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ABSTRACT

An Examination of Inner City Decline and Regeneration
By Claudette M. C. Toupin
A Digsertation submitted to the Faculty of Architecture in Candidacy for

the Degree of Master in City Planning

Advisor: Dr. M. Carvahlo
Department of City Planning
University of Manitoba
Winnipeg, Manitoba

August, 1985

This project examines the problems and nature of inner-city decline
in Canada, Great Britain, and the United States and discusses the poli-
cies and programs developed by local and central governments to foster
inner-city regeneration. The method utilized is that of an extensive
review and analysis of the relevant literature on inner cities in the
three above mentioned countries.

The first section of the study defines and describes the inner4city
in the past ten years, outlines the various explanations of its decline,
identifies key revitalization factors, and forecasts some of the critical
issues facing it over the next ten years. In the second section, various
policies and programs needed to alleviate inner-city problems are out-

lined and discussed.



The results of this examination reveal the following. Inner=city
decline is the spatial concentration of sécial, economic, and physical
problems in cities. Decreasing population and employment levels, deteri-
orating environment and infrastructure, and the increasing concentration
of society's most disadvantaged are often indicators of urban decline
problems. The ability to arrest inner city decline is dependent on the
fundamental cause of the problems to be addressed, be it changes in tech-
nology, industrialization, urbanization, government actions, class rela-
tions, and consumer preferences. In principle, the revitalization of the
inner-city will require a variety of policy responses, targetted at
people, institutions and decliningvplaces, directed in a coordinated
manner toward a successful adaptation to economic and social change at
that time and place. In the 1980's, these policies will have to be pur-
sued in the context of non-inflationary economic growth and limited
government intervention. The key tasks for governments will be to work
with the private and voluntary sectors to create positive conditions
under which the physical and economic base of cities can be rebuilt, to
develop and implement social programs designed to empower and meet the
needs of inner-city residents, to diversify the economic, social and
spatial structure of cities, and to monitor the course of urban decline

and the effects of policies in the pursuit of revitalization.
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INTRODUCTION

The inner city represents both a geographic area and a cluster of
social problems. The temm has became the overarching category for urban
issues in housing, poverty, unemployment, and crime. Historically, the
inner city has provided a recognizable focus of social concern for
advanced capitalist societies ever since the industrial revolution. This
interest has fluctuated over time, intensifying when economic forces have
produced changes in inner city life that threaten the social and economic
order. For example, the inner city became an area of social concern
during the period of massive industrial growth in nineteenth century
Britain, when working-class and often poor-quality housing districts
expanded dramatically! and in late and early twentieth century America
when immigration swamped the older cities.

In the decade that followed World War II, governments throughout
Western Europe and North america adopted and began to implement major
programs designed to revive and reshape the man-made environment of their
older cities. Whether spurred on by extensive wartime destruction or
simply by the accumulation of deteriorated neighbourhoods and their
associated social ills, planners and politicians began of fering the dream
6f replacing existing slums and blighted areas with orderly, healthful,
modern cities.

Although these redevelopment efforts often began with similar

mixtures of crowded, badly deteriorated housing, dirty, obsolete

1 For a good history of the inner city in Great Britain prior to 1950
see Michael Hebbert, The Inner City in Historical Context (London:
Social Science Research Council, 1980).




industry, and decaying commercial centers, they produced widely varying
results. In some cities, the narrow streets and small shops of the
central business district gave way to convention centers, shopping malls,
and parking garages. In others, decaying residential neighbourhoods were
upgréded through the construction of luxury apartments or public housing.
Ex post analyses of the effectiveness of these programs reveals that
certain programs were reiatively successful in revitalizing a particulaxr
neighbourhood of certain city at a specific time, but they were |
relatively ineffective or even exacerbated decline when applied elsewhere
or at another time.?2

Under recent pressures of inflation, high unemployment and economic
uncertainty, central governments have become uninterested in the plight
of the inner cit&. As part of a campaign of reduced spending, they have
withdrawn some of their financial assistance, leaving the lower~tier
governments to cope with the current trends and problems associated with
the inner city =-- those of an obsolete infrastructure, poverty, a
declining economic and demographic base, crime, social pathologies, and
fiscal difficulties.

’

Nevertheless, the inner city and its problems should remain relevant

and important to policy-makers and scholars. First, the problems of the

One example of this is the widely varying degrees of success
experienced by subsidized housing programs in the early 1970s. In
certain cities and neighbourhoods, these programs had their intended
effect of providing suitable shelter and homeownership opportunities
for low-income households. Elsewhere they resulted in dispersal of
decline and forced abandomment.



inner city have not been satisfactorily resolﬁed. The policy initiatives
of the past fhirty years have improved the physical fabric of the inner
city, but they have not arrested the decline of its economic and
demographic base, nor redressed the deprivation of people living there.
In time, these problems will re-surface in the political forefront as
socio-economic conditiong worsen. secondly, the solutions to these
problems will become more difficult to find. Given a future scenario of
increasing limited resources and competing interests, policy=-makers will
be called upon to identify the most cost-effective and politically viable
methods of dealing with the problems of the inner city. To do this will
require an indepth knowledge of the nature of the innef city, the causes
of decliné, and the forces of regeneration.

Enter the academic researcher and scholar. The last thirty years
has yielded a smattering of writings on the innef city, outlining.both
the scale and the complexity of the problems and processes in#olved, and
the broadening context within which explanations and solutions are sought
for these problems. The latter has resulted iﬁ the formulation of new
explanations of inner city decline and revitalization. These have
shifted from simplistic assertions attributing inner city problems either
to the moral character or culture of its residents, or to the physical

o™ Yo
surroundings of home and workplace, toward;%an attempt to link the inner } b

: RYS
city to changes in the urban economy, in demographic structure and in Vﬁ\\d\

r
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social attitudes, as well as to the direct and indirect effects of \Ewﬁ/wﬁ
government and institutional policii£§ There is a need to sift through
this assortment of rather somewhathéisconnected information and to evolve
a more coherent theoretical and analytical base out of which the scholar
may test the validity of various generalizations and the policy-maker may
faghion more effective strategies.

The purpose of this thesis is to review what the past thirty years
of policy initiative and academic research has taught us about the
character of the inner city, its problems and policy responses to it. It
will seek to identify past, present, and future processes operating to
shape the nature of the inner city, and to outline the arguments on what
can and should be done in terms of policy and programs. The key
questions to be addressed are: what is happening in the inner city; why
is it happening; how significant is it; how apt are the policy responses
to it, how likely will future change be; and what policies or programs
should be pursued.

The approach to be used will draw heavily on local, national, and
international experiences of ;nner city areas. Although generalizations
across national boundaries arewbroblematic, the writer has chosen the
comparative approach for the following reasons. First, although there
now exists a growing base of information on change in Canadian central
.cities, gaps in the information required the author to refer to sources
outside Canada. Secondly, many of the hypotheses formulated to explain

inner city decline attribute decline to change in industrialization and



urbanization, government actions, clasé relations, consumer preferences.
To ascertain the validity of these hypotheses, there is a need to compare
experiences across national and cultural lines. Thirdly, much of what
has been said and written about the inner city in Canada has been heavily
influenced by American and British concepts, problems and solutions.
Canadian policy-makers have either applied this knowledge without
questioning its appropriateness to the Canadian situation, or have
rejected it entirely by stating "canada doesn't have those problems."
Neither response is satisfactory. There is a need to understand the
differences and similarities in structure and process between American,
British, and Canadian cities in order to design inner city strategies
that build on tbe experiences of others, but reflect the peculiarities of
tﬁe context to which they are applied.

This thesis is organized in two parts --- Part I = Problem
Definition and Analysis; Part i1 - Policy and Program Responses. Part I
ijs subdivided into three chapters. Chapter 1 discusses the nature of the
inner city by looking at its subjective definitions and its objective
conditions through time. Chapter 2 outlines the many arguments that have
been put forward as explanations of inner city decline and revitalization
and begins to identify some key factors. Chapter 3 concludes Part I by
forecasting the problems and critical issues facing the inner city.

Part II focusses on experiments in inner city policy and programs in

Canada, America, and Great Britain. Chapter 4 outlines the various



policies and programs needed to alleviate inner—-city problems. The
concluding chapter summarizes the insights gained through this exercise.
The synoptic approach of this thesis will mean amissions and over=-
simplifications, but it is hoped that the reader will gain a better
understanding of the scope and complexities of urban processes énd policy

formulation in the innexr city.



PART ONE

1

PROBLEM DEF INITION AND ANALYSIS

"1f we do not adequately define the problem
and clearly identify its sources, we cannot

design the coxrrect intervention."
Howard J. Sumka
"The Ideology of Urban Analysis"

Journal of the American Planning Association
October 1979, Vol. 45, No. 4, p. 494




CHAPTER 1
THE NATURE OF THE INNER CITY
1.1 Defining Inner Areas
Precision in definition usually leads to precisién in problem
solving, but even reasonable precision is illusive - if not
misleading - in defining inner cities .

There are no clear and consistent definitions of the "inner city".
First, the concept is a relatively new one éppearing in planning
literature in the early 1970's. Thus, it has little tradition of
research and discussion to its name and has yet to prove its value as a
conceptualization of the realities of life in areas to which it applies.
Secondly, the term is relative and value—~laden. It has become synonymous
with the wordé "glum" and "ghetto" and has become shorthand for.the
problems of poverty, substandard housing, social pathologies, crime, etc.
The description of these problems are as varied as the disciplines and
the theories from which they emanate. Given the prevalence of subjective
interpretations of its character, most writers on the inﬁer city have
avoided its formal definition.

In general, there are three ways to define the inner city as the
basis for research and policy formulation. The most common approach is

to identify a contiguous group of urban subdivisions and to designate

1 Frederick E. Case, ed. Inner-city Housing and Private Enterprise
(New York, Washington and London: Praeger Publishers, 1972), p.7.



these as "inner city" on the basis of location and age of development.

The inner city then denotes a section of the urban area lying between the

central core and the suburbs, which often corresponds to the older.areas

and the first political units of the urban region. The problem with this
approach is to detemmine where the boundaries of the inner city should be
drawﬁ. For some, the inner city should include the central business
district (C.B.D.); for others, it should not. C;rtain writers refer to

the "inner city" as the area of transitional land uses between the C.B.D.

and the ring of stable neighbourhoods beyond, while others see it as

encompassing the éolitiqal limits of the central city.2

A second approach to defining the inner city is to identify those
physical, social and economic problems typically associated with the
inner city and to deiimit the inner city as thoée aréas which
consistently show the highest incidence of some or all of these probiems.

A list for most western citiles would include the following:

1) éﬂép&gg}g;gpiqg'ggg_gbgglggg_ggggiggi'gpg;gggpggg. Reflecting its
ilate nineteenth and early twentieth century birth date, the inner
city's aging physical plant is in need of renewal to meet modern day
needs and standards. In addition, the inner city's denser physical
fabric which contains a wider variety of intermingling and often

conflicting land uses is subject to problems of traffic congestion,

environmental pollution, and land use competition.

2 L.S. Bourne, Perspectives on the Inner City: Its Changing Character,
Reasons for Decline and Revival (Toronto: University of Toronto,
Centre for Urban and Community Studies, 1978) p. 5.




2)

3)

4)

ép_ng£q£L_;9§§.gﬁ_pgpg;gpigg. Once one of the most dense sections
of the urban area, the innér city has witnessed a decline of its
population in the last thirty years. On one hand, this may be viewed
as an opportunity for reducing the stress associated with
overcrowding. On the other, when this decline involves that of the
most stable and productive family households, it is seen as
undermining the economic and social base needed to maintain a healthy
community .

The disproportionate concentration of society's most disadvantaged.
The inner city tends to be the receiving area for immigrant
populations both foreign and native, and the departure point for the
upwardly mobile. The former group usually consists of low income,
poorly éducated, less mobile, unskilled individuals for which jobs
are becoming increasingly scarce. The latter comprises of younger
families with above-average incomes and above-average education. To
the extent that the incoming population is different from the
in—plaée population in habits, values, and attitudes, changes in the
inner city's population produces social stresses which manifest
themselves in increases in crime, alcoholism disease, social
pathologies, ethnic or racial tension.

A declining economic base. Many urban areas are characterized by a
loss of jobs from their central areas and a dispersal of employment
to outer metropolitan areas. If allowed to continue, the
consequences for the remaining inner city residents may be prolonged

unemployment or irregular and low paid employment and a diminishing

ability to adjust to changes in the local labour market. For the



city, loss of employment compounded by cyclical downturn in the
economy, means less revenue from property and business tax sources at

a time of increasing need for social services-3

The problem definition seems to be more effective in delineating the
inner city from the spatial approach. But its usefulness in policy and
program formulation is 1imited. Research on deprivation in Great Britain
reveals that not all social problems can be expressed spatially and that
nmm@wu&inmemmrdmebemﬁuMgﬁmaMwa%mw
levels of deprivation in one social indicator or another, there exists no
real distinctive set of areas, either in terms of spatial location or
social problems within the cities which could be labelled as the most
deprived.4 ITn addition, problems of poverty, substandard housing, and
crime are not confined tolthe inner area only and may be found in
suburbia, in industrial towns and villages as well as in many rural
areas.

Given the limited validity of the two approaches discussed, a third
way to define the inner city would be to synthesize the two into a
concept of the inner city as a geographic area which is the focus of
certain social, economic and physical problems. Such a definition for
the purpose of this thesis is as follows: the inner city consists of the

zones of older and mixed uses lying between the center and suburbs of the

3 The characteristics outlined are derived from Bourne, pp. 6 ~ 7 and
Reg McLemore, Carl Aass and Peter Keilhofer, The Changing Canadian
Inner City, Urban Paper A.75.3 (Ottawa: Ministry of State for Urban
Affairs, 1975), p. 2.

S. Holtermann, Areas of Urban Deprivation in Great Britain: An
Analysis of 1971 Census Data (London: Social Trends, HeM.S. 0.,
1976).
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major conurbations where the most acute physical, social and economic
problems associated with the city seem to be concentrated. This
definition is by no means ideal; it is offered so that some framework of
analysis may be developed. Needless to say, for both research and policy
reasons, the whole subject of definition in respect of the inner city
areas is one which demands further consideration and should be the topic
of a research paper by itself.

The primary aim of this chapter is to provide some insights into the
nature of the inner city. The first section outlined the various ways
the term has been characterized. The next section will compare recent
socio~econamic trends in America, Britain and Canada concentrating on the
special features of Canadian inner cities.

pefore outlining these trends, one must appreciate the'inadequacies
of the information provided. First, statistical information is rarely
available on a basis that accurately reflects the underlying dynamics of
urban change and structures. Secondly, exactly comparable data do not
exist. There are differences in'definition, in criteria, and in
statistical practice. Thirdly, the literature examined is based on
inter-censal data which can be somewhat unreliable due to
underenumeration or deficiencies in sampling. Fourthly, the use of
aggregate data obscures the diversity of social and physical conditions
that exists within and between each inner city area.

The most striking feature of inner city areas is their dramatic loss
of population since the middle of the twentieth century. In Bmerica, the

proportion of the total population living in the central cities dropped
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from 35.5 per cent in 1950 to 30.0 per cent in 1980 despite the fact that
the total population had jincreased by 50 per cent during that period (see
Table 1). In Great Britain, the proportion living in the urban cores
fell from 53.4 per cent in 1951 to 47.9 per cent in 1971 (see Table 2).
In Canada, the central cities declined from 28.9 per cent in 1971 to 25.7
per cent in 1981, while the innex cities decreased f¥om 17.0 per cent to

12,2 per cent (see Table. 3). .

Table 1 Population of the United States by Urban Zones, 1950 to 1980

-

1950 1960 1970 1980

Urban Zones
No. % of No. % of Nos % of No. % of
(106) Total |(108) Total (106) Total |(106) Total

SMSAs 94.6 62.5 |119.6 66.7 [139.4 66.7 |169.4 74.8
Central Cities 53.7 35.5 59.9 33.4 63.8 31.4 67.9 30.0
~ Suburbs 40.9 27.0 59.6 33.2 75.6 37.2 {101.5 44.8

Non-metropolitan 56.9 37.5 59.7 33.3 63.8 31.4 57.1 25.3
Areas :
Total 151.3 100.0 $179.3 100.0 (203.3 100.0 {226.5 100.0

Source: Statistical Abstract of the United States (Washington, D.C.,
U.S. Bureau of the Census, 1981), p. 16.




Table 2 Population of Great Britain by Urban Zones, 1951 to 1971

1951 1961 1971
Urban Zones

No. % of No. % of No. % of

(106)  Total . | (10%®)  Total (106) Total
Urban Cores 26.1 53.4 26.6 51.1 25.9 47.
Metropolitan Rings 12.6 25.8 14.3 27.9 16.8  31.1
Outer Metropolitan 7.8 16.0 8.0 15.6 8.9 16.4

Regions

Unclassified 2.4 4.8 2.3 4.5 2.4 4.5
Total 48.9 100.0 51.3 100.0 54.0 100.0

Source: Stephen Kennett, The Inner City in the Context of the Urban
System (London: Social Science Research Council, 1980), p. 23,
Table 2.1.

Table 3 Population of Canada by Urban Zones, 1971 to 1981

1971 1981
Urban Zones

No. % of No. % of

(000's) Total (000's) Total

Inner Cities 3,660.0 17.0 2,958.1 12.2
Central Cities 6,234.2 28.9 6,266.6 25,7
Suburbs 5,749.8 26.7 7,280.9 29.9
Census Metropolitan Areas 11,984.0 55.6 13,547.5 55.7
All Urban Places 14,115.0 65.4 18,345.9 75.4
Rural Farm 1,419.8 6.6 1,039.9 4.3
Rural Non-farm 3,737.7 17.3 4,867.4 20.0
Total , 21,568.3 100.0 24,343.2 100.0

Source: 1971 and 1981 Census of Canada (Ottawa: Statistics Canada,
Ministry of Supply and Services Canada) .

The extent of population loss can be seen more qlearly in the case
of individual metropolitan areas. Tables 4 and 5 contain statistics”for
selected Canadian cities. Between 1971 and 1981, the aggregate,
popﬁi;;ion of all Canada's central cities increased only by half a per

cent, from 6,234,000mto 6,266,800, while that of Canada grew by less than
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1§/per cent. All of the central cities grew»atAabxate lower than the
overall urban growth rate for the 1971-1981 period (that is,
appre#imateiy 30 per eent); eleven experienced an actual decline,
including Toronto (16 per cent), Montreal (19 per cent) and Vancouver (3
per cent) (see Table 4). Whepvperformance of thek“inner cities" is
exeeleed, the extent of the decline is even worse. -~ As can be seen in
Table En all metropolitan_;pne; cities with the exception of Victoria,
leeE population durlng the ten-year period 1971- =1981, the average decline
being 21 per cent, with ranges from 4 per cent in Vancouver to 44 perhlh#
eentwin St,rqohnfe. The greatest relative losses were experienced by two
of the three Maritimes metropolitan inner ecities, St. John's and Saint
John. Population decline in the inner cities, as in the case of the
central cities, is not a recent phéenamenon, having actually started in
the 1950s and, as seen in Table 5, continued throughout the decade of the
19608, sped up in the early 1970s and slowed down in the late 1970s.

Over the entire twenty years, only one inner city, that of Oshawa, did
not register a loss in its 1981 population compared with its 1961
population. The leaders in population losses during this period, in
relative terms, have been again St. John's and Saint John, with Regina,
London, Winnipeg, Montreal, Sudbury, and Ottawa not far behind,

population losses in these inner cities ranging from 37 per cent to 52

per cent of their 1961 populations.
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Table 4 Population Change in Canadian Metropoli

tan Area Central Cities,

1971 to 1981

P

Central City Population in 000's Average Annual Change
(%)

(1isted by 1981 size) 1971 1976 1980 1971-76{1976-81}1971-81
Montreal 1,214.3] 1,080.5 980.4| =2.2 -1.9 -1.9
Toronto 712.8 633.3 599,21 =2.2 -1.1 -1.6
Calgary* 403.3 469.9 592.7 3.3 5.2 4.7
Winnipeg 535.2 560.9 563.7 0.9 0.1 0.5
Edmonton 438.6| 461.3] 532.21 1.0 3.1 2.1
Vancouver 426.3 410.2 414.3] -0.8 0.2 -0.3
Hamilton 309.2 312.0 306.4] 0.2 =-0.4 -0.1
Ottawa 302.3 304.5 295.2 0.1 - =0.6 -0.2
London 223.2 240.4 254.3 1.5 1.2 1.4
Windsor 203.3 196.5 192.1] =~0.7 ~0.4 =0.6
Quebec 187.8 177.1 166.5| =1.1 -1.2 =-1.1
Regina 139.5 149.6 162.6 1.4 1.7 1.7
Sagkatoon* 126.4 133.7 154.2 1.1 3.1 2.1
Kichener 117.0 131.9 139.7 2.5 1.2 1.9
St. Catherines 109.7 123.3 124.0 2.5 0.1 1.3
Oshawa 95.0 107.0 117.5 2.5 2.0 2.4
Halifax 122.0 117.9 114.6} -0.7 -0.6 -0.6
Thunder Bay 108.4 111.5 112.5 0.6 0.2 0.4
sudbury 100. 4 97.4 91.8] -0.6 -1.2 -0.9
st. John's (Nfld.) 88.4 86.6 83.8} -0.4 -0.6 =0.5
Saint John (N.B.) 89.0 86.0 73.4] =0.7 -2.9 -1.8
Niagara 64.8 67.3 71.0 0.7 1.1 0.9
Victoria 61.8 62.6 64.4( 0.2 0.6 0.4
Chicoutimi 55.5 57.7 60.1 0.8 0.8 0.8
Urban Canada 14,115.0(17,367.0 18,345.9 4.6 1.1 3.0
Canada 21,568.3]22,992.6 24,343.2 1.3 1.2 1.3
* Central city boundaries coteminous with census metropolitan area

boundaries.

Source: 1971,

1976 and 1981 Census of Canada.
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Table 5 Population Change in Canadian Metropolitan Innexr Cities,

1961 to 1981

Inner City Per Cent Change
(listed by 1981 size o
of central city) 1961-1971[1971-1976 {1976-1981[1971-198111961-1981
Montreal - 6.4 =11.5 -20.4 -31.9 ~38.3
Toronto 5.1 -11.0 - 8.8 -19.8 -14.7
Calgary 1.2 - 9.0 1.4 - 8.5 - 7.3
Winnipeg =16.1 -13.6 - 9.8 -23.4 -39.5
Edmonton n.a. - 6.0 = 5.5 -11.5 n.a.
Vancouver Neas -~ 5.6 1.2 - 4.4 n.a.
Hamilton 0.7 -11.6 - 2.9 -14.5 ~-13.8
Ottawa -17.6 -13.3 - 5.8 -19. 1 -36.7
London ~15.1 ~-16.0 -10.9 -26.9 -42.0
Windsor 0.7 -13.5 - 7.8 -21.3 -20.6
Quebec -10.1 =-13.5 -11.2 ~24.7 -34.8
Regina -13.3 -14.2 -17.1 -31.3 -44.6
Saskatoon ~16.1 - 7.4 - 7.0 -14.4 -30.5
Kichener 17.7 -12.3 -10.5 -22.8 - 5.1
St. Catherines 1.5 -10.5 - 2.9 -13.4 -11.9
- Niagara
Oshawa 8.9 - 6e1 0.0 - 6.1 2.8
Halifax -12.2 -12.4 - 7.4 -19.8 -32.0
Thunder Bay Nede. - 7.6 = 8.5 -16.1 N.ae
Sudbury - 8.9 -15.6 -12.6 =28.2 -37.1
St. John's (Nfld4.) -17.8 -23.1 -20.8 -43.9 -61.7
Saint John (N.B.) -13.2 -19.8 -18.5 -38.3 -51.5
Victoria n.a. - 3.0 * 5.6 2.6 n.a.
Chicoutimi-Jonquiédre nea. Neae -11.4 Nede Neas
Hull Neds -18.2 - 9.8 -28.0 n.a.

Sources: 1961~-1971:

Inner City in Decline:

1971-1976:

Inner City,

Mark Shrimpton and Christopher A. Sharpe, "BAn
St. John's, Newfoundland", Urban History
Review, Vol. 9, No. 1 (June 1980), p. 96, Table II.

Ccanada Mortgage and Housing Corporation, The Canadian
A Statistical Handbook (Ottawa:

1961=1971:

1979) .

1976-1981:

1981 Census of Canada.

CMHC,
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Parallel to the loss in population has been the loss of jobs in the
inner city. Tables 6 and 7 show employment ﬁrends in central city and
suburban areas of the fifty largest Standard Metropolitan Areas (sMSAs) in
the United States. Total employment in central cities of the fifty largest
‘metropolitan areas increased by 7 per cent in aggregate from 1967 to 1977,
well below the national gréwth rate of 25 per cent. During this time,
these central cities lost more than one million net manufacturing jobs -
one job out of every five - in addition to absolute decline in wholesaling
and transportation. TLosses in these sectors were offset by rapid and
substantial employment gains in sexvices, goveaf:nment, and finance,
insurance, and real estate (FIRE), which were responsible for more than 95
-per cent of ne£ central ciiy job growth in large SMSAS.

In contrast, suburban economies of the fifty largest SMSAs grew in all
sectors, with total suburban employment increasing almost 60 per cent
between 1967 and 1977. In sectors that contracted in the central cities,
the suburbs experienced employment growth. For example; suburban areas of
the fifty largest SMSAs gained better than one manufacturing job for every
three lost in central cities. Economic sectors that grew strongly in
central cities grew even more rapidly in suburban areas. Service
employment increased 35 per cent in central cities but 134 per cent in
suburban areas; FIRE employment grew 24 per cent in central cities but 173
per cent in guburban areas.

As a result of these differential growth rates over the decade, the
share of total metropolitan employment located in American central cities

has declined. In the late 1960s, central cities of large metropolitan



Table 6 Employment Trends in Central City and Suburban Areas of U.S.A.°s Fifty Largest SMSAs, 1967-1977

Central City Suburban Areas
Change 1967-77 Change 1967-77 Central City Share
of Employment
1967 1977 Number Per Cent 1967 1977 Number Per Cent Gains, 1967-77
Employment by Sector (000)
Manufacturing 5,091 4,081 =~1,009 -19.8% 4,730 5,094 364 7.7% - %
Retail 2,583 2,661 78 3.0 2,101 3,571 1,470 70.0 5.0
Services 3,400 4,577 1,177 34.6 1,511 3,539 2,028 134.2 36.7
Wholesale 1,487 1,250 ~237 -15.9 648 1,186 538 83.1 -
Trans/Com 1,805 1,639 -166 - 9.2 288 648 360 124.9 -
FIRE 1,794 2,216 422 23.5 217 592 375 172.5 52.9
Construction 1,149 1,155 6 0.5 328 951 623 189.8 1.0
Mining 65 88 22 34.0 22 30 9 39.4 71.0
Government 2,487 3,594 1,107 44.5 757 1,266 509 67.3 68.5
Total 19,262 21,262 1,401 7.0 10,602 16,879 6,276 59.2 18.3

—6L_

Source: R.S. Phillips and A.C. Vidal, "rhe Growth and Restructuring of Metropolitan Economies",
Journal of the American Planning Association, Vol. 49, No. 3, Summer 1983, p. 294, Table 2.
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Table 7 Central City Share of Total Employment for U.S.A.'S
FPifty Largest SMSAs, 1967 and 1977

Source:

Per Cent Total Employment
Sector o

1967 1977

% %
Manufacturing 51.8 44,5
Retail 55. 1 42.7
Services 69.2 5604
Wholesale 69.7 51.3
Trans/Com 83.9 66.3
FIRE 87.5 75.0
Construction 73.7 54.8
Mining 68.7 71.0
Government 72.3 68.7
Total 63.6 53.4

R.S. Phillips and A.C. Vidal, "The Growth and Restructuring of

Metropolitan Economies", Journal of the American Planning

Association,

Vol.

areas provided almost twice as many jobs as their surrounding suburbs.

During the following decade, suburbs gained more than four net new jobs for
ge central cities, so that by the late 1970s

ployment of large metropolitan areas was located outside

down from 64 per cent a decade earlier (Table 7).

49, No. 3,

Summer 1983,

Table 3, p-

295,
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Many parallels to the American experience and its interpretations can
be found in the United Kingdom.A During the fifties, Britain's urban cores
saw a gain of 910,000 jobs. During the sixties, this trend was completely
reversed: urban cores lost a total of 440,000 jobs in contrast with an
increase of more than 700,000 jobs in the metropolitan rings (see Table 8).
With respect to employment trends by sectors, J.B. Goddard5 demonstrated
that between 1966 and 1971, all industrial groups except "chemicals",
"insurance", "banking and finance", and "business and professional services
and publié administration" declined in urban cores, while service sector
industries grew. Conversely, most industries, except those in rapid
national decline increased in Metropolitan rings.

With regard to Canada, the author could not find any statistical date
or study that described employment trends within inner cities. .

1.2.3 An_Increasing Concentration of IMPOVEL-S-Fo = =r=r==

It is not simply the scale of the population and employment losses in
the inner cities that is striking, but also the character of these losses.
Generally the people moving away from the inner city are young families who
beiong to the professional and managerial classes as well as those whose
heads are skilled workers. Those remaining are older and poorer. The
comparatively small number coming to live in the inner areas are also
relatively poor and unskilled, notably members of minority ethnic or racial
groups- The one exception has been the continuous attraction of the inner

city for young adults.

5 wprends in the Intra and Inter Urban Location of Economic Activity in
the U.K.", paper for the CREST Working Group on Location of Economic
Activities (Brussels: 1978).



Table 8 Great Britain:

Employment Change by Urban Zones 1951,1961, and 1971

Urban Metropolitan Outer Unclassified Great
Cores Rings Metro Rings Areas Britain

Employment 1951 13,434,205 4,425,410 3,327,040 1,026,947 22,213,602
% of Total
Employment 1951 60.48 19.92 14.98 4.62 100.0
Employment 1961 14,336,592 4,718,763 3,312,805 970,140 23,338,300
% of Total
Employment 1961 61.43 20.22 14.19 4.16 100.0
% Change from
1951 6.72 6.63 -0.43 -5.53 5.06
Employment 1971 13,898,050 5,428,681 3,442,483 963,396 23,732,610
% of Total
Employment 1971 58.56 22.87 "14.51 4.06 100.0
% Change from
1961 -3.06 15.04 3.91 -0.70 1.69

Source: Stephen Kennett, The Inner City in the Context of the Urban System (London: Social
Sciences Research Council, 1980}, p. 98, Table 3.1.

—ZZ_
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Tables 9 and 10 show how American inner cities have become vehicles
for tﬁe encapsulation of minority and low~income households. Between 1960
and 1980, central cities lost more than 11 per cent of their white
populations, while their black populations grew about 45 per cent. By the
end of the 70s, 58 per cent of blacks versus 25 per cent of whites lived in
central cities, and almost one-third of the entire central city population
wés black of Hispanic. During the period of 1969 to 1976 in which
government defined poverty dropped for the United States, it increased 6
per cent in central cities and 16 per cent in central cities larger than 1
million people.6 The proportion of central city blacks in poverty rose at
similar rate to the point that more than 31 percent of blacks living in
central cities in 1980 were defined as poor (see Table 10).

The increasing impoverishment of the inner city is due to the
differential income of migrants moéing into or out of the central city. 1In
his study of metropolitan migration patterns, Vincent P. Barabba7
discovered that for all American central citiés, the average income in 1973
of out-migrants was 10 per cent higher than for families and unrelated
individuals who moved into the central cities between 1970 and 1974.
Sternlieb and Hughes8 estimated that the effect of out-migration of

higher-income households and in-migration of lower~income households

° U.S. Department of Housing and Urban Development, The President's
National Urban Policy Report {Washington, D.C., 1980): 4-2.

7 "phe National Setting: Regional shifts, Metropolitan Decline and Urban
Decay" in Post Industrial America: Metropolitan Decline and
Inter-Regional Job Shifts, eds. George Sternlieb and James W. Hughes
(New Brunswick, N.J.: Rutgers - The State University of New Jersey,
1975), p. 54.

8 G. Sternlieb and J. Hughes, "New Dimensions of the Urban Crisis" in
Cities Under Stress, eds. R.W. Burchell and D. Listokin (New Brunswick,
N.J.: Rutgers University, Centre for Urban Policy Research, 1981), pp.
51"760
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Table 9 American Population; by Metro.-Nonmetro. Residences and Race:
1960 to 1980

19601 | 19702 | 19802 {% Change | % Change

Residence and Race (106) | (108) | (106) }1960-70 | 1970-80

All Races 179.3 203.3 226.5 13.3 11.4

SMSAs Total 119.6 153.7 169.4 16.6 10.2
Central Cities 59.9 67.9 67.9 6.5 0.1
Outside Central Cities 59.6 85.8 101.5 26.8 18.2
Non-metropolitan Areas 59.7 49.6 57.1 6.8 15.1
White 158.8 177.7 188.3 11.9 6.0

SMSAs Total 105.8 133.6 138.0 14.0 3.3
Central Cities 49.4 53.1 47.0 0.0 =11.5
Outside Central Cities 56.4 | 80.5 91.0 26,1 13.1
Non-metropolitan Areas 53.0 44.2 50.3 7.8 13.9
Black 18.9 22.6 26.5 19.7 17.3

SMSAs Total 12.7 17.9 21.5 31.6 20.2
Central Cities ) 9.9 13.5 15,3 32.3 13.0
Outside Central Cities 2.9 6.2 6.2 24.1 42.7
Non-metropolitan Areas 6.1 5.0 5.0 -5.3 6.5
All Other Races 1.6 2.9 11.7 78.0 305.0

SMSAs Total 1.0 2.2 2.9 102.0 354.0
Central Cities 0.6 1.2 5.6 100.0 382.5
Outside Central Cities 0.3 1.0 4.3 166.7 321.4
Non-metropolitan Areas 0.6 0.7 1.8 36.7 153.7
Hispanics3 Ne.a. Nede 13.2 ne.a. Ned.

SMSAs Total n.a. Nea. 11.11 n.a. n.a.
Central Cities n.a. n.a. 6.41 n.a. Neae
Outside Central Cities | n.a. n.a. 4.71 Ned. nea.
Non-metropolitan Areas Neas Nea. 2.1 Nead. n.a.

1 Includes only 243 SMSAs.

2 Includes 318 SMSAs.

3 Includes Cuban, antral or South American and other Spanish origin.
Source: U.S. Bureau of the Census, Statistical Abstract of the United

States: 1981 (102nd edition), Washington, D.C., 1981, p. 16,
Table 19, and p. 36, Table 44.




Table 10 BAmericans Below Poverty Level,

By Residences, Race, and Family Status:

1975 and 1979

Family Status

Persons Below Poverty Level (000's)

Per Cent Below Poverty Level

and Residence All Races White Black All Races White Black
1975 1979 1975 1979 1975 1979 1975 1979 1975 1979 1975 1979
Metro. Areas 15,348 15,732 10,014 9,706 4,967 5,561 10.8 10.7 8.2 7.8 27.6 28.3
In Families 12,125 11,768 7,593 6,765 4,247 4,626 9.5 9.2 7.0 6.3 26.4 27.4
In Households 3,224 3,702 2,420 2,753 720 869 22.1 12.6 19.5 17.2 37.4 33.8
Central Cities 9,090 9,500 4,874 4,772 4,033 4,419 15.0 15.7 10.8 10.7 29.1 31.1
In Families 7,113 7,140 3,552 3,203 3,430 3,679 13.5 14.3 9.2 8.8 27.9 30.4
in Households 1,977 2,223 1,323 1,473 603 702 24.2 21.7 20.5 18.3 38.5 35.0
suburbs 6,259 6,232 5,139 4,934 934 1,142 7.6 7.2 6.7 6.2 22.5 21.1
In Families 5,012 4,628 4,042 3,562 817 947 6.6 5.9 5.7 5.0 21.6 19.8
In Households 1,247 1,479 1,098 1,280 118 167 19.3 17.1 18.4 16.0 32.5 29.5
Non-metro. Areas |10,529 9,613 7,757 7,117 2,578 2,279 15.4 13.7 12.6 11.2 42 .4 9.5
In Families 8,664 7,626 6,205 5,448 2,287 1,987 13.8 12.0 11.0 9.5 40.8 38.1
In Households 1,865 1,989 1,551 1,598 291 274 33.2 28.5 30.5 26.3 61.3 51

Source:

U.S. Bureau of the Ce
Washington, D.C., 1981, p. 446, Table 747.

nsus, Statistical Abstract of the United States:

1981 (102nd edition),

—gz—
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produced an aggregate loss of central city household income of $94
billion between 1970 and 1977 (using constant 1980 dollars); this
translated into an average annual withdrawal of more than $13.5 billion
in consumption capacity, with perhaps one-quarter to one-third of that
decrease in buying power felt in the housing market alone.

As in America, the change in the charactgr of the inner city’'s
population has caused it to be viewed as "the area" of concentrated
deprivation in Great Britain. Though many - indeed most - poor people
live outside inner cities by almost any possible definition and many =
indeed most - of those living in the inner city are not poor by usual
definitions, nevertheless, in the 1970s, with 7 per cent of the
population, British inner cities contained 14 per cent of the unskilled
workers, 20 per cent of the households in housing stress (i.e. having to
share a bathroom; or living in older, substandard housing, lacking such
modern amenities as an inside ﬁoilet, b;throom, or hot water supply), 33
per cent of the New Commonwealth immigrants, twice the national rate of
unemployment, up to ten times the national proportion of people living
below the Supplementary Benefit poverty line, up to four times the degree
of domestic over-crowding found elsewhere in cities, over twice the
national average of single-parent families and less than half the
national rate of car-ownership.®

The image of the Canadian inner city is similar to that of the
United States and the United Kingdom. Table 11 outlines the differences
_between the inner city and the metropolitan area of twenty-four Canadian

cities. From these figures, emerges an inner city population that is

9 A. Kirby, The Inner City: Causes and Effects (Corbridge: Retailing

and Planning Associates, 1978)
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Table 11 Comparative Socio~economic Indicators of Change in Canadian

Inner Cities, 1971 - 1981
Indicator Innexr City Area Census Metro. Area
Total Per Cent Total Per cent
Age Distribution
1971: 0 - 19 1,128,435 30 4,633,975 38
20 - 63 2,144,760 39 6,438,020 53
64 + 386,575 10 922,985 7
1976: 0 - 19 842,770 26 4,312,825 33
20 - 63 1,923,100 61 7,417,930 58
64 + 393,455 12 1,068,070 8
1981: 0 - 19 662,270 22 4,056,050 29
20 - 63 1,842,339 63 8,227,596 60
64 + 409,500 14 1,263,870 9
Household Structure
1971: Family 810,615 67 2,806,160 79
Non-family 390,495 32 710,625 20
1976: Family 731,935 60 3,179,995 76
Non-family 472,915 39 999,845 23
1981: Family 687,470 55 3,532,375 74
Non-family 550,098 44 1,278,190 26
Single parent 116,620 9 434,505 9
Average Household Size
1971: Persons/Household 3.05 3.41
1976: Persons/Household 2,62 3.06
1981: Persons/Household 2.35 2.82
L
Education
1971: Less Than grade 9 1,046,615 28 2,465,350 20
Some University 360,540 9 627,935 5
1976: Less than grade 9 796,425 25 2,129,984 16
Some university 509,475 16 1,919,412 14
1981: Less than grade 9 608,578 20 1,783,925 13
Some university 495,804 17 2,088,400 15
Ethnicity
1981: Neither French
nor English 1,033,770 35 4,043,540 29
Not born in
Canada 785,400 26 3,005,860 22
Labour Participation Rate
1981 64 68
Unemployment Rate
1981 8 6
Incidence of Low Income
1981 - Family 21.0 12.9
- Household 42.4 37.3
Sources: Philip Brown and Desmond Burke, The Canadian Inner City: 1971

- 1976 A Statistical Handbook (Ottawa:
Housing Corporation, 1979)

Canada Mortgage and

- 1981 Census of Canada
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older, poorer, less educated, more often unemployed and canposed of
smaller households and fewexr families than the metropolitan population.
Ethnically, the percentage of the population born outside Canada and the
percentage that are neither French nor English is higher for the inner
city than for the metropolitan area.

The three inner city characteristics described above are underlined
by a fourth, that H.W.E. pavies10 calls "collective deprivation®.
Collective deprivation is the gap between the quality and quantity of
opportunities provided by the inner city enviromnment, and the needs of
people sharing that environment. It starts with inner city residents'
perception of their enviromment. The image is one of deterioration - of
neglect, decay and derelection, and of narrow choices in many fields:
education, shopping, leisure, jobs, housing and neighbours-11 In sane
instances, the deterioration is real, compared with a generation ago. . In
others, it is a widening gap between residents' aspirations, tﬁeir
awareness of conditions elsewhere, and the conditions they see around
them. This sense of deterioration is paralleled by the way in which
people from other areas stigmatize the inner city as an area to be
shunned, and rejected, as a place to live. This sense of deprivation is

heightened when inner city residents are discriminated against in their

10 w“The Inner City in Britain" in Advanced Industrialization and the
Inner Cities, ed., Gail G. Schwartz (Lexington, Mass.: Lexington

Books, 1981), pp- 4~5,

11 u.x. Department of the Enviromment, Inner Area Studies, Liverpool,
Birmingham and Lambeth: Summaries of Consultants' Final Reports
(London: H.M.S.0., 1977).
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search for employment12 and when their houses are "redlined" 13 by
‘financial institutions.

This collective deprivation also has a concrete expression.14 Much
of the physical environment is denser and blder: housing is obsolete,
community facilities are run down, and industrial buildings, warehouses,
docks, railways and homes are abandoned. Many inner city schools are old
and short of play space. The attainment levels of pupils in inner areas
is well below average. Local shops offer a restricted choice of goods,
often at higher prices than in the supermarkets'of the more prosperous
suburbs. Public services and facilities are at a comparatively low
level, whether they are libraries, open spaces, or environmental care.
Even the social and welfare services providing for the deprived may be at
no more than the average level for the city as a whole, despite the
greater concentration of those in need of support.

The response to this collective deprivation in the inner areas takes

many forms that reinforce the downward cycle of deterioration. The most

12  plan MacGregor, "Intra-Urban Variations in Unemployment Duration: A
Case Study", Urban Studies, 14 (October 1977): 303-313.

13 Redlining is "the systematic refusal by a financial institution to
make mortgage loans on residential property lying within certain
districts - usually older low=-income neighborhoods - of an urban
community". Wallace Smith, Redlining (Berkeley: Center for Real
Estate and Urban Economics, 1975).

14 The generalizations found in this paragraph are based on the
following comprehensive inner city studies in Great Britain: Hugh
Wilson and Lewis Womersly, Change or Decay: Final Report of the
Liverpool Inner Area Study (London: H.M.S.0., 1977); Graeme
Shankland, Peter Willmott, and David Jordon, Inner London: Policies
for Dispersal and Balance, Final Report of the Lambeth Inner Area
Study (London: H:M.S.0., 1977);: Llewelyn-Davies, Weeks
Forestier-Walker and Bou, Unequal City: Final Report of the
Birmingham Inner Area Study (London: H.M.S.0., 1977).




- 30 -

common responses are disinvestment by property owners and movement from
inner areas of those able to do so. Other responses are even more
damaging. Crime and vandalism are rife as community spirit and social
controls are eroded. There is an alienation between government and
citizens as evidenced in the exceptionally lqw turn-out at elections. A
positive response to collective deprivation has been the proliferation of
community action groups who, initially took the form of protest against
slum clearance, urban-highways, lack of public services, etc., and now,
in some instances, have become a vital force for self-~help and community
care.

Despite aggregate statistics that paint the inner city as
impoverished and decaying, American popular media and professional
journals have reported in the late 1970s on the resurgence of certain
parts of the inner city as vibrant'places in which to live and work.
Lipton's study of the downtown cores of America's twenty largest cities
revealed the definité growth of middle- and upper-status neighbourhoods
in New York, Boston, and Washington, and the deterioration of those in
Ssan Francisco, Dallas, Houston, Atlanta, Cleveland, St. Paul, and
Newark.13 A mail and telephone survey conducted in 1979 by the Urban

Land Institute found that 86 per cent of cities over 150,000 population

15 g. Gregory Lipton, "Evidence of Central City Revival", Journal of the
American Institute of Planners, 43 (April 1977): 136-147.
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had housing renovation activities.'® Franklin James17 uncovered similar
evidence of heightened renovation in central cities as well as increases
in house values, rents, and home ownership in his systematic study of
1960 and 1977 American housing statistics. In her analysis of
mid-seventies U.S. Housing Survey data, Daphne Spain18 discovered a
small but significant increase in central-city black-to-white residential
successions and the first time occurrence, in 1975-1976, of income and
educational levels of central city whites exceeding those of the blacks
they replaced.

Despite the success of both public and private projects in the inner
city, there is insufficient evidence to conclude that urban revitaliza-
tion, presently limited in scale, is the beginning of an enduring trend
in urban recovery. While "Back to the City" is an upbeat slogan, the
number of people gentrifying inner-city neighbourhoods is small compared
to the outward stream. Instead, most migrants to central cities continue
to be from lower-income, minority groups.19 Many cities, even those with

high revitalization efforts, experience continued urban distress in

16 J.7. Black, "Private Market Housing Renovation in Central Cities: An
Urban Land Institute Survey", in Back to the City, eds. S.B. Laska
and D. Spain (Elmsford, N.Y.: Pergamon, 1980), pp. 3-12.

17 wphe Revitalization of Older Urban Housing and Neighborhoods", in The
Prospective City, ed. Arthur P. Solomon (Cambridge and London: The
M.I.T. Press, 1980), pp- 130-160.

18 wglack-to-White Successions in Central-City Housing: Limited
Evidence of Urban Revitalization", Urban Affairs Quarterly, 15 (June
1980): 381-396.

19

Daphne Spain, "Indicators of Urban Revitalization: Racial and
Socio~economic Changes in Central City Housing” in Back to the City,
eds. S.B. Laska and D. Spain, pp. 27-41.
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terms of poverty, unemployment, budget deficits, deteriorating serxrvices,
environments and economic bases.2? The pattern is scatter-shot;
revitalization happens in some cities and neighbourhoods, and not in
others.2!' In the United States, it appearé to be more likely to occur in
large cities and in older cities in the northeast and the south. 22 Why
then are some inner cities revitalizing while others are declining? Is
it simply a matter of age, location, or intrinsic characteristics? In
the next chapter, answers to these questions are examined in more

detail.

20 J.W. Fossett and R.P. Nathan, The Prospects for Urban Revival

(Princeton, N.J.: Princeton University, 1980).

21 Nathaniel H. Rogg, Urban Housing Rehabilitation in the United States

(Wwashington, D.C.: United States League of Savings Associations,
1977).

22 Black, pp. 3-12.
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CHAPTER 2
THE CAUSES OF INNER CITY DECLINE AND REGENERATION

We have yet to develop a series of advanced indicators of urban
decline which are sure enough in their prognostication and give us enough
lead time, so that we could bring to bear scme of the modes of approach
that hopefully we still have in our armory.1

Although it is relatively easy to describe the nature of the inner
city, it is more difficult to comprehend the factors or processes which
generate its decline and/or regeneration. The problem here is that none
of the theories that-policy-makers énd scholars'haverborrowed from
various disciplines provides an accurate and universal explanation of the
causes of decline and revitalization. In the past, theories have
focussed on limited aspects of urban structure and, by assumption,
manipulation or experimental design, they have sought to control or
eliminate the influence of other events or processes on the behaviour in
question. By examining the various arguments that have been put forward
as hypotheses of inner city decline and/or regeneration and their
critiques, it is hoped that £he reader will see the inner city in the
context of urban spatial organization. Only then, will one be able to

determine how and where intervention will be required to stem inner city

decline and to foster its regeneration.

1 G, Sternlieb, "The Dollars and Sense of Rehabilitation”, An address
given at the Seminar on Development of Innovative Strategies for the
Renewal of Older Neighbourhoods, April 1977.
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2.1 The Ecological Hypothesis

This explanation of urban spatial structure draws on concepts of the
human ecology school which were first developed by a group of
sociologists, R.E. Park, E.W. Burgess, and R.D. McKenzies, working in
Chicago in the first third of the twentieth century. The position of
traditional ecological theory was that the overall spatial pattern of the
urban community was regulated by competition. Under the pressure of
competition, each individual and group were said to carve out both
residential and functional niches in which they could best survive and
prosper. The effect was to segregate people and their businesses into
relatively homogeneous residential and functional subareas within the
community.

Early ecological literature? described the inner city as the area
immediately adjacent to the central business district which provided.a
convenient locus of first settlement for immigrants and other
disadvan?aged groups. It outlined how speculators acquired land adjacent
to the center of the community with the expectation of reaping profits
when the central business district expanded. Such action enabled
long-time residents to move to newer homes on the periphery of the
community while providing newly-arriving migrant groups with inexpensive

rental housing and propinquity to unskilled jobs. The studies showed

2 Ernest W. Burgess, "The Growth of the City: An Introduction to a
Research Project" in The City, eds., Robert Park, Ernest W. Burgess,
and R.D. McKenzie (Chicago: The University of Chicago Press, 1925),
pp. 47-62; Paul Cressey., "population Succession in Chicago: 1898~
1930", Bmerican Journal of Sociology, 44 (July 1938): 59-69; and
Roderick D. McKenzie, "Ecological Succession in the Pudget Sound
Regions", Publications of the American Sociological Society, 23
(1929): 60-80.




that each immigrant group initially concentrated in thelinner city, and
" how with the passage of time, they were able to climb the‘socio~economic
ladder and escape to bettexr residences further removed, pnly to be
feplaced by another wave of newly-arriving immigrants. These
succession-like movements were responsible for the stratification of the
urban area into concentric zones of increasing social status onward from
the city center.

Figure 1 The Burgess Model of Chicago
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Source: Ernest W. Burgess, "The Growth of the City: An Introduction
to a Research Project" in R.E. Park, E.W. Burgess and R.D.
McKenzie, eds., The City (Chicago: The University of Chicago
Press, 1925), Chart II, p. 55.
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The driving factor in the ecological model is the growth of the
city's population through in-migration, particularly of ethnically
different populations, and the corresponding expansion of the central
pusiness district through economic growth. The means by which this
growth becomes translated into special terms is through competition among
l1and uses for space and the filtering down of older housing from high to
iow income groups. As the city grows the spatial segregation of land
uses and social groups increases. The sequent occupance of different
concentric rings by socially or efhnically distinct groups then appears
to be an inevitable response to growth and to structural changes within
the city. Thus, the older inner parts of the city become the
depositories for those unable to compete and those newly arrived.

There are a myriad of shortcomings with the traditional ecological
approach. A series of theoretical and empirical writings py Alihan,3
D'avie,4 Hoyt,5 Gettys,6 Fifey,7 and Hatt,8 feveal a number of its
weaknesses: its muddled distinction between biotic and cultural

elements, its excessive reliance on competition as the basis of human

3 Milla Alihan, Social Ecology: A Critical Analysis (New York:
Columbia University Press, 1938), p. 5.

4 Maurice R. Davie, "The Pattern of Urban Growth" in Studies in the
Science of Society, ed. George P. Murdock (New Haven: Yale University
Press, 1937), pp. 133~161.

5 Homer Hoyt, The Structure and Growth of Residential Neighborhoods in
American Cities (Washington, D.C.: Federal Housing Administration,
1939).

6 Warner E. Gettys, "Human Ecology and Social Theory", Social Force, 18
(May 1940): 469-476.

7 Walter Firey, “"Sentiment and Symbolism'as Ecological Variables“,
American Sociological Review, 10 (1943): 140-148.

8 paul, Hatt, "The Concept of Natural Area", American Sociological
Review, 11 (August 1946): 423-437.
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organization, its total exclusion of cultural and motivational factors in
explaining land use patterns, and the failure of its general structural
concepts, such as concentric zonation and natural area, to hold up under
comparative examination. Taken together these criticisms served to
question the overall validity of the traditional ecological approach and
led to its abandonment in the late 1930s and 1940s.

In 1950, Amos Hawley9 reformulated the ecological approach and
initiated its revival. Recently, contemporary human ecological concepts
have been utilized to analyze the process of urban expansion and the
racial changes in urban residential population.10 Comtemporary
ecologists rely principally on four reference variables: populatioﬁ,
organization, environment and technology. These four variables are
reéiprocally causal and functionally inter-dependent. This means,
predicated on the way one particular ecological problem is stated, each
of the four variables may serve as either a dependent or an independent
variable and any permanent alteration in one of the variables will result
in repercussions in the other three. Although the author could not yet
find a comprehensive contemporary ecological theory on the inner city,
she hypothesizes that human ecologists would explain inner city decline
and revitalization in terms of changes in environment, technology, social

organization, and population.11

Amos H. Hawley, Human Ecology: A Theory of Community Structure (New
vYork: Ronald Press, 1950).

10 gee H. Aldrich, "Ecological Succession: A Review of the Literature",

Urban Affairs Quarterly, 10 (March 1975): "327-348, and Brian J.
Berry and John D. Kasarda, Contemporary Urban Ecology (New York:
Macmillan Publishing Co., Inc., 1977).

11 James R. Hudson, "Revitalization of Inner=City Neighborhoods: An

Ecological Approach", Urban Affairs Quarterly, 15 (June 1980} :
397-408.
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while no single explanation can account for all that has been
observed, changes in technology in the last one hundred years have
contributed signifiéantly to the decline of the inner city. Let us look
briefly at the relationship between technology and the location of home,
canmerce and industry. The development of the railway in the second half
of the nineteenth century enabled the pedestrian city to enlarge its
areal extent and allowed the middle~classes to move to new residences
outside the inner city. Iﬁrthe early part of the twentieth century, the
replacement of the horse and cart by the motor van and the creation of
the limited access highway relaxed the ties of manufacturing activity to
the central areas by facilitating movement of goods and people within
cities. Finally, during the post-war years, further improvements in
automotive and shipping technology and in national highway systems
promoted road transport over railways and canals for the long distance

haulage of goods, thereby oblitering the locational advantages of the
inner city.12

In addition to advances in transportation, changes in production
technology have made inner city locations unattractive to modern
industry. The horizontal production line requires a single-storey plant
making the inner city areas with their high land values, small fragmented
plots and multi-storey plants technologically and economically unsuitable
for modern manufacturing processes. In addition to the space

requirements of the factories themselves, the growth of car ownership and

. usage has greatly increased the demand for parking facilities for

12 This section is a brief synopsis of Chapter 1 of A.E. Gillespie's
excellent report, Transport and the Inner City {(London: Social
Science Research Council, 1980).
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employees. The Local Employers' Study of the Lambeth Inner Areal3
highlighted the lack of parking facilities and éoor road access as major
problems for inmexr city fims trying to attract and keep skilled and
white collar workers.

Modern electronics has also promoted inner city decline. Anything
which permits people to cammunicate at a distance reduces the need for
them to be physically close. Communications technology advanced slowly
during the first few decades of the 20th century and then, propelled by
wartime advances followed by the invention of the transistor in 1948, has
moved with incredible speed. Semiconductor technology (transister,
integrated circuit, microprocessor) may well be as much a diffuser of
econamic activity and of population as the autamobile and motor truck.
Long~distance direct dialing, facsimile transmission,
camputer—-to-camputer data links over common carriers, closed~circuit TV,
and other devices all make possible further decentralization. The
process is far fram over. As of this writing, there is considerable
interest, in banking and financial circles, in electronic funds transfer
(EFT). This may well have the effect of weakening the relative strength
of existing financial and commercial centers since, for example, checks
will clear with the same speed regardless of location. A combination of
laser technology and fiber optics now in process of moving from the
prototype to production stage pranises huge increases in
data-transmission capability, with consequences which cannot be foreseen.
It is widely expected that in the 1980s the continued lowering in the
cost of computing power and communications will make it possible for many

people to work and shop at home . 14

13  1bid., p. 15

14 John, M. Levy, Ecomonic Development Programs for Cities, Counties and
Towns (New York: Praeger Publishers, 1981) pp. 29-42.
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This approach is based on the neo-classical economic models of urban
structure which focusses on locational preferences of fiyms and
households. Households demand goods and services in the amounts and
proportions which best satisfy their preferences; that is, they attempt
to maximize their utility. Firmms supply goods and demand land,blabour
and capital in the amounts and proportions which maximize their profits.
The distribution of the value of net output between the three factors of
production - land, labour and capital - is explained with refgrence to
marginal productivity theory. According to this theory, each of the
three factors will be used until they cost more to use than the value
they produce. The price for any factor is determined at the margin.

The first economist to take é serious interest in the spatial
distribution of economic activity was J.W. van Thunen, whose monograph
appeared in 1826. He developed a deductive model of agricultural land
rent, using numerical data obtained from his own estate. The outcome of
his model was a set of concentric zones around a fixed point (the town),
each zone defined in terms of crop specialization with distance from the
center being inversely associated with land intensity of production.
Thunen showed that land rent differentials over space could only be
explained by transport cost savings.15

In the 1960s, several economic analyses of urban land use were

developed, inspired by Thunen's theory of the spatial distribution of

15 Harry W. Richardson, Urban Economics (Hinsdale: The Dryden Press,
1978), pp. 15-17.




*(zZL6l ‘ssaad sutydoy uyor :8IOWIITeH)

Xuouood Ueqin oU3 JO oInjonIls dy3 uit setpnas ‘STTTW °*s°3 ‘(1961
rggexg sutydoy uyop :aIowWTiTed) PUET Weqin pue uotjelrodsueil 10HUTM
+1 !(6961 ‘SSOX obeoTyd Fo A3TsaeaTul SUL :uopuo] pue 0bedTUD)
BUTenon PuT S973to ‘UMMM d-¥ 091-LEL :(T96L) 6 'UGTAETOOSSY
sousaTos TruoTbay Tgbutpesooxd pue s1edeg ’ ,UOT3EOOT TeTIUSPTSIY

Jo jueuTwI®@3®g B S IOM o3 Ksuanop ®uy, ‘urey *JI°f {(poel ‘sseid

K3TSI0ATUN PIRAIEH :obpTaIqUED) OS5 PURT Pu® UOTIED0T ‘osuUOTY ‘M g

Jo eofxéMQQi”bﬁé'féiéxiem;qns snotaes Huowe X1ddus pue pueuwsp bursnoy
/owoouT pIOYSSTOY JO uoTIOUNG e &% A3To Iouufl oYyl IO UOTIEZTTRITAST

pue surToep ou3 ‘AXooyz TEOTSSETO-08U I3 o buTpIOOOY
«Xk310 oyl jo @bps |Y3 IESU
ST uoT3eOOT 3I88q dUY3 ‘eni]y ST saTsoddo syz uoym I03 SPTOYSSNOY 03 °TTuUM
30TI3STP SS8UTSN] TeIFUSd sy3 IEeu 93eDOT O7 Pud} ISITTEWS ayay ST ooeds
jo uoradumsuod 8y3 uoyM I03 IO asejeexb oyl oIe SISO0D axodsueas woyM I0J
spToyesnoy osoyl ‘SuxIy SSIUTSN] yaTMa SY Q€D oyl 03 °SOTd 3ISAMOT aq 03
puez butddoys o IOM 103 a1dosd Hutjaodsuexl JO SISOD a3 pue ‘SSDTAISS
pue spoob gyo eseyoand 9y3 pue quowkoTdue go edetld tEruo aya ATTIesssdau
jou ybnoysz ‘auezzodut 3sow 8yl ST JED aya ‘sproyesnoy aod + AT@SI19AUOD
pue ‘ggD 9yl IeLUu IO UT 93BIOT queaxodur 3sesT ST aoeds 3o @sn ay3y
woym 103 IO 4saqeezﬁlaxp sasoo 3rodsuedl UDYM UIOF SWATF 9SOUI 1293uUsd
s,K3T0 9U3 IESU SUOTIBDOT op1eOs I037 uotarTiIedwod Jo 3I[nssx ' SY 21943
93E00T OUM SWIT3 IO0F ISMOT ©q O3 Pusi s3soo gxodsuexy ‘sebejueape ISYI0
oaevy Aeu pue oToym ® St A3TO 3Uz O3 A3TTTqTSS900R umwixew jo autod 92Ul ST
gdgp 9yl 9ouTs .sesodand TeanzTnoTiabe-uou IdYlo pue TeT3uapTsex J0JF pPesn
ST ggd °oy3a burpunoxIns puel W3 pue ‘usunyy Fo A3TO POIRTOST 33 Jo afox

oy3 skeTd 3OTARSTP SSIBUTSNQ TeIIUSD BYI esay3 Ul g| *A3ITATIOR DTUWOUODD

- 1Y -




- 42 -

hqgsing relative tp that of other essential items (i.e. food, clothing,
gfgﬁsportation, etc.). (E@;gpghout;ﬁgstﬂgf the<19505,W19605 and 1970s,
increases in Per$99§}M%ygomgwgutstripped that of housing and other costs.
f;éple,were able to consume more housing in temms of size and quality of

service provided.] Older, more dense units in the inner city could be

exchanged for more spacic&é}rﬁédeiﬂ units in the suburb. This left
béhipd a relatively large_supply of“cheap feﬁtél.low-income accommodation
in the inner city, which meant limited profits to inner city landlords.
As operating and finance costs increased and the landlord was unable to
pass them on to his tenant nor profitably sell his property, some
Mlégdlords began to undermaintain their properties or to convert them into
;ew or dgnser uses, while others abandoned them,completely.17 All of
éAese ggtions contributed to the undesirability of inner city living and
tgéroutwaxd movement -of thoSeAresidents who might have stayed. .

“ Recently, changes in the econamy seem to have reversed past trends
and may hold some hope for future inner city revitalization. In the late
1970s, housing and energy costs began to out-distance increases in
disposable incomes and inflation in the construction industry began to
limit the supply of new housing. In response to these changes, some
households with employment ties with the central business district have
begun to purchase and renovate cheaper inner-city housing rathexr than to
purchase a new house and lot in suburbia.

In spite of the explanatory power of neo~classical theory, there is

a growing effort to move away from this model of urban development.

17 @. Sternlieb, The Tenement Landlord (New Brunswick, N.J.: Rutgers,

1968) and G. Sternlieb and Burchell, R.W., Residential Abandonment
(New Brunswick, N.J.: Rutgers, 1973).
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Research into residential mobility in the private markets of British-and
North American cities have shown that households vary in their selection
criteria for a new residence, and that these criteria included more than
a simple trade-~off between accessibility and space.18 The dimensions on
which households made their residential choice were found to include
location, cost, dwelling characteristics, quality of the physical
environment and the social status of the neighbourhood. The relative
ranking of these dimensions varied between income groups, with
higher~inome households placing greater emphasis on social status of
neighbourhoqd and quality of the physical environment, and also between
age groups with households at the middle stages of the life-cycle placing
most emphasis on those characteristics of residential areas conducive to
child-rearing.

Certain theorists have attributed inner city decline and the more
recent phenomena of gentrification19 to the social and cultural
predispositions that colour locational choices. On one hand, Professor
Brian J.L. Berry of the University of Chicago develops the thesis that
Americans have been singularly unsuccessful in slowing central ciﬁy
disintegratién because of their deep-seated cultural traits which he
outlines as (1) their love of newness, with the old and obsolete
interpreted as nothing more than an effluent, an inevitable discard with

no enduring value, (2) their overwhelming desire to be near nature, and

18 J.R. Short, "Residential Mobility", Progress in Human Geography, 2
(1978): 419-427; and W. Michelson, Environmental Choice, Human
Behaviour and Residential Satisfaction (New York: Oxford University
Press, 1977).

19 Gentrification refers to a process in which there is a substantial
replacement of a neighbourhood's residents with newcomers who are of

higher income and who, having agquired homes cheaply renovate them and
up-grade the neighbourhood. »
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(3) their individualism which manifests itself in a tradition of
privatized decision-making where every individual and corporate body is
free to choose in reference to their own best interest, regardless of
externalities.20 J.S. Bourne argues that those values might explain why
an innerx-city crisis has not yet materialized in western industrialized
cities like France, Germany, Or Scandinavia where residents place a
highér value on the amenities of older housing and central location and
whose governments play an important role in controlling land use.21

On the other hand, Irving Allen argues that the re-population of the
central city represents a change in American community ideology toward
the value of social diversity of ethnicity and a concern with historical
continuity and community jdentity.22 Studies of gentrifiers reveal that
the ﬁew inner city settlers are likely to be young (under forty-five),
highly educated, childless professionals, corporate managers and
technicians, living alone or with a partner.23 By and large, this cohort
was educated during the middle sixties to early seventies. At that time,
college campuses were the focai point of a host of social movements that
seriously challenged traditional lifestyles and career patterns. New

values were emergihg that included a high regard for community

20 g,J.L. Berry, "The Decline of the Aging Metropolis: Cultural Bases
and Social Process" in Post-Industrial America, eds. G. Sternlieb and

J.W. Hughes, pp. 175-185.

21 Bourne, pp. 15

22 Irving Allen, "The Ideology of Dense Neighborhood Development:
Cultural Diversity and Transcendent Community Experience", Urban

Affairs Quarterly, 15 (June 1080): 409=-428.

23  pennis E. Gale, Neighborhood Revitalization and the Post Industrial
City (Lexington, Mass., and Toronto: D.C. Heath and Company, 1984)

pp- 10"’120
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participation, shared living experiences, self-help and cooperative
efforts, and an ecological ideﬁlogy that stressed preservation. In
contrast, then, to the sameness, nearness, and rationality of the
suburban way of life, the inmer city offers at least a portion of this
cohort an opportunity to live out an emergent set of values = values that
emphasize social participation and responsibility, a greater degrée of
acceptance of different ethnic and racial groups and of "Jeviant"
lifestyles or in sum, an unprecedented degree of pro-urbanism. As
mentioned previously in Chapter 1, these gentrifying professionals
constitute only a small portion of new inner city households. Despite
public polls, that show that most Americans still prefer suburban,
small=-town, and country residential environments the gentrifiers could be
harbingers of a new social movement » 24

A second criticism of the neo~clagsical theory is that its focus on
household and £im preferences dismisses the direct role of institutions
and governments involved in the urban land market. It assumes the free
hand of a competitive market, while in fact the market is constrained by
pﬁblic bodies, regulations, and socio-political attitudes. Richardson
demonstrates that for most income groups the residential location choice
is constrained by the ability to get a mortgage.25 Muath attributes
residential segregation to an aversion on the part of landlords, real

estate agents and neighbourhoods to blacks and ethnic minorities.?26

24 Allen, p. 419.

25 Harry W. Richardson, Urban Economics (Hardmondsworth: Penguin,
1971).

26 Muth, pp. 11-12.
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A marriage of the ecological and neo-classical hypotheses has
produced two models of neighbourhood change used widely in North America
to design public policies and programs for the inner city. Both models
are founded on the notion that residential areas evolve through a life
cycle of growth and decay punctuated by successive stages at which one
population or land user type has yielded to another. Model A, whose
variants have been promulgated by Anthony Downs, 27 Ahlbrandt and
Brophy,28 and the U.S. Department of Housing and Urban Development,29
classifies neighbourhoods into five types or stages on the basis of a
graduated set of social and physical conditions. The neighbourhood life
cycle begins with "healthy viable neighbourhoods" and progresses through
three increasingly severe stages of decline to a final "abandoned" stage.
Model B was developed by Hoover and Vernon in 195930 and has been
modified by Birch,31 Andrews32 and the Canadian Ministry for Urban

Affairs.33 It also postulates five stages of evolution but it does so on

27 pnthony Downs, Neighborhoods and Urban Development (Washington, D.Co s
The Brookings Institution, 1981), pp. 63-67.

28 Roger S. Ahlbrandt and Paul C. Brophy, Neighborhood Revitalization
(Lexington: Lexington Books, 1975), pp. 7-11.

29 public Affairs Counseling, The Dynamics of Neighborhood Change
(washington, D.C.: U.S. Department of Housing and Urban Development,
1975) .

30 Edgar M. Hoover and Raymond Vernon, Anatomy of a Metropolis
(Cambridge, Mass.: Harvard University Press, 1959), pp. 190-207.

31 pavid L. Birch, "Towards a Stage Theory of Urban Growth",‘Journal of
the American Institute of Planners, 37 (March 1971): 78-87.

32 Richard B. Andrews, Urban Land Econcmics and Public Policy (New York:
The Free Press/Collier Macmillan, 1971), pp. 95-137.

33 Reg McLemore, Carl Rass and Peter Keilhofer, pp. 5-2.
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the basis of changes in housing types and population densities and
ideﬁtifies only two stages of decline and a renewal stage.

These models both suffer fram the same critiques of the econamic
models, in that they do not account for institutional responsibility for
decline. In addition, some of the models' indicators are gquestionable.
Fot example, in Model A, high income correlates with a good neighbourhood
and low income with a severely deteriorated one. The logic is clear, the
evidence to support it is not. Many a lower—-income, ethnic, or minority
population have created a vital neighbourhood life, and many
neighbourhoods of mixed social and economic composition are vested with
vibrant social environments.34 The major problems with these models are
twofold. One, the planning orientation of the models causes attention to
be concentrated on the phenomenon of progressive deterioration as a fate
that cannot be avoided unless preventive measures are taken. Secondly,
the specific policy implications to be drawn are triage. An analogy
drawn from battlefield medical practice, triage suggests a division of
injured persons - OY communities = into three categories: those in good
enough shape to survive without major attention; those who could be saved
fram almost certain death by major medical attention; and those beyond
hope. Painkillers are given to the first group, to ease the minor pain,
and to the third group, to make the wait for death comfortable. The
middle group receives the medicine and surgical operations making the

difference between life and death.

34 por a more detailed critique of the models of neighbourhood change,
see Rich Cohen, "Neighborhood Planning and Political Capacity", Urban

Affairs Quarterly, 14 (March 1979): 337-362.
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Facing limited resources, many governments have adopted triage in
its worst form. Although they may not call it that, they have "written
of ' the worst neighbourhoods as unsalvageable or have undertaken a few
token gestures to show government concern without having to "waste" a lot
of money. The use of triage is unjust and damaging to neighbourhoods and
their residents. With scant regard for those affected, government
officials detemmine the fate of an area and its people solely on the
basis of criteria that may not adequately reflect the true nature of
neighbourhood dynamics. The neighbourhood, that they believe beyond
hope, may actually contain latent reserves of vitality and initiative,
motivations which coﬁld be trapped with the right resources and
organization. The concern here is that the widespread acceptance of
these models of neighbourhood change and their underlying assumptions by
decision-makers may result in a self-fulfilling prophecy that abets the
stages of neighbourhood-transition and decline.

This argument states that at the root of inner city decline and / @(‘\a"\
regeneration are the processes of structural economic and demographic Qéb

f@

change. That is the integrated urban-industrial complex and its appended ﬁf‘ % o

(

N AN
institutions have shifted in structure in recent years to the detriment | ¢ N

of particular innex city areas. No one is to blame, just the system and }

Lasuwrg

the external factors beyond our control.

Among the numerous factors that detemmine the health of inner
cities, six processes are note worthy. The first is the shift from
1abour to capital intensive forms of production. 1In the 1970s a
combination of inflation, a general economic recession and rapid

technological advances encouraged fims to substitute capital for labour
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to minimize rising production costs. This has resulted in decreasing
levels of employment for unskilled and even skilled workers. There is
good reason to believe that the negative effects of capital substitution
are likely to be disproportinately felt in the inner city because of its
characteristics. Inner city areas tend to have concentrations of old and
out-moded industrial plants, if only because they were developed first.
When firms rationalize their activities it is these plants which are
likely to close first. Secondly, the inner city contains a higher
proportion of the more vulnerable groups like older people, low-skilled
workers, women, youth, ethnic minorities, and foreign workers who tend to
occupy those jobs that are more susceptible to automation.35

A second major structural economic change affecting the inner city
is the internationalization of the world econamy. The recent growth of
multi-national corporations and improvements in technology have permitted
national production and investment to be shifted fram the declining areas
of the highly industrialized world to the urbanizing areas of less
industrialized regions and countries. The reduction of the production
process into increasingly simple components has reduced the dependence of
firms on the skilled labour of industrialized nations and has allowed

multi-national corporations to exploit the unorganized, cheap labour

pools of industrializing areas. In their book, Revitalizing the

Northeast, George Sternlieb and J.W. Hughes36 illustrate how capital

35 Organization for Economic Co-operation and Development, Managing
Urban Change, Vol. 1 Policies and Finance (Paris: O.E.C.D., 1983),
pp. 69-70.

36 (New Brunswick, N.J.: Rutgers = The State University of New Jersey,
1978).
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investment in the United States has switched from the old industrial
cities of the North East to the South and West and is now seeking even
lower labour costs in the less industrialized countries of Mexico and the
Caribbean.

The sectoral shift from industrial to service employment is a third
masor factor shaping the inner city. Since the end of the Second World
War, the industrializing nations have witnessed a decline in their
primary (agriculture, mining, fishing, forestry, etc.) and secondary
(manufacturing, construction, etc.) industries and until recently at
least, substantial growth in the service-producing sector (finance,
education, professional services, etc.). Table 12 illustrates these
trends for Canada. Recent declines in manufacturing, due to investment
uncertainty, reduéed coﬁsumer demand, .and low=-cost international
competition have created population and employment losses in those inner
cities whose economic base was predicated on manufacturing.37 In
contrast, those inner cities whose central business districts are
primarily service-oriented seem to have shown increased signs of middle -

and upper -~ class occupancy-38

Other structural changes that have had severe impacts on the inner
city are the deconcentration of population, slow population growth and

lower rates of immigration. Research indicates that many major cities

37 william Thompson, "Economic Processes and Employment Problems in
Declining Metropolitan Areas" in Post-Industrial America:
Metropolitan Decline and Regional Job Shifts, eds. G. Sternlieb and
J.W. Hughes, pp. 187-196.

38 s5.G. Lipton, pp. 136-147.
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have passed through distinct stages or urbanization characterized by
changing population and employment trends.39 These stages are:

i) gggglggigq_qugggp5;5§gp dominated by rural to urban migration and
the concentration of population in central areas. This process typified
the nineteenth century growth of British and North American cities.

ii) E92Fl?EiEF_FEPE?EFE?E?EP.?BQ.?EPEFE@B?E?E?BP' during which the
central area continues to grow though growth is faster in the expanding
metropolitan area and the city spreads outwards. This was the
characteristic pattern of suburban growth in the 1920s to the 1950s.

in stage two continues but the central area begins to fall. Employment
may be still only be deconcentrating relatively, however, and increasing
in absolute terms. This is a pattern of development evident in Great
Britain and North America from the 1960s onwards.

iv) E?EFERS;EFEP_AE?E.EPE.EPETE?E?EPS@EFE?_QEQEPE' At this point, the
population of the entire metropolitan area begins to decline and a
process of migration fram the large metropolitan areas to adjacent rural

areas or more distant small towns and non-metropolitan areas becomes

apparent. Metropolitan decline was experienced in Det¥oit, Boston,
London, and Liverpool during the 1970s.

v) B?ZHEPEPE?EFEQE’ in which there is a stabilization, or a return, of
population and renewed growth of at least some employment sectors in the
central area. There are signs that this may be starting to occur in some
cities like New York, Boston, and Washington.

Although there is variation between and within countries, the exodus

of population from the center of numerous agglomerations is a reality for

39 1.H. Klaasen, W.T.M. Molle and J.H.P. Paelinck, eds., Dynamics of
Urban Development (Aldershot: Gowexr Publishing Co., 1981) .
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developed and developing nations. In Canada, the counter-—urbanization
movement that began in the early 1970s appears to be continuing.

Canada's population between 1976 and 1981 avoided the very.large and Qery
small urban concentration in favour of the average-sized cities, and more
Canadians chose to settle outside the census metropolitan areas. Within
metropolitan areas, Canadians chose the urban and rural fringe areas over
the core. This has led to absolute deconcentration in the following
cities: St. John's, Halifax, Quebec, Trois~-Riviéres, Ottawa-Hull,

40

Toronto, and Hamilton.

Table 12 Percentage Distribution of Output* and Employment in Canada,
1946 and 1979

Output Employment
1946 1979 1946 1979
% % % %
Goods~Producing Sector
Primary industries
Agriculture 12.2 3.5 26.9 4.7
Other primary 6.7 6.3 3.0 2.6
Total primary 18.9 9.8 29.9 7.3
Secondary industries .
Manufacturing 26.2 21.6 26.2 20.0
Other secondary 6.2 2.6 5.7 7.3
Total secondary 32.4 31.2 31.9 27.3
Service-Producing Sector
Tertiary industries 48.7 59.0 38.2 65.4

* Ouput measured by gross domestic product.

Source: Muriel Armstong, The Canadian Economy and its Problems
(Scarborough: Prentice-Hall Canada, Inc., 1982), Table 1-4,
p. 23.

40 Statistics Canada, Urban Growth in Canada (Ottawa: Ministry of

Supply and Services, 1984) .
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Population growth in an area is the result of natural increase (the
excess of births over deaths), of net internal movement (as discussed
above) and net external migration (the excess of immigrants over migrants
to other countries). In addition, to deconcentration, declining
fgg;i}}?wagﬁes and reduced rates of net immigratiqn have played an
important role in population losses in thg inner qity, For example, in

the inner city of St. John's, Newfoundland, the fertility index (the

number of children aged 0-4 per 1000 women aged 15-44) declined from 40.6

in 1971 to 35.5 in 1976, creating a 13 per cent loss of children aged
0-4. About a third of the St. John's total decline in the 1971-1976
period was estimated to be attributed to reduced levels of fertility,
while the rest was a ¥?§P%t,°f out-migratiqpi§1 .
Associated with the change in natural increase has been the

réduction in household size which appears to have been particularly

marked in inner cities. In 1971, the average household size for Canadian
inner cities was 3.0 persons per household compared to 3.5 for the
national average. By 1981; it was estimated to have fallen to about 2.4
compared to the national average of 2.9.42 This fall in household size
has been accompanied by an increase in the number of households
particulary that of non-family which réflects in part, the aging of the
population and the growth of the one-person household. It is these
latter changes in population composition that certain theorists

hypothesize will promote inner city revitalization. To the extent that

(%} Mark Shrimpton and Christopher A. Sharpe, "An Inner City in Decline:
St. John's, Newfoundland," Urban History Review 9 (June, 1980): 95.

42 gratistics Canada 1971 and 1981.



- 54 -

these households are inner city office and service workers, they
establish a basis for the reorganization of inner-city retailing,
restauranté, hotels, and most importantly, housing.43

A contributing factor to the population growth of inner cities has
been the rate of net foreign immigration. A study of migration flows
into the British urban system revealed that between 1966 and 1971, of the
recorded inflow of immigrants, 57 per cent movéd to the inner city, while
26 per cent moved to the suburbs.4? This suggests that like natural,
increases, international exchanges may contribute to the decline or
revitalization of inner cities, though in absolute numbers the importance
of this gain cannot be estimated.

The structural hypothesis helps us understand the inner city in
context of the wider metropolitan area within which it lies and its
relationship with other cities in the regional, national, and
international hierarchy. Although it describes events in the pasﬁ, it
does not explain the forces that have shaped these events, nor does it
help us predict whether the future will be like the past. The subsequent
hypotheses are more helpful in identifying factors or processes which
cause inner city decline or revitalization.

2.5 The "Unintended" Policy Hypothesis
Another postulate of inner city decline and revitalization stresses

the independent influence of government and other "land interested"

institutions in shaping the urban area.4> It argues that the present

43 por more discussion, see Briavel Holcomb and Robert A. Beauregard,
Revitalizing Cities (Washington, D.C.: BAssociation of American

Geographers, 1981), pp. 20-21.

44 Stephen Kennett, The Inner City in the Context of the Urban System
(London: Social Science Research Council, 1980), p. 55.

45 This hypothesis is derived from the political theory of urban
managerialism associated with the work of R.E. Pahl.
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state of the inner city is the[iggifgpt and largely unintended
consequence of uncoordinated post-war policies. These policies, notably
in the fields of transportation, housing and taxation were designed to
meet objectives within their particular field,'but when combined,
produced many unforeseen side-effects detrimental to the growth of the
inner city.

Two examples of post-war policies that contributed to the demise of
the inner city were those on housing in North America and on planning in
Great Britain. After World War II, the return of the soldiers, the
increase in marriages and births, and accumulated demand for separate
households, fuelled an enormous demand for new housing. In many older
cities there was relatively 1ittle suitable vacant land on which new
residential structures could be pbuilt. Urban renewal, whether public or
private, would have been too slow in assembling and clearing sites and in
building new apartments. Destruction of old housing, however poor, as
long as it was at all liveable, would have exacerbated the housing
shortage. The obvious direction to go in providing the needed new
housing was toward the suburbs. To accelerate the construction of new,
owner-occupied housing in suburban areas, the North American governments
provided inexpensive mortgages and tax benefits and subsidized services.
Although the objectives of these programs seemed laudatory at the time,
their net effect, when combined with unfavourable tax treatment on
improvements to older housing, was to seriously undercut the demand for
existing housing units. This in turn reduced the incentive to maintain

the stock in the inner c:Lty.46

46 Marion Clawson, "Factors Affecting Suburbanization in the Postwar

Years" in The Manipulated City: Persgectives in Spatial Structures

and Social Issues in Urban America eds. Stephen Gale and Eric G.
Moore (Chicago: Maarsufa Press, 1975), pp. 182-188.
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After the Barlow Report (1910) on the distribution of Britain's
industrial population, the British Government adopted a policy of
dispersing industry and employment in order to assist the depressed
regions and curb what Barlow called "the excessive growth of London" and
other big cities. Economic planning regioﬁs were created, each with an
Economic Planning Council to advise central government; and the depressed
regions in Wales, Scotland, and North and West were given various forms
of Assisted Area status. Government grants and allowances were given to
encourage industrial development and job creation in Assisted Areas, and
the English Industrial Estates Corporations built advance factories in
them. Industrial Development Certificates and Office Development Permits
were required fof new developments over certain floorspace limits, which
enabled central govermnment to control employment in the big cities and
steer it to the assisted areas. After the New Towns Act 1946, over
thirty new towns were created to accommodate the new growth and overspill
from the big cities and to regenerate the depressed regions.47 The net
result of these dispersal policies was to reduce the industrial
concentration in the major cities, but in doing so, they creamed—-off the
skilled workers and manufacturing jobs, leaving the big cities with a
declining economic and rate base and intractable problems of social
deprivation.48

Other policies that have unintentionally spawned inner-city decline
are those in the transportation field. After World War II, national

governments initiated policies and programs to provide for the

47 Robert K. Home, Inner City Regeneration (London and New York: E. &
F.M. Spon, 1982), PP 40-43.

48 Peter Hall, "The Innexr Cities Dilemma" New Society, 39 (1977 ):
223-225.
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construction of limited—access highways within and between major cities.
Combined with increased affluence which spurred the purchase and
utilization of private autamobiles, these policies proamoted suburban
areas as places for living and working, and reduced the relative
locational advantage of the inner city. Moreover, the financing of the
highway system diverted public funds from investing in mass transit,
further decreasing the attractiveness of the inner city. similarly,
central government regulatory policies have prompted the‘rapid growth of
truck hauling and the development of innovations in containerization to
the detriment of ports and railroad facilities generally located in the
inner city. BAnother disastrous consequence of these transportation
policies has been the bisecting of inner-city neighbourhoods by regional
thoroughfares needed to link suburbia to the central business district.
These thoroughfares removed housing, unsettled land values, disrupted
community life, and added to the congestion and noise pollution of the
inner city.49

Numerous other government policies with similar but perhaps not as
dramatic effects could be cited. Among those are tax policies which
favour the development of new commercial, industrial and residential
buildings over the maintenance of o0ld capital stocks; 50 econamic policies
which favour high technology industries in the suburbs over high labour
industries often located in the inner areasj immigration policies which
reduce the number of new immigrants who flow to the inngr city, and
social policies which further erode the locational advantage of the inner

city.51 Although the effects of the whole bundle of government policies,

42 Bourne, pp. 37-38, and Holcamb and Beauregard, pp. 8-=10.
50 yyban Institute, "Federal Tax Policy and Urban Development”, Search,
7 (Spring 1977).

51 Tra M. Robinson, Canadian Urban Growth Trends: Implications for a

National Settlement Policy (Vancouver: The University of British
Columbia, 1981) pp. 48-49. ’
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in education, health, social security, housing, industry, commerce, and
transportation on the inner city have not yet been adequately quantified,
there is no doubt that they.have a role in helping or hindering the cause
of inner city regeneration.

Government is not the only institution whose policies impact on the
inner city. Research in the housing field is beginning to demonstrate
how policies of agents in the private housing market, for example,
financial institutions have fostered inner city decline. To guarantee
the security of their depositors' investments, residential mortgage
lending institutions discriminate in their 1endin§ practices between
different types of households, properties and residential areas. Studies
in Great Britain®2 reveal that the policies of the building societies are
biased against low-income households and households headed by manual
workers and away from older properties and "non-standard" dwellings such
as multi-occupied houses and converted flats. These policies lubricate
the suburbanization process by directing funds towards new housing on the
expanding ‘urban fringe where mortgages are more available through quota
arrangements with developers.53 At the other end of the scale, policies

which exclude many lower—income households and older, cheaper properties

restrict the flow to inner city areas. However, there is much evidence

52 R.H. Barbolet, Housing Classes and the Socio-ecological Systems,
University Working Paper No. 4 (London: Center for Environmental
Studies, 1969); M. Boddy, "The Structure of Mortgage Finances:
Building Societies and the British Social Formation", Transactions of
+he Institute of British Geographers, New Series, 1 (1976): 58-=71;
and S.S. Duncan "Self-help: The Allocation of Mortgages and the
Formation of Housing Submarkets" , Area, 8 (1976): 307=316.

53 Boddy .
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to indicate that residential mortgage lending institutions adoptvmore
explicitly spatial policies by excluding certain inner city areas from
consideration on the grounds of more general environmental
characteristics, a practice that has been termed "redlining" .54

The withdrawal of mortgage funds fram inner city areas has three
damaging consequences. First, it may lead to the undermining of policies
to revive inner city residential areas. Second, it has forced many
households in redline areas to borrow money at unfavourable rates from
other institutions. Third, it reinforces the uncertainty about property
values, opens the area to speculative landlords and may‘hasten the
transition to multi-occupation, declining pfoperty maintenance and
abandonment. 55
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In contrast to the preference hypothesis, this perspective views the

problem of the inner city not as the outcame of the myriad decisions of (
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individuals in a free and unorganized marked but rather the result of ,Q %ﬁﬁﬂ/

conflicts between interest groups with varying goals and differing
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degrees of power and influence. The literature on this topic is divided jglg/aug

into two schools of thought. One examines the role of agents and
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institutions in the land and housing markets and how these have affected t)}’ $% v
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inner—-city development.56 The second attributes inner-city decline to %f0 Qﬁj
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54 gee footnote no. 13 in Chapter 1.

55 geith Bassett and John Short, Housing and Residential Structures
(London, Boston and Henley: Routledge & Kegan Paul, 1980), pp.
78"790 .

56 The "unintended' hypothesis discusses the impact of indirect policies
of urban agents on the inner city. In this section we look at how
urban agents have consciously or unconsciously exploited the inner

- city.
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/ )
the systematic exploitation of classes under the capitalist mode o?% &inAf?f
] ‘. {)’;!’
W efar Gt ) . e :
production.(;“ &kaw > \
The institutional approach sees the inner city as being shaped by
the interests of groups and institutions existing outside its boundaries.
As Boulding aptly states:
",.. everyone knows that the problem with central cities is that \-
decisions made on their behalf are not made by people who live ﬂ“
there nor in fact have many of them ever been there, except %@\
passing through. They may iive in the suburbs or in another
part of the world altogether" .57 o
Besides being undiscerning of the dynamics and insensitive to the needs
of the inner city, these decision-makers often place their own
. g A
self-interests before that of inner-city residents. Therefore the - g;vN
academic literature abounds with examples of how speculators profit by | Q)yw/
v o W
. {
driving inner-city residents to sell their properties to them cheaply so LAQfFJ
that they may resell them later at a higher price for private and public:
renewal; 28 how landlords, faced with low returns on their inner city

properties, undermaintain or abandon them thereby adding to the cycle of

decline;59 how real estate agents structure housing choices and maintain

57 Xenneth Boulding, "The City as an Element in the In?erna;ional fiwfmm(Dg/
System", Deadalus, 97 (Fall 1968): 117.<//5’ﬁ}hﬂcava% &)buvnit)‘¥?‘f Qhkw§%¢‘
e L7 ety g

58 pavid R. Goldfield, "Private Neighborhood Redvelopment and
Development: The Case of Washington D.C.", Urban Affairs Quarterly,
15 (June 1980): 453-468.

59 Michael A. Stegman, Housing Investment in the Inner City: The
Dynamics of Decline (Cambridge, Mass.: M.I.T. Press, 1972).
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ethnic and racial residential segregation by showing their clients hames
in certain areas and not in others,0 how urban renewal schemes are more
beneficial to civil servants and private developers than to inner city
residents;®! and how the automobile companies encourage the decline of
urban transit systems;62 etc. The problem with the managerialist
perspective is that it treats the actors as independent variables in the
urban systeﬁ. It does not push the search for the causes of inner city
degeneration and regeneration into a broader political and idealogical
context that explains the interests of urban managers in the inner city.
The Marxists go beyond the institutional approach and attribute
inner city decline and revitalization to the capitalist mode of
production and its struggle to maximize profits. Marxist analysis argues
that spatial forms are conditioned by the particular modes of production
ddminating the society under study. At the heart of the Marxist theory
lies the view that in every society, except in the most primitive, the
bulk of the population is engaged in production, while a tiny minority

controls their labour and the things they produce.63 For example, in a

60 passett and Short, pp. 85-89 and 97-98.

61 Bennett, Harrison, Urban Economic Development: Suburbanization,
Minority Opportunity and the Conditions of the Central City
(Washington, D.C.: The Urban Institute, 1974), pp- 117-118.

62 w.K. Tabb and L. Sawers, eds., Marxism and the metropolis: New
Perspectives in Urban Political Economy (New York: Oxford University

Press, 1978), pp-. 14-15.

63 Tn an article entitled "Capital and Neighborhood in the United
States", Urban Affairs Quarterly, 14 (March 1979): 289-312, Harvey
Molotch identifies a third class he labels as "rentiers". This class
makes their riches through manipulation of the sites both vhere
production occurs, where capital is circulated (eg. banking,
commerce), and where labour is reproduced (the neighbourhoods). He
argues that the present trend in revitalization is due to this
class's desire to trap as large a portion of exploited surplus values
as possible from the environment they manipulate.
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modern free-enterprise economy, the owners of factories, offices,
transport, and so forth - the owners of capital direct the labour. The
arrangements by which one class controls the labour of another are called

the social relations of production. This relationship between a ruling

class and a subservient one is inherently conflictual. Since capitalists
make decisions based on their desire to make profits, they try in every
way possible to pay workers only part of the value their labour produces,
an amount just sufficient to sustain life and to reproduce the necessary
workers for the next generation. Value produced by workers in excess of

what they are given, Marx called surplus value; this is the basis for

profit and other property income in our society. The conflict between
the class who sells its labour and the class that decides how production
takes place beccmes the primary source bf social change.

A second defining dimension of society relates to the size and
skill of the labour force, the level of technology, the instruments or
tools of production, and so forth, which are together termed the forces

of production. Together with the social relations of production, they

are known as the modes of production. The rest of society from the legal

structure (parts of which are 1ittle more than codification of the social
relations of production) to the family structure and even the prevailing
personality structure - flows ultimately, though not mechanically, from
the modes of production. Thus the physical and social structure of the
inner city is seen by Marxists as the evolving product of the social

forces of production and the class relations they engender.64

64 Tabb and Sawers, pp. 6-9.
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In a well documented article, David M. Gordonb5 identifies three
stages of Western capitalism: mercantile, industrial, and corporate and
describes how the urban fomm has been shaped by the dynamics of capital
accumulation and of class control that characterize each stage. In the
beginning of the nineteenth century, cities reflected the characterstic
structural logic of the Commercial City. Each city was divided into two
parts. One part coalesced around the waterfront given that this was that
era's mode of transport. Within the central district, many different
occupational groups. £illing the econamic roles of buyers and sellers,
defined by merchant capitalism, l1ived and worked in intimate,
inter-mingling heterogeneous continuity. .The second part of the city
formed around the central port district. In it lived the transient,
hanogeneous poor. This urban form waé the consequence of the dynamics of
commercial accumulation which focussed on making profits through the
exchange of commodities in the market place.

With the development of the factory system in the middle of the
nineteenth century, the Commercial City was superceded by the Industrial
City as capitalists turned toward maﬁing profits through the direct
manufacture of the commodities that they exchanged on the market. To
facilitate industrial accumulation, the Industrial City consisted of huge
factories concentrated in downtown industrial districts near rail and
water outlets; segregated working-class housing districts located near

the factories so that workers could walk to work; middle~ and

65 wcapitalist Development and the History of American Cities" in
Marxism and the Metropolis, eds. Tabb and Sawers;, pp. 25-63.




- 64 -

upper—class districts arranged in concentric rings along the transport
spokes (in order to escape the noise, congestion and pollution of the
central city); and shopping districts in the heart of the city to provide
centralized shopping outlets for the goods produced.

Around the turn of the century, 1abour conflict began to intensify
in the downtown central=-city districts, as the economic units of
production were being reduced into much larger units, ie. big
corporations. In their search for stability, predictability and
security, the corporations began decentralizing manufacturing outside the
central cities and centralizing their administrative functions in
downtown locations to be neaxr other headquarters, banks, law offices and
advertising agents. Again the forces of production changed the structure
of the city. 1Its downtown shoppiﬁg districts were transformed into
central business districts, daninated by skyscraperse. Surrounding the
central business district were emptying manufacturing areas, depressed
from the desertion of large plants, barely surviving on the light
industries left behind. Next to those districts were the old
working-class districts, often'transformed into "ghettos" locked into the
cycle of central-city manufacturing decline. Outside the central city,
there were suburban belts of industrial development, linked together by
circumferential highways. Scattered around those industrial developments
were fragmented working-class and middle-class suburban communities. The
wealthy lived farther out.

Corporate capitalism not only altered the form of the Industrial
City, it designed new cities to better maximize its profits. Free from

the fixed physical capital of an earlier era, these “new" cities have no

identifiable factory districts. Manufacturing and working-class housing
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improvements are diffused throughout the city plane in order tokprevent
labour unrest and to minimize locational costs. Automobiles and trucks
provide the connecting links, threading together the separate pieces.

More recently, the growth of the multi-national corporations, the
expansion of the econamy in the service sector and in high technology
products has coloured the development of the inner city. Many of the
older western industrial cities are seeing their inner cities and same,
even their suburbs, lose employment and population as new capital
investments are being located in the Third World to exploit cheap,
low-skilled, unorganized labour in those countries, and in the “new"

~cities whose physical environment and labour pools are more suited to the
needs of high technology. As corporate headquarters continue to
concentrate in a few central business districts, only those central
cities who have strong administrative functions, ie; New York, London,
Paris, Washington, San Francisco, Toronto, Calgary, Vancouver, are seeing
some revitalization of their older industrial cores.

In contrast to the view that the forces of production detemine
urban form, the neo-Marxists argue that suburbanization and inner-city
decline is the result of capitalism's need to prevent the
under-consumption crisis of the 1930s. P. Baran and P. Sweezy©6
postulate that there is a tendency in the monopoly capitalist stage for
the economic surplus (ie. the difference between what a society produced
and the socially necessary costs of producing it) to rise as the large
firms that daminate the market collude to maintain price stability whilst
competing through the introduction of cost-saving productivity

improvements

66 Monopoly Capital (Harmondsworth: Penguin, 1966)
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They then state, that the rising surplus cannot all be absorbed by
capitalists' consumption or new invéstment outlets or increases in
workers' income, so that the productive capacity to produce consumption
goods expands faster than the effective demand for such goods. As a
result, the rising economic surplus manifests itself not only in terms of
declining aggregate profits but also in the form of employment and excess
capacity.

Two major mechanisms have evolved in an attempt to absorb the
surplus. First, there is what Baran and Sweezy term "the sales effect".
This embraces a variety of strategies - the crea?ion of new needs through
advertising, the encouragement of mass consumption, planned
obsolescence, etc. - aimed at increasing effective demand. Second, the
state is given an increasing fole to play in &iding capital accumulation
(ie. financing transport,- education, industrial development, urban
renewal), legitimizing social relations and preserving social harmony.67

According to the neo—marxists, the inner-city declined after World
Wwar II because the capitalist state through government subsidized
mortgages and highway construction promoted suburbanization.68 Suburban
development with its focus on self-sufficiency in terms of a widening
range of domestic goods and consumer durables was, according to Castells
"the perfect design for maximizing capitalist consumption69 and wés
therefore highly touted in order to absorb the economic surplus. Thus,
the inner city was made obsolete and discarded as one of the spatial and

social scrap heaps of modern capitalism.

67 gJ. 0'Connor, The Fiscal Crisis of the State (New York: St. James
Press, 1973).

68 pavid Harvey, "Government Policies,, Financial Institutions and

Neighbourhood Change" in Captive Cities: Studies in the Political
Economy of Cities and Regions, ed. Michael Harloe (New York: J.
Wiley and Sons, 1977), pp. 123-140.

69 M. castells, The Urban Question: A Marxist Approach (London: Edward
Arnold, 1977), p. 388.
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Recently, shifts in the structural context of urban development have
enhanced the profitability of investment in the core under particular
conditions. In the last half of the twentieth century, the city has
became a consumption artifact rather than a workshop designed for
industrial production.70 With the increase in leisure time, the wealthy
owners of capital and the rentiers need sufficient concentration to spawn
the cultural and recreational amenities that cater to their tastes.
While these tastes can be served with numerous geographies, their
satisfaction in city corés, close to both executive offices and
cosmopolitan hotels, is particulary convenient. Upper-class consumption
produces externalitiés that increasingly make the city attractive to
middle-class uses, thereby enlarging the demand for urban space and
raising the profitability of capital in real property.71 This in turn
generates displacement of people of lower socioeconomic status and
reduces the supply of low income housing.

A synthesis of the ecological and exploitation hypothesis argues
that the increasing financial and economic disparities of the inner city
are caused by the demand for and use of its public services by suburban
residents who do not bear their total costs. For example, the suburban
population makes regular use of central city streets, parks, z0O0S,
museums, and other facilities; its routine presence in the central city

increases problems of the sanitation department and contributes to the

70  Harvey and Castells.

71 F. La Marche, "Property Development and the Economic Foundations of
the Urban Question" in Urban Sociology, ed. C.G. Pickvance (New York:
St. Martin's, 1976), pp. 85-=115.
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cost of fire protection; the daily movement in and out of the central
city of the large population requires services that constitute a large
proportion of the operating and capital budgets of both the police and
regional streets' departments.’2 Although partial payments are made by
suburbanites to.central cities in the fomm of transfer payments from
upper~tier governments or user charges, limited research has shown that
thesé sources do not generate the necessary revenue to cover the
additional costs. William Neenan,’3 for example, in his study of benefit
and revenue flows between Detroit and six of its suburban municipalities,
shows that the suburban communities enjoy a considerable net gain from
the public sector of Detroit. His analysis indicates that Detroit's net
subsidy to its suburbs ranged from $1.73 per capita for a low-income
éubufb, to $2.58 per capita for a higher-inccmé residential and
commercial suburb.

A more subtle, yet just as important means by which suburban
population exploit central cities is by not bearing their fair share of
the welfare costs in the metropolitan areas. Through zoning restrictions
and discriminatory practices, the suburban populations have been able to
ensure that the under-class, the low-income and poorly educated people in
the metropolitan areas are confined to the central cities. Suburban
areas are therefore able to avoid the costs of public housing, public
health and other welfare expenses that impose a heavy burden on the

operating budgets of many central cities.’4

72  John D. Kasarda, "The Impact of Suburban Population Growth on Central
City Service Functions", American Journal of Sociology, 77 (May
1972): 1111=-1124.

73 "The Suburban-Central City wxploitation Theses: O(ne City's Tale",
National Tax Journal, 23 (1970): 117-129,

74 Berry and Kasarda, pp. 210-227.
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One specific reason given for the fiscal crisis of the American
inner city is the highly politiéally fragmented metropolis. In this’
setting the central city is burdened with increasing social costs,
including the operating costs and consequences of numerous federal
programs, but it receives less in total revenues due to its loss of
middle- and upper-~class families and of industrial plants. This produces
the sharp inequalities between city and suburb as discussed in Chapter 1.
A proposed solution to the fiscal crisis is the reorganization of urban
government into a metropolitan structure which would spread costs and
revenue more evenly over the uarban area. This is true to an extent, at
jeast if one looks at the financial gituation of urban areas which have
metropolitan wide tax sharing (ie. Toronto) or areawide services (ie.
Minneapolis) or those that do not have restricted city_politica; units
(ie. Winnipeg).75 But it dilutes further the power of minorities and
does not guarantee that the suburban camunities would be any more
responsive to the needs of innexr—~city residents within a formal regional
apparatus than without one.7% Secondly, metropolitan reform does not
address the growing difficulties faced by all local governments as they
are asked to accept more responsibilities regarding the care of their

residents, on the one hand, and to practice fiscal restraint within

budgets of shrinking revenues, on the other.
Among the causes of inner-city disinvestment is the increasing
domination of central space by poor, minority groups, notably blacks and

hispanics in the United States, new Commonwealth immigrants in Great

75 Bourne, pp. 46-48.

76 Harrison, pp. 126-133.
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Britain and native Indians in western Canada. According to Anthony
Downs,77 the nature and direction of urban development in the United
States are affected mainly by the desire of many householders to
segregate themselves from those they regard as socially, economically, or
ethnically different. This desire expresses itself in the establishment
of many separate suburban communities politically dominated by middle-
and upper-ihcome households, the maintenance of exclusionary zoning laws
and building codes, and differential enforcement of such laws in various
parts of each metropolitan area. The resulting pattern of urban
development concentrates the poorest households in deteriorated
neighbourhoods near the metropolitan center. There, many find little
escape form environments dominated by high rates of unemployment, crime,
vandalism, arson, physical decay, broken families, and other social
maladies.

Because the dominant culture isolates minorities, it lacks everyday
experience and contact with them, and thus it tends to project upon them
an exaggerated image of those traits it views as contrary to its values.
For example,imany North Americans unjustly label all Norﬁh American
Indians as lazy, irresponsible and drunkards. This in turn prompts the
dominant group to devise ways of preventing minorities to reside in their
midst or to flee to neighbourhoods which reflect its values thereby
contributing further to the decline of the inner city.

Marxists argue that capitalism maintains ethnic/racial residential
segregation because it generates intraclass tension, which carried over

in the workplace inhibit working=-class unity.78 The problem with

77 Urban Problems and Prospects (Chicago: Markham Publishing Company, .
1970), pp. 75-114.

78 Molotch, p- 302.
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residential segregation is that poor minority groups are a limited source
of profitability to inner~city merchants, property-owners, and
governments. During the late fifties and early sixties, when minority
groups were relatively quiescent, they were viewed by the governmental
and corporate sponsors of urban renewal as drains on the econamic base.’?
Urban renewal programs, which sought to remove them and replace them with
higher-income residents, floundered, however, when private investors
shunned and cleared land encircled by deteriorated neighbourhoods..80
Whereas European governments at that time were constructing suburbs to
house their working classes, the United States offered no similar program
to coopt discontent over reloqation. Continued efforts at clearing ever
larger amounts of land were brought to a standstill during the middle
sixties, and early seventies, when urban riots and political movements
attacked the hegemony of the city officials and downtown business
interest who comprised the "pro-growth coélition"-81 Urban minorities
thus limited the economic potential and threatened the political control
of core locations. More recently, the decline in racial militancy and

shifts in the structural context of urban development has fostered an

interest by investors in redeveloping certain parts of the core in

certain cities. This raises concern that in those inner areas which

79 w.D. Slayman, "The Operations and Achievements of the Urban Renewal

Program" in Urban Renewal: The Record and the Controversy, ed. J.Q.
Wilson (Cambridge, Mass.: M. IDT. Press, 1966), pp- 189—2290

80 g, Kaplan, Urban Renewal Politics: Slum Clearance in Newark (New
York: Columbia University Press, 1963).

81 J. Mollenkopt, "The Postwar Politics of Urban Development" in Marxism
and Metropolis, eds. Tabb and Sawers, pp- 141-145.
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attract investments, minorities will be displaced and possibly further
disadvantaged, and that in those inner areas which do not attract
investments, their physical and social well-being will be left to
deteriorate further. In either case, minorities will again bear the
costs of capitalism.

None of the hypothesis outlined in the chapter adequately describes
on its own the dynamics of inner-city decline and revitalization. But
each contributes to our understanding of scme of the forces at work.
Perhaps the most useful summary is to distill from each hypothesis those
factors which act to push people and business out of the inner city and
those which act to araw them to it. Table 13 identifies in tabular form
some of these factors. It is important to note that the effect of each
factor varies between cities and over time. A mix of conditions which in
one city may lead to revitalization, in another may not.

Table 13 Factors Underlying Decline and Revitalization

Revitalization Factors Decline Factors

In a city gaining population In a city rapidly losing population
In a city with a strong economic In a city with an eroding economic
base base

Close to desirable amenities, ie. Far from desirable amenities

parks, etc.

Structurally sound buildings with Poorly designed and constructed
good designs or historic interest buildings with no historic interest
High owner occupancy Low owner occupancy

Small rental units with owners Large rental apartments with

living on premises absentee owners

A declining number of poor house- A growing number of poor households
holds

Close to high-income neighbourhoods Close to very poor neighbourhoods
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Table 13 (cont'd)

Revitalization Factors

Decline Factors

New infrastructure

Abundant/inexpensive mortgage
financing

Low property taxes
Good schools and services
Free of polluting industries

Little vehicle traffic, especially
trucks on residential streets

Low crime and vandalism
Stable land use

Strong, active community organiz-
ations

Low vacancy rates

Low turnover and transiency among
area residents ’

Increasing house prices in suburbs

Aesthetically pleasing environment
Fast, efficient transit system

Restricted access to suburbs

Deteriorating infrastructure

Restrictive/expensive mortgage
financing

High property taxes
Poor schools and services
Presence of polluting industries

Heavy vehicle traffic, especially
trucks on residential streets

High crime and vandalism
Extensive threat of redevelopment

No strong community organizations

High vacancy rates

High turnover and transiency among
area residents

Competitive housing prices in
suburbs

Blighted and dirty environments
Fast, efficient road system

Good access to suburbs
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CHAPTER 3
THE FUTURE F THE INNER CITY: PROSPECT AND ISSUES

_ Cynics - or realists might by now say that we have been here before
and will doubtless be here again. The inner city'problem, they argue, is
like the problem of the poor: it is always with us. For the poor, if
one accepts the concept of relative deprivation, the old adage is by
definition true. For the inner city, however, it is not necessarily true
at all. As we have seen in the previous chapter, revitalization and
decline is stimulated by the differential profitability of locations; we
should by no means . .assume that geographical values remain unchanged.

Once Edmonton and Calgary prospered while Winnipeg languished, now the
roles are reversed. In this chapter, therefore, we look forward. Will
the trends, outlined in Chaper 1 persist fram the 1960s and 1970s into
the 1980s and 1990s? Or will the processes tend to weaken, and the inner
cities reach some kind of equilibrium? We ask what kinds of forces =
technological, economic, social or political = could affect the future of
inner cities? We speculate on the kinds of problems that may loom
uppermost foxf public policy in the year 1990.

3.1 Sources of Changé: Signposts to the Future

The future development of the inner city depends on four bases:

past events whose impress will remain for decades to came; present

decisions that might be accompanied by profound consequences for
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succeeding generations; existing aspirations and expectations that pull
us in certain policy and program directions; and surprises that are
presently unknown and unanticipated.

Chapter 2 identified a 1list of factors that have contributed to
inner-city decline and revitalization. In this section, five primary
sources of change are selected and are discussed in terms of their
impacts on the future development of the inner city.

3.1.1 The EQEF_;E@EﬁEFiﬁl.EFEﬁEWZ |

The rate of growth and the composition of the gross national product
(GNP) have significant consequences’ for the development of urban areas.
In periods of rapid growth, for example, investment activities have
acceleratéd the deconcentration of employment and population. Moreover,
shifts in industrial composition change the locational advantages of some
areas because of geographic differences in the cost and availablity of
factors of production and market accessibility.

Speculatively, it seems most likely that econamic growth in the
advanced industrial countries will be fairly héavily ;onstrained down to
the end of the century by energy and resource shortages, coupled with the
challenge of newly industrializing countries. All this is likely to put
a premium on the ability of any nation to compete through efficiency - —
which might be efficiency in the use of energy and materials, efficiency
in the use of manpower, Or a canbination of the two. There may well be
an acute clash here between the private balance of costs and benefits,
that will suggest increased automation and labour shedding, and the

social balance that will suggest redeployment and work sharing.1

1 Peter Hall, ed., The Inner City in Context {London: Heinemann
Educational Books Ltd., 1981) p. 119.
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Many of the future scenarios - whether optimistic or pessimistic -
also assume that certain stable industries (steel, ships, cars, etc.) are
going to be threatened by a combination of weak secular growth of demand
(dque to lower population growth) and competiton from highly efficient
newly industrializing countries (Korea, Singapore, Brazil, Mexico). This
suggests that the right strategy for the advanced countries will be to
get out of such aging“staples as fast as they can, developing instead
such important new industries as electronics and microprocessors, the
exploitation of energ§ and mining resources in the oceans, the
development of new sources of energy, and with less certainty, the
bio-engineering industries.?

For the inner cities, the message of such scenarios is far from
comforting. The inner city's innovative character is limited because its
industrial milieu is dominated by small and less productive firms. This
may be compounded by old plant and equipment and by negative
characteristics among the labour force. In so far as some inner city
firms do produce the technological innovation, that very fact may render
them prone to take~over by'other fims, expecially multi-plant
enterprises. Further, many inner city residents now work in relatively
low-level service jobs, which are particularly open to capital
substitution through technological innovation - especially through new

information technologies depending on the micro-processor.3 Firm

2 Organization for Economic Cooperation and Development (OECD);
Interfutures: Final Report: Mastering the Probable and Managing the
Unpredictable (Paris: OECD, 1979) pp. 114-118, and Sharp, M.,
"Technology and Growth: The Challenge of Long-Term Structural
Change", Futures, Vol 12, p. 378.

3

J.B. Goddard, and A.J. Thwaites, Technological Change and the Inner
City (London: Social Science Research Council, 1980) pp. 71-84
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evidence on these assumptions is so far lacking, and the pessimistic
conclusions of C. Jenkins and B. Sherman? have been challenged by
optimist35 who argue that micro~processors may spawn production
innovations that may create more jobs than are lost by the process
innovations they will undoubtedly bring. But, if the news of the
pessimists have any point, then a low growth era — accompanied by tough
international and inter-regional competition = would spell even worse
trouble for the inner city: its poor competitive position would show up
even more starkly, and it might survive only by .maintaining a pool of
poorly paid labour in competition with more innovative, more
highly-capitalized units in other regions and in other countries.

As mentioned in Chapter 2, basic economic activities in Canada,
Great Britain, and the United States are shifting fram primary and
secondary employment to the tertiary and service sectors. These true
growth industriés seem to show a continuing affinity to the central
business districts of the largest cities, though admittedly, some have
recently moved out to a variety of locations, including suburbs and small
towns.® These industries.also tend to employ a remarkably wide spread of
different kinds of workers - ranging from top managers and editors,
professors and television producers, all the way to porters and cleaners.
Further, the income and employment mulﬁipliers are once again high, so
such industry can trigger off a broad-based growth in service

industries.

4 The Collapse of Work (London: Eyre Methuen, 1979).

5 Coopexr, A.C. "Spin-offs and Technological Entrepreneurship: What do
we know?" in Research and Development Management, 3 (1973): 59-64.

6 Daniels, P., ed., Spatial Patterns of Office Growth and Locations
(London: Wiley, 1979).
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The drawback of this scenario is that it may apply to a few cities,
but perhaps not many others. There is some evidence that large-~scale
organizations in these sectors are tending to concentrate their
activities in relatively few top-~order cities, thus deserting the
second~order provincial capitals. And even the biggest places, there
tends to be a degree of decentralization to satellite towns within the
broad metropolitan sphere - as from New York to Stanford and New Haven,
London to Reading or Basingstoke.7 Though formerly affecting the more
routine kinds of office function, this is now taking top-level functions
out of big cities. If this movement spreads as a result of better
conmmunications - especially as a result of the microprocessor revolution
- it could mean again the inner city will become almost the least

favoured location. But this will depend in part on the locational

preferences of key workers in this sector.

Post-World War II increases in real income, population growth, and a
familistic lifestyle fuelled the demand for low-density, single=family
suburban homes. Given the middle-class norms of the 1950s and 1960s,
millions left the inner cities in search of homes in suburbia. Changes
in the population's composition and values hold potential for reversing
or at least slowing down the process of suburbanization.

Canada's population growth rate is rapidly approaching zero:
fertility rates are the lowest in the nation's history and foreign
immigration has been somewhat curtailed by the fact of rising

unemployment-8 It has been anticipated that these trends will continue

7 Hall, p. 121.

8 Robinson, pp. 9=10.
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into the 1990s.9 This means that the prospects of inner-city
revitalization due to population growth are limited and that if growth
occurs in one locality, it will do so at the expense of others.

The potential positive effects of social change on the inner city
lie in the recent chahges in the age and household composition of the
population. The late 1970s and the early 1980s witnessed a dramatic
increase in the proportion of young adults (due to the postwar
baby-boom), an increase in the number of senior citizens (due to longer
life expectancies), a decline in marriage rates and an increase in
divorces and separations (due to changing social values). Thus, it is
anticipated that in the 1980s and 1990s, there will be a growing number
of adult-oriented households - single adults, childless couples,
single-parent families, and groups of unrelated individuals. In the
past, these adult households have generally preferred high-rise
apartments and town houses close to services and leisure activity and
where non-nuclear family are more acceptable.10 Given that the inner
city contains a higher proportion of multiple units, lower rents, and
closer proximity to services and entertainment, it is hoped that it will
continue to attract non-and~-single family households. On the other hand,
these assets may be offset by the negative images of the inner-city (ie.
congestion, pollution, noise, crime, and sterility) if these are not
corrected in the near future. Secondly, although it is projected that
the inner city will see an increase in households based on recent changes
in household composition, this increase does not imply its immediate

demographic and economic recovery. In general, the gize of

9 Ibid., pp. 75-76.

10 Ibid., pp. 60-61.
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non-and-single family households are smaller and their incomes are less
than the families who left the inner city in the 1960s and 1970s.

The attitudes and values of Canadians towards fertility,
immigration, and the desirable total population size of Canada and of
individual urban centers will have a marked effect on the future of the
inner city.11 One of the underlying reasons for the sharp drop in the
fertility rate since the 1960s has been a change in women's attitudes
towards work, marriage, desirable family size, birth control and
abortion, among other factors, and it is generally anticipated that these
attitudes and values are likely to prevail in the future. However, it
certainly is possible that changing economic circumstances to mention but
one possible influence, could alter these attitudes.

With respec£ to immigration and desirable total population size of
Canada, it should be noted that public opinion polls at least up until
1974 indicate that the proportion of Canadians who feel the present
population size of the country as a whple (at the time of the poll) is
just about right was increasing, while at the same time the proportion
who feel it should be much larger has been decreasing.12 How Canadians
might react to this question in the future if population pressures and
economic or political conditions in the Third World become so intolerable

that substantial numbers are knocking on Canada's door is problematic.

11 This section is taken from Ira M. Robinson and Walter Jamieson
wyalues and Alternative Urban Futures as the Basis for Policy Making"
in Canada: An Urban Agenda, ed. H.P. Oberlander, (A.S.P.0./C.P.A.Cs,
October 1976) pp. 85-104.

12 N. Tienhaara, Canadian Views on Immigration and Reputation: An
Analysis of Post War Gallup Trends (Ottawa: Minister of Supply and
Services Canada, 1974).
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(The positive attitude and favourable reactions to the recent entry of
large numbers of Vietnamese refugees may be a partial answer to this
question - despite the ambivalent attitude of the federal government.)
In particular, it is not certain how Canadians would react to a p?oposal
to import foreign workers, in times of high unemployment, to £ill
positions where certain skilled manpower is lacking.

| The nature and direction of future Canadian settlement pattern will
be coloured by Canadians' attitudes to space ana to settlement size.
Until now, the goals of individual consumers, especially families with.
children, has centered on the acquisition of a single-family dwelling in
the suburbs. Most experts in the building and real estate industry
expect suburbanization to continue in the next two decades. They
acknowledge that there has been same trend in recent years toward
inmmer-city living iﬁ renovated oldér houses or-luxufy apartments in many
Canadian cities, and foresee this trend continuing over the next two
decades, but only for a limited market; mainly for young professionals,
either single or childless, and wealthy older couples with adult
children. The vast majority of new households, they assume, will
continue to prefer their own single family, detached hame and lot,
particularly during child-rearing years. With land in urban cores
1limited for this type of housing, plus its high price, these households
will seek to fulfill their needs in the suburbs and perhaps in small
cities and towns and rural centers outside metropolitan areas. Indeed,

land developers will stimulate that preference because they have already

bought up much land on the urban fringe and are waiting to reap the

profits that should result from those actions.13

13 Stone, Leroy O., wgtatistical Futures: What Urban Distribution Can
Canada Expect”" in Urban Settlement Distribution: The Dynamics of
Canada's System, Occasional Papers, no 11 (Vancouver: University of
British Columbia, 1979) pp. 92-93. '
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Tt seems to this writer that the experts are ignoring certain
important counter trends. First, they are underestimating the tendency
toward non-family households that have been so pervasive during the past
decade and which, according to some experts, will continue in the future
because it reflects certain underiying life-style changes in society.14
Secondly, because of the fluidity of new family households and the looser
legal links amoung their members, there may be a preference for special
forms of multi-unit housing (eg. condos and co-ops) in contrast to the
rigidity of tenure and the amount of maintenance associated with
ownership of single'dwellings.15 Thirdly is the possible impact of a
continuation of current econamic conditions (especially inflation and
high mortgage interest rates) on attitudes towards housing preferences.
Many studies in recent years have warned about the increasing
difficulties faced by young, growing families to afford new housing,
especially single—family hares.1® 1If inflation and the high cost of
housing were to continue, this could result in a dampening effect on
demand for new housing especially single=family housing.

With regards to attitudes to settlement size, there appears to have
been in recent years a shift in the location preferences of a substantial
number of Canadians, a preference for smaller towns and rural settings,17

following similar trends in the United States and Western Europe. This

14 gee Peter A. Morrison, "Demographic Trends That Will Shape Future
Housing Demands", Policy Sciences, 8 (1977): 203-215; and William
Alonso, "Urban Zero Population Growth" , Daedalus, Special Issue, EEE
No=-Growth Society, 102 (1973): 191-206.

15 Robinson, p. 60.

16  1bid.

17 1Ibid., pp. 36-42.
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is in marked contrast to earlier periods when the overwhelming méjority
of people in all these countries were moving to and remaining in the
iarger urban centers. How Canadians will view this issue in the future
will depend upon a number of factors including, among others, their
perceptions at the time of the desirable attributes of these different
sized centers, 18 actual urban developments in these centers (will they
‘have more crime, unemployment, etc.?) and, most importantly, the extent
of the energy crisis and how individuals and families will respond to it
in termms of their settlement preferences.

Thus during the next two decades, attitudes towards household
formation, child-rearing, housing and location preferences will have a
significant role in determining the revitalization of the inner-city.
3.1.3 Eﬂg;gy;pgpgpzﬁipgg'

The energy crisis of the 1970s awakened man to the way energy = in
its various forms, price and availability, had facilitated new forms of
urban spatial organization to the detriment of the inner-city. This
section examines Canada's energy future and how projected changes will
affect the development of the inner city. Here, as usual, there is much
disagreement among the experts. Fran a recent literature review of

energy forecasts,19 the author concludes that although there are major

uncertainties about the ultimately recoverable resources of oil and gas,

18 For a review of a survey of Canadian public attitudes towards the
desirability of different sized urban centers and attributes of such
centers which are preferred and those which are not, see Central
Mortgage and Housing Corporation, Public Priorities in Urban Canada:
A Survey of Community Concerns (Ottawa:s CMHC, 1979).

19 (Claudette Toupin, "Can Canada Be Self-sufficient in Energy in the
Year 2025", unpublished paper.
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there will be no problem of physical availability of energy in Canada for
at least the next hundred years. This statement rests on the assumption
that Canada will continue to devise measures to conserve 0il and gas for
premium use and to increase its supply and use of non-conventional fuels
such as coal, nuclear, hydro, wind, solaxr, biamass, and geothemal
sources. What is certain, is that the price of energy will continue to
rise as Canadian sources of cheap and versatile oil and gas are rapidly
depleted and replaced by more expensive imports or alternative energy
technologies. Thus, althoﬁgh Canadians may have an assured supply in the
next twenty years or so, there is no possibility that we will return to
the low-cost energy situation which prevailed throughout the 1950s and
1960s and on which the planning of cities has been based.

If this is so, what might be the conseguences of more expensive
energy for urban patterns of settlemenf? Are the effects likely to
reinforce recent trends towards population Qeconcentrationy or are they
iikely to cause a reversal and draw people back to the inner city?
Unfortunately, there has been little basic research undertaken or data
collected on the relationship between rising energy costs and peoples'
location lifestyle preferences. This.has led to the fommation of two
schools of thought on the issue.20 The proponents of the first school of
thought argue that increasing energy prices will discourage people who
work in the city or use its‘ specialized cultural ,_shopping, and
entertainment facilities fram living in suburbs, small towns or rural

areas. This applies in particular to the increasing number of

20 fThere is no single source for the two schools of thought: the
arguments have been drawn from two sources and combined into the
polarized postions. The arguments are found in Daniel R. Vining,
Jr., "The President's National Urban Policy Report: Issues Skirted
and Statistics Omitted", Journal of Regional Science, 19 (February
1979): 69-78; and Dale G. Reyes, "The Influence of Energy on Future
Patterns of Urban Development", in The Prospective City, ed. Arthur
P. Solomon (Cambridge, Mass: M.I.T. Press, 1980) pp. 309=325.
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two-worker families, since the likelihood of the husband and wife finding
suitable jobs in a small center is slim, requiring at least one to
commute to the city. Thus, faced with mounting commuter costs, they
could choose to live in the city near their places of work and where less
expensive public transport would be available.

The other school of thought argues that only under extreme energy
price increases could we envision people rushing back to the city. The
rationale for this position is two-fold. Energy costs are only one
element in the location decision of urban households and firms.
Disposable income and lifestyle preferences are other key determinants.
Secondly, faced with rising energy bills, households can employ a variety
of strategies to reduce their energy consumption rather than change their
place of residence. They can take fewer but multi-purpose trips, use
caipools or mass tranéit, or opt for smaller and more energy~efficient
éars. Also, households now occupying single family homes can improve the
energy efficiency of their homes by reducing the total space to be heated
or cooled, adding stomm windows and doors, installing additional layers
of insulation, or bujing more efficient furnaces or air conditioners.
Finally, households can move to more energy-efficient houses on smaller
lots, clustered along rapid transit routes, as being presently developed
in the suburbs by house builders. The response people choose will depend
on the magnitude of future énergy price increases relative to income
gains, the energy economy to be realized by their choices, and the time
span over which their decisions extend. Only if households choose

locational responses to increased energy costs shall we see meaningful



changes in the physical structure of metropolitan areas. Thus, the
notion that energy shortages will save the inner city, therefore, is
probably a dangerous mythe.

If there are any forces that might upset the trend scenarios, it is
more likely that they will be technological in character. One is that of
the rapid development of a new generation of information processing
machines in the 1980s and j990s, which many forecasters believe will
constitute the "micro-chip revolution based on electricity and the
internal canbustion engine. Although the evidence so far is limited,
there is no question about the potential deconcentrating impacts of the
new telecommunications technologies. A key feature of these activities
is that many of them can be performed on a small scale and are highly
footloose in character; that is, they are not locationally bound as is
resource extraction, manufacturing, and even population-serving
activities such as retail trade. Emergence of new technologies in the
area of communications eliminates the need for people to travel great
distances to work together or for people to be employed in the same large
city on a face~to-face basis as has been the pattern in the past. As a
consequence, these activities are essentially free of locational
constraints and have great latitude in theirAchoice of places to do
business.

The new technology, Godard and Thwaites?! suggest, is'likely to have

three main impacts. First, there will be a whole range of new industrial

21 pp. 1-81.
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products in which microelectronics fom a majof canponent. These will
probably displace older technologies (mechanical telephone exchanges,
speedameters, etc.) with quite drastic effects on some localities.
Further, the new electronics are likely to appear in different places
fran the old, because they will tend to seek high gquality environments to
attract their highly skilled top staff. The inner cities, as stressed
earlier are unlikely to prove very campetitive on that count.

Second, there are process innovations concerning the way in which
goods are made and services are provided. In manufacturing, robots and
large-scale automation are likely to eliminate both skilled and unskilled
jobs. The spatial impacts are difficult to assess, but Goddard and

Thwaites suggest that the main effect will be felt in areas with a large
skill input like the steel and metal working industries and the
publishing and printing businesses. More important could be the process
innovations in the service industries, through camputerization and, above
all, office automation. The impacts here will probably be the reduction
of routine clerical jobs and the continued decentralization of offices to
avoid the high costs of downtown real estate and congestion.

Thirdly, Goddard and Thwaites suggest, there will be effects upon
managerial innovation, that is the new technologies will open up new
possibilities for the management of organizations. Currently, in many
organizations the top-level managerial functions seem to be increasingly
concentrated in the larger cities - not merely on a national, but also an
international scale. Goddard and Thwaites argue that as routine contacts
can be substituted by telecommunications, it would be most logical to
decentralize top management in the manufacturing sector to be close to

the production process. Thus they predict that office functions in
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manufacturing industry are likely to follow the production plants out of
the inner cities and into suburban or exurban locations, while service
office functions that have traditionally occupied central locations
because of the need to draw on a large labour pool may experience big
substitution of capital for labour. So the implications of the
electronic management revolution do not look promising for the
inner—-city.

Tn the midst of the above-mentioned econanic and social
reorganizations, the role of government and intergovernmental relations
have also been changing,; but not necessarily at the same rate nor in the
same directions. After World War IT and up to the late 1970s, central
governments played an important réle in shaping urban areas by aesigning
and financing housing programs, transportation projects, urban and rural
redevelopment schemes, job creating programs, etc. More recently, the
political pendulum has swung away from public intervention and towards
deregulation of the econamy and some social serxrvices and a
Jecentralization of public responsibility, in both fiscal and
constitutional temms, to lower levels of government.

Although these are to a degree appropriate and sensitive shifts,
they are nonetheless at odds with the increasingly dense and broadening
spatial scale of economic integration, population migration and social

interaction reflected in the preceding trends. The latter calls instead

22 The views in this section are a mixture of the writer's and those
contained in G.S. Bourne, Designing the Future: A Perspective on
Recent Trends and Emerging Issues in Ontario's Urban Environment,
Research Paper No. 129 (Toronto: University of Toronto, Centre for
Urban and Community Studies, 1981), pp. 12-14.
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for both larger and more flexible administrative units for governing our
urbanized landscape. In addition, these changes are also occurring at
the same time as the ability of local government to respond has in many
instances been diminished by a reduced flow of revenues and rising costs.
Thus there seems to be a growing mismatch between the organization of
government and the strﬁcture of the society to which it is responsible.

Any rearrangement of current govermmental responsibilities in Canada
is, needless to say, complicated by the preseht constitutional ‘settlement
and by the mounting pressures for a further decentralization of power and
new revenue-sharing agreements among different levels of government. In
the climate of international econamic uncertainty described earlier,
notably in temrms of manufacturing, interest rates and commodity prices,
the federal govermnment has the most, albeit limited, capability to deal
with those externally-derived factoré affecting urban growth. Local
government has the least, and as noted, a declining capacity to respond.
One additional consequence of further political decentralization, without
a reassessment of appropriate levels of responsibility, is likely to be a
wider differential between winners and losers, both at the regional and
municipal level.

The future role of government in the inner city could be influenced
by Canadians' attitudes to individual~institutional relationships.
Attitudes towards government may range from a dislike or distrust of
traditional institutional arrangements and delivery systems to one which
favours greater government control, intervention, and centralization.

The former could spawn a more direct, decentralized, and local-level
means of services based on voluntary relationships. The latter option

might be encouraged by a feeling that strong government control is



necessary to correct, for example, incame disparities, environmental
aegradation, land use malpractices, an inadequate supply of low=-cost
housing, and energy shortages. The recent ﬁrend toward govermment
involvement in various aspects of urban life and urban development could
be tempered, if not counteracted completely if Canadian citizens,

. expecially tax payers, adopt a more conservative attitude toward public
employment and government.finances at all levels of govermment. It is
just possible that tax payer movements may emerge in the coming years
aimed at limiting the size and scope of government, at the local,
provincial and federal levels - as has occurred recently in the United
étates. Specifically, this attitude, if actually implemented by
governments, could mean the contraction of public employment which in the
' past was a prime source of growth for various inner-city areas.

The preceding trends could lead to very different kinds of future
living conditions and urban fomms. At this point it seems appropriate to
pull these disparate considerations and tendencies together as a basis
for speculating on the future form and environment of Canadian inner
cities. In one obvious sense that future is here now. The bulk of the
physical infrastructure, housing and population of the year 2000 is here
now. In another more relevant sense, the future remains to be designed.
Over the next few years decisions on social service provision, new
investments in transportation, land use regulations and local government
financing will effectively lock=-in certain options on urban development
while excluding others. ,

Perhaps the most concise method of illustrating the range of future

alternatives is to describe two simple contrasting scenarios. At one



end, the trends to a decentralization of jobs, alternative life styles,
and new communications technologies point to a future urban form which is
increasingly decentralized, low density and dispersed. Earlier
retirement, flexible and shorter workweeks, the attraction of country
living and a reaction against rising congestion costs, crime and
pollution in the core of the city could facilitate this pattern. It may
be that housing would be more family oriented, job locations could be
more polarized between short and long distance trips, thus discouraging
the use of public transit. In a context of slow growth, such
decentralization would 1ea§e an inner city that is deteriorating and
thinned of its population. It might also produce a rural-urban fringe
that faces severe problems of service provision, ecological-environmental
destruction, increasing traffic congestion and the loss of good
agricultural land. Thus, some fringe area municipalities would face the
massive fiscal burdens of rapid growth, while others would have excess
and underused infrastructure.

At the other extreme is the movement toward a more centralized,
campact and higher-density city, reflecting perhaps rising energy costs,
an aging population and other life style changes. This fom would be in
general more adult-oriented, with higher proportions of two~income
households, extensive redevelopment, shorter journeys to work, smaller
housing units and higher land prices. Urban sprawl under this scenario
would be sharply curtailed following the reduced demand for suburban
single~family housing and low-density industrial sites. The inner city
in turn could become the exclusive territory of the very rich, displacing
and scattering the poor. Private investment would turn inward toward the

central core and substantial public investments would be necessary for
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improved transit facilities and infrastructure. Under slow growth
conditions, the latter scenario could leadAto problems which are the
reverse fran those above. Most notable would be the potential decline of
the older, or less attractive suburbs and poorly located ex=-urban
developments.

In reality of course the path to the future will be much more
complex and uncertain than is implied by these two examples. The most
likely scenario involves a balance of those two alternatives, but with
different urban areas in the country arrayed along a continuum between
the two extremes. 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 camercially strong and attractive core,
‘with a relative absence of enirommental disamenities and an economy based
on services will more likely move in the opposite direction. In larger
cities, both tendencies can and will appear together.

The range of specific policy issues which flow from past trends and
future scenarios is broad indeed. This section identifies three areas of
concern for the development of inner cities: deteriorating enviromment
and infrastructure, econamic malaise, and social problems.23 Later, in
Part II of this thesis we will discuss the policy tools available to deal
with these problems.

3.3.1 Deteriorating Environment and Infrastructure

o —" . — o m— — o— — i m—> W M w0 e S o s OmS

Improvement of the inner city's physical environment will continue

to be a prime objective of urban policy in the 1980s. Otherwise capital

23 This categorization is an approximate device as same issues straddle
these categories.
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and people will continue to migrate to the urban periphery. First, there
is the need to renew inner city buildings, roads, municipal services,
etc. that have deteriorated under the effects of weather and time.
Secondly, there is the need to modernize the urban environment whose age
fails to meet the rising expectations of the population and to keep
abreast of changing technology. |

Market mechanisms have yet to deal adequately with the problems of
maintenance and modernization. Except on the margins of a few, expanding
central business districts, the demand for replacement uses is tbo low,
and the cost of reinstatement of the land is too high, for the private
sector on its own account to replace the old, outworn and obsolescent
buildings of yesteryear. Public intervention has beccme the essential
catalyst, but carries its own problems; heavy financial costs, and
bureaucratic delays. The issue is one of building coﬁfidence in the
future of an area, so that public sector plans and private sector
investment are complementary. This has been achieved iﬁ areas where
there is clear evidence of demand for space. But the problems are more
intractable in inner-city areas.where demand is lacking and is reflected
in abandoned buildings and vacant land.

In the future, inner city areas will continue to be plagued by
econanic malaise both in the erosion of their econamic base and in the
decreasing range and number of job opportunities accessible to their
residents. As discussed previously, central cities are no longer the
primary competitors for growing industries and businesses. Technological
innovations and agglameration digeconomies have led manufacturing and

service~sector firms to locate on suburban and exurban sites with easy



- 94 -

access to freeways, plentiful low-cost land, adequate off-street parking
and loading areas, and the amenities of a semi-rural landscape. This is
expected to continue as Canadian fims are called upon to beccme more
efficient in order to campete successfully in tough domestic and
international markets. The policy questions facing the inner city's
future development are difficult ones. Should governments undertake
major investments in the innex city or should they help area residents
and busineéses adjﬁst to lower economic activity? How does one
facilitate econamic regeneration of the inner city in a time of limited
regsources and in the context of highly competitive markets? What kinds
of econamic activities should be promoted to secure a solid econamic base
for inner areas?

Another daninant challenge for urban policy-makers is how to stem
the growing unemployment found among inner city residents. The problem
of unemployment in the inner city is three-fold. One, the nature of job
opportunities is changing. There is a decreasing demand for unskilled
and semi-skilled workers and an increasing demand for profesional,
technical, managerial and sales occupation as the econamy shifts to
higher technélogy and greater, more sophisticated services. Two, the
proportion of unskilled inner city residents is increasing as the
professional and managerial classes, the non-manual and skilled manual
workers move away and inner city youth forego further education. Three,
as the labour force is augmented by growing numbers of women, it appears
that many entry-level jobs, which in the past would have been claimed by
low-skilled inner city workers, are now being filled by white suburban

housewives.24 Given the inadequate social and educational skills of many

24 Schwartz, G.G., "Urban Policy and Inner Cities in the United States",

in Advanced Industrialization and the Inner Cities, ed., G.G.
Schwartz, p. 51.
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inner city residents, how does society help these people find permanent
work? Or do we begin re-training them for a future leisure society?
3.3.3 Social Problems

In the past, selective population migration and the operation of
housing and labour markets have led to spatial segregation in which the
poor, the unemployed, the elderly, the handicapped, the mentally-ill, the
criminal offender, etc. are disproportionately concentrated in the
inner city. Despite improved social welfare programs since World War II,
the future of the inner city does not hold any promise of a reduction in
numbers of people who strongly rely on the public sector to meet their
basic needs. In fact, if restraint becomes the buzz word of the 1990s,
there is concern that the inner city will be faced with an increased
concentration of society's most disadvantaged groups and individuals.
Thus one of the most crucial policy‘iésues in the 1990s will be how to
achieve desegregation and population balance within declining urban
areas. |

The concentration of the disadvantaged in the inner city has
resulted in the failure of the area to adequately provide for the local
needs of its inhabitants be they social programs or facilities in the
fields of health, education, housing, recreation or employment. One of
the causes of this failure is the lack of services in relation to the
needs of the population, or in comparison with other richer areas: for
instance inner cities require a greater number of public recreational
programs and facilities because their lower disposable incomes limit
their access to private sector facilities and activities. A second cause
is that public agencies are organized according to their own internal

logic and statutory requirements to deliver a particular service in the
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most efficient manner. Their clients have a variety of needs, which do
not necessarily correspond to the same terms as those used by the
agencies. The result can be agency failure to provide services that meet
inner city residents needs in an effective way. The challenge of public
policy in the 1980s and 1990s will be to reduce these above-mentioned
problems.

Despite the social malaise, crime, violence and poverty associated
with inner-city neighbourhoods, inner city life breeds strength for many
of its residents. Ties of ethnicity and familiarity provide inner city
residents with informal support mechanisms. Government programs have
often inadvertently eroded these strengths by disrupting neighbourhoods
and social relationships. The problem facing policymakers is how to
build on these strengths so that the disadvantaged can become active
participants in the social and econamic life of western society.

To design urban policies that will deal effectively with the present
and future problems of the inner city is a formidable task. First, the
complex character of inner city problems is not susceptible to simplistic
solutions. There is a need to define, analyze, and tackle urban issues
as a cluster of interrelationships. To do this, planners will have to
link land use planning more effectively to broader planning functions
such as in social service provision and regional economic planning. This
will require innovative mechanisms for co-ordinating the actions of
govermments and the private sector.

When one looks ahead, the greatest challenge facing policy~makers
will be to design programs and policies in a period of slow economic

growth. In the past, planners focussed on controlling growth; in the
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future, they will be called to manage the consequences of population and
economic decline. In many instances, they will have to learn to use
existing resources in terms of manpower, housing infrastructure, and
public services more efficiently and how to build more flexibility in
allocating and designing new resources. They will have to be more
'sensitive to the socio-political repercussions of their policies so that
these do not create larger inegualities between cities and social groups
-in the future. In addition, they will have to develop administrative
machinery for allowing some cities to contract in size, or to grow old
gracefully, without undue social or financial consequences.25

Finally, the trends facing the inner city are extremely powerful.
To reverse them will require some quite fundamental transformation in
social and political attitudes, in government policy and in the structure
of the economic system in western industrial nations. Political
fortitude will be required to maintain public developmental efforts and
outlays and to divert them more to qualitative improvements of the inner
city, in the face of obviously lessened needs for quantitative expansion
and the likely continuing pressure to reduce taxes and expenditures by
suburban tax payers. WNeither the magnitude nor the camplexity of these
trends should be a licence for inaction nor the paralysis of our
decision-making apparatus. That would simply leave the future of our
inner cities to a combination of unequal market forces, the unintended
effects of other government policies and randam external events.
Instead, it should be an incentive to undertake careful analysis and more
sensitive thoughtful but consistent policy responses, not just based on

political expediency.

25 H. Gans, "Planning for Declining Cities", Journal of the American
Institute of Planners, 41, (September 1975): 305=307.
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PART II

Policy and Program Responses
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Chapter 4

Policies and Programs to Promote Inner-City Revitalization

As discussed in Chapter 3, the inner-city faces three major
problems: the aging and obsolescence of its physical environment, the
erosion of its econamic base and the concentration of society's most
disadvantaged. Solutions to these problems have been varied in the last
three decades going through a series of distinct phases. In the 1950s
and 1960s, the focus of inner city policy was on slum clearance and
physical redevelopment; in the 1960s aﬁd 1970s, programs were targetted
towards the eradication of poverty, housing rehabilitation and area
improvement; in the 1980s attention is being directed to econamic.
development and job creation. Each phase is based on the collective
perception of a set of problems and each calls forth a given range of
policy responses, both conditioned by the then'current, economic, social
and political climate and the knowledge about the intérvening variables.
These periods are not distinct and separate; programs begun during the
Depression are still in operation forty years later, serving the general
purposes for which they were originally established. The main purpose of
this chapter is to outline the gamut of policies and programs available
to Canadian society to promote inner-city revitalization. Given that
Canadians presently endorse a mixed econamy and that the future seems not
to hold a radical change in attitudes, the following outlines approaches
which are premised on the belief that inner city problems are best

tackled by government intervention in a mixed economy.
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The personal stance which informs this thesis should be stated at
this time. Many of the problems confronting inner cities are created by
structural and econanic change and it is therefore impossible to divorce
inner city issues from problems encountered in the national and
international econamy. Inner city programs can not be viewed as an
alternative to wider social and economic poliéies to help disadvantaged
groups nor can it be expected to transfoxm inner city living conditions
inkthe short term. Inner city policies and programs should be directed
toward improving the physical, social and econamic environments in such a
way that regeneration meets the needs of existing inner city residents.
Secondly, there are very important local dimensions to inner city
problems which require local analysis and action tailored to suit local
circumstances.

The revitalization of metropolitan areas suffering from, or
threatened with, urban decline will require a variety of different
policies, directed in a coordinated manner towards their successful
adaptation to econamic and social change and the regeneration of their
disadvantaged inner city. These policies can be divided into three broad
headings:

- physical revitalization

~ social renewal

- economic regeneration

These categories facilitate the analysis but they are interdependent
and overlap in terms of their effects as well as objectives, containing

both social and economic elements.
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4.1 ghlqiqil_ggyitiliqggiqg

The origins of inner city problems lie in the age and obsolescence
of its built enviromment. It has left the inner city with a legacy of
land uses, buildings and infrastructure unsuitable for present needs and
which are expensive to maintain and modernize. As a result, policies
with respect to the inner city should be directed to uégrading building
conditions, clearing and replacing econcmically.unfit units and
infrastructure. This section chronicles policies which deal with land
redevelopment, housing, and area improvement.

4.1.1, Land Policies

Land redevelopment is one of the most important priorities for
govermments attempting to deal with the problems of declining areas. It
is often a key'step in a revitalization plan, whether a neighbourhood

preservation program‘which needs to replace obsolete buildings, a

conmercial revitalization plan which seeks to acquire and rehabilitate a

set of small store units, or an effort to attract a large industrial

firm requiring a large parcel of land.
The range of issues and problems which must be tackled in attempting
to attract development or redevelopment investment includes:

i) imperfections in the land market. Urban land prices have a tendency
to be downwardly inelastic. This may be due to a variety of reasons
such as the retention of land at historic "book" prices by firms for
accounting purposes or that of the<inf1uence of speculation by which
firms retain land or building which they no longer use, in
anticipation of some future rise in the value of the land due to an

increase in demand or a change in the land use zoning.
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ii) The. attractiveness of the area. Lack of crime, adegquate services
and amenities, access, and market demand all play a crucial role in
attracting investment for redevelopment.

iii) Land ownership patterns. Small parcels of land with many owners in
inner areas maké redevelopment of large areas a costly undertaking
both economically and socially.

Various mechanisms have been proposed and utilized in the
regeneration of land in the inner city. One is the public financing of
land acquisition; and if necessary, demolition, provision of
infrastructure and construction of buildings. In the 1950s, central
governments in Canada, Great Britain and the United States established
urban renewal programs which provided federal funds to local renewal
authorities for the demolition énd replaéement of unfit dwellings in
inner-city areas. Local authorities were granted eminent domain to
condemn and acquire property in biighted areas, demolish existing
structure, provide new streets and utilities and construct public
housing. These prégrams were soon dropped when it was discovered that
public resources were insufficient to redress the physical decline of the
inner—city.1 Subsequently, policy-makers have éttempted to stem the

cycle of decline by tapping into the financial and human resources of the

private sector.

1 M. Gelfand, A Nation of Cities, (New York: Oxford University Press,
1975) pp. 205-56 and H.T. Sanders "Urban Renewal and the Revitalized
City: A Reconsideration of Recent History", in Urban Revitalizatiom,
ed., D.B. Rosenthal (Beverly Hills, Ca.: Sage, 1980) pp. 103-126.
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To entice the private sector in inner-city regeneration,
policy-makers have devised several mechanisms which can be categorized in
one of three ways. The first are incentives ih the fom of grant, or
exemﬁfion from corporate, personal income, or.realty taxes, or an
outright tax credit to build in depressed areas. The second set consists
of loans, interest write—-downs, loan guarantees, extended payment
periods, etc. to provide developers with easier financing. The third
type of assistance is the public financing of land acquisitionm, and, if
necessary, demolition, provision of infrastructure, and the write-down of
land values. In the past, such schemes have assisted the private sector
to build enclosed shopping malls, office buildings, convention centers,
sport arenas, hotels, cultural facilities and luxury apartments in
blighted areas adjoining existing central business districts. Analyses
of public/private redevelopment reveals the following. Public/private
partnerships can renew a declining inner city, but the image of the
viable city capable of revitalization implied by this strategy covers
only the portion of the inner city with the most attractive amenities.
Secondly, like past urban renewal programs, public/private redevelopment
results in the displacement of marginal businesses and lower-class
residents (particularly elderly, single-parent families, and minorities)

from the zones targetted for redevelopment.2 Thirdly, the city's

2 C. Hartman and R. Kessler, "The Illusion and the Reality of Urban
Renewal" in Marxism and the Metropolis, Ido., W.XK. Tabb and L.
Sawers, pp. 153-178; C.N. Stone, Economic Growth and Neighbourhood
Discontent (Chapel Hill, N.C.: University of North Carolina Press,
1976); and R. Scott Fosler and Renée A. Berger, Public-Private
Partnership in American Cities (Lexington, Mass.: Lexington Books,
1982).
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extraction of tax revenues fram new buildings is diminished by its
provision of tax abatements, increased expenditure on redevelopment
infrastructure, and expanded public services for new activities.3

To overcome the disadvantages of the inner-city, preconditions for
private sector intervention have been debated, particularly the removal
of bureaucratic controls. The burdens of form-£filling planning controls,
and other bureaucratic obstacles in the path of the thrusting
enterpreneur have been a favourite theme of those representing the
private sector. Some of these controls have been relaxed, for example in
the enterprise zones in Great Britain, where it has been found that the
removal of bureaucractic constraints is more of a psychological than a
real contribution to the viability of business enterprises.4 Concern has
been expressed that the removal of controls does away with the need for a
public inquiry and its associated channelé of appeal for individuals
affected by development proposals and negates the possibility of
integrating these proposals with the prevailing strategic policies for
the area.5

Besides direct intervention and private sector incentives and
partnerships, othexr mechanisms are available to govermments to encourage

land development. Taxation of betterment to capture the increased value

3 C. Hartman, Yerba Buena: Land Grab and Community Resistance in San
Francisco (San Francisco: Glide Publications, 1974) pp. 158-193.

4 Roger Tym and Partners, Monitoring Enterprise Zones: Year Two Report
(London: Department of the Environment, 1983), p. 119,

P. McAudan, “"Local Government and Resource Allocation in England;
Changing Ideology, Unchanging Law", Urban Law and Policy 4 (1981):
215-268.
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resulting from government investment or planning decisions has been used
in an attempt to discourage land hoarding in anticipation of future price
increases. Political and administrative problems, such as property owner
opposition and the need continually to revalue land, have made this
policy less successful.®
4.1.2 Housing Policies

Housing is a key issue for inner-city renewal. Two interacting
factors contribute to the physical decay of the inner city. One is the
presence of an old and detg?iorating housing stock which no longer meets
modexrn requiremenégz Thew?the:vis the increasing concentration of
low-income households for whom the older housing stock is often their
only shelter. rThe short;omingsAin the guality and quantity”pfrinner-city
ho@g;ggwgause,thewoutmigratiqn of the more affluent inne;-city residents
ag@ giveg rise to an incoming population with less resources and less
cammitment to the area thereby further accelerating dej:eriorationﬂ

Maintenance and modernization of inner-city housing are beset with
various obstacles. First, the required standards of improvement are such
that their costs are well beyond the means of low=income owners or fail
to give an adequate return to landlords or developers. Secondly, public
~and private instiputional actions can present barriers. For instance,

rent control legislation and security of tenants may make the

6 C.L. Harriss, "Land Value Increment Taxation: Demise of the British
Betterment Levy", National Tax Journal 25 (1972): 567-72.

7 Roger S. Ahlbrandt Jr. and Paul C. Brophy, Neighborhood

Revitalization: Theory and Practice (Lexington: Lexington Books,
1975) pp. 11=19.
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rehabilitation or redevelopment of rental propefty uneconanic. The
practice of "redlining" whereby financial institutions refuse to issue
loans for the purchase of dwellings in inner areas may deprive entire
neighbourhoods of rehabilitation finance.

To effectively address the problems of housing condition in the
inner city, governments must develop specific policies which relate to
the maintenance and preservation of units and the replacement of unsound
units. Historically, the first response by governments to concentrations
of substandard housing was slum clearance and redevelopment. These
programs reached their peak in the late 1960s by which time problems of
the redevelopment process became clear. The complexity of the clearance
and redevelopment process was such that the time needed for the |
completion of each scheme was measured in years, with a significant loss
of housing stock and displacement of the poor and small businesses.8
Thus, during the 1970s, most western countries attempted to tackle the
problems of their older housing stock either by improvement and repair
through public ownership or more usually through government incentives
for the modernization of privately-owned dwellings, or their conversion
into more suitable accommodation.

Today, the main thrust of housing policies‘concerned with urban
decline, and particularly for the regeneration of such areas, is housing

improvement. Canada, Great Britain and the U.S.A. now pursue gradual

8 For more details, see James I. Wilson, ed., Urban Renewal: The
Record and the Controversy (Cambridge, Mass, and London: The M.I.T.
Press, 1966).
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renovation, including rehabilitation and redevelopment, as opposed to
widespread cleérance. National mechanisms for the improvement of
housing, for example grants or loans for the improvement of deficient
dwellings are common. These are usually available to owners, though in
England grants and loans are also available to tenants who undertake
improvements. Various mechanisms have been devised in different
countries to ensure that grants and loans are directed to those dwellings
in greatest need of improvement and to those groups living in the Qorst
housing conditions, as well as mechanisms to increase the use of
improvement grants.

\B%g?p:i€“preservation has become an important force in housing
rehabilitation. The paéségéréf historic preservation legislation
relating to planning, transpoftation aﬁd the environment has prevented
the demolition of structures and encouraged the channelling of funds into
neighbourhood rehabilitation and reconstruction. In the United Kingdom,
town development trusts sponsored by local authorities or private
organizations have been successful in the renovation of historic
buildings for re-use as workshops and community facilities. One of the
methods is through the use of a revolving fund by which the trust buys
building, renovates them with govermnment assistance and sells them to

raise money for further purchase and building renovation. 9

9 Robert H. McNulty and Stephen A. Kliment, eds., Neighborhood
Conservation (New York: Watson-Guptil, 1976) and Arthur P. Ziegler,
Jr., Historic Preservation in Inner City Areas (Pittsburgh: Aber
Park Associates, 1974).
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Housing improvement programs have encountered many problems. Grants
and loans do not cover the entire cost of improvement or modernization,
and therefore low-incame households and landlords of privately rented
accommodations do not take advantage of the programs to improve their
properties. This may be exacerbated by negative neighbourhood
externalities. Secondly, housing improvement has given rise to
displacement of low-income families in certain neighbourhoods. Several
caveats must also be made in relation to improvement policies.
Improvement does not necessarily increase the supply of low-cost housing:
it may diminish it. Conditions may be improved for a short period but,
in the lohg run, improvement may merely postpone demolition. Finally, it
may be not enough to improve inner area housing if the structural factors
which produce social segregation are still prevalent.10

One of those structural factors critical to the revitalization of
the inner-city is the availability of credit for mq:pgagesﬂgnq,hang“"
improvement. Most housing purchases and improVementaMare financed
through private financial institutions: banks, mortgage campanies,
finance companies, life insurance companies, etc. _In the 1970s,
neighbourhood groups in America documented the reluctance of financial -
institutions to provide loans in the inner city on the basis of broad,
discriminatory racial, income, age of housing stock or neighbourhood
characteristic criteria. They pressured financial institutions to

reverse such policies and in the United States their efforts led to

10 pavid IListokin, ed., Housing Rehabilitation, Economic, Social and
Policy Perspectives (New Brunswick, N.J.: Center for Urban Policy
Research, Rutgers University, 1983). '
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legislation (such as the Home Mortgage Disclosure Act and the Community
Reinvestment Act) to penalize lending institutions for such behavior and
to reverse the process through redirecting monies to neighbourhoods in
which disinvestment had once been the norm. ! As the demand for capital
has decreased as interest rates have increased, financial institutions
have adopted a more flexible attitude to mortgaging older properties
within the inner city. Two problems still remain: that of affordability
of credit and the prospect of future capital shortages as finance tends
more towards large scale investment outside the conventional residential
markets. Some strategies that can be used to improve lending include
public disclosure and monitoring of bank lending practices, value
insurance, loan guarantees, special loan funds, the creation of
quasi=-public lending institutions, and changes in state/provincial and
central government lending regulations.J2

An outstanding example of how to encourage financial institutions to
reinvest in the innér city is the Neighbourhood Housing Services Program
established in Pittsburg in 1968. Neighborhood Housing Services, Inc.,
is a non-profit corporation organized by citizens and bankers to
administer a privately funded high=-risk revolving loan fund for

homeowners in an inner city area of Pittsburg. To complement this

11 National Commission on Neighborhoods, People Building Neighborhoods,
Washington, D.C.: Government Printing Office, 1979) pp. 65-127.

12 Rolf Goetze, Building Neighborhood Confidence: A Humanistic Strategy
for Urban Housing (Cambridge, Mass.: Ballinger Publishing Company,
1976) pp. 69-82.
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functioh, the organization provides assistance in obtaining mortgages,
home repair loans, personal and business loans to normal-risk borrowers
fram participating financial institutions; financial counseling for
budgets and bill consolidations; technical assistance in preparing plans,
specifications, and contracts, finding reputable contractors, reviewing
bids for home improvements and insuring that the work is performed well,
information on hames available for purchase and rehabilitation and
apartments for rent; and referrals of families with social problems. The
city govermment participates in the program by adjusting code enforcement
for the housing stock for the area and providing necessary community
facilities and services. The program has been so successful in helping
depressed inner city areas, that in 1981, similar programs were operating
in 56 neighbourhoods in 47 American cities and were in the development
stage in 30 other cities.!3

The counterpart of the problems associated with the condition of
older housing is that of ﬁousing affordability and the supply of housing.
There is a growing gap between demand and supply in terms of the quality
and quantity of low-rent housing in inner-city areas. On the supply
side, fewer low—income homes are beingvbuilt either by the private or
public sectors. The high cost of inner-city land and the extra cost of
its reinstatement after clearance makes housing redevelopment uneconomic
in comparison with suburban development. Rehabilitation and

modernization programs have reduced the stock of low=income housing by

13 por a more detailed discussion of the Neighborhood Housing Services
Program see Ahlbrandt and Brophy, ppe. 127=-150.
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increasing rents or house values. Conversion to condaminiums as part of
the rehabilitation process has served to reduce the supply of low-income
housing. At the same time, demand is increased by the numbers of
non-family households with a preference for central city rather than
suburban living. As space consumption is relatively high in such
households and space standards have increased overall, this has a double
effect on demand. Outcomes of this mismatch of housing demand and supply
has led to increased occupation of unfit or vacant dwellings and
hamelessness in cities with low vacancy rates.14

Sources of new low-cost housing will depend on the direct provision
of housing by the public sector and incentives to the private sector
where there is a growing reluctance for Qirect government expenditure on
social housing. This implies loans, grants, and tax incentives totthe
private market, local government, cooperatives or non-profit
organizations to finance land acquisition and/or building costs. To
effectively increase the stock of low-cost housing, these subsidies need
to be combined with allocation policies and regulations limiting the sale
or rental of the units built. Otherwise, these subsidies will benefit
middle and higher incame groups rather that those in need.

Two innovative ways of increasing housing supply have been developed

in the United States. The first authorizes developers to build high-cost

housing in selected areas only if they provide low-cost housing on the

14 oOrganization for Econamic Co~operation and Development, Managing
Urban Change, Vol. 1 Policies and Finance (Paris: OECD, 1983) pp.
59-62.
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same site or in another section of the city.15 The second is called
"urban homesteading". Properties which have been acquired by local
governments through tax foreclosure and by the federal govermment through
mortgage foreclosures are sold at a minimal piice to low - and moderate -
income persons who agree to upgrade and live in them. Homesteaders must
bring the houses to local code standards within eighteen months; when
they do, they acquired full title to the property. Approximately forty
cities in the United States have participated in the homesteading
program, which primarily involves one-to~four family houses. This idea
has been transferred to the United Kingdom where local authorities in
Glasgow and in London may sell "hard~-to-let" publicly=-owned buildings-16
Deregulation has also been stressed in some cases’'as a means of
increasing housing supply, where the cost of new construction is
increased by unnécessarily high building standards, minimum space
requirements, density or height limits, or functional segregation
separating residential from commercial, office or industrial property.
In the United States, for example, there is a major policy initiative
which seeks to promote more affordable housing through amendment of local
building and other regulations. Experimental projects have shown that

savings of 20 per cent and more in the costs of construction can be

achieved in this way.'7

15 Neal Pierce, "Investment Portfolio Picked for Philadelphia”, Public
Administration Times, January 1st, 1983, pp. 2-6.

16 James W. Hughes and Kenneth D. Bleakly Jr., Urban Homesteading (New
Brunswick, N.J.: Center for Urban Policy Research, Ratgers
University, 1975)

17 0.E.C.D., p. 78.
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4.1.3 érga__l_gpzozex&ep_t_?gl}_c_i_.eg

In tﬁe 1960s, it came to be realized that housing conditions related
not only to the state of repair of individual houses, but also to
location, the varying socio-economic char&cter of different
neighbourhoods and the nature of the local housing market. As a
consequence, house improvement was combined with environmental
improvement measures and public resources were targetted to specific
geographic areas or neighbourhoods rather than individual houses.
Underlying these measures was the premise that a better return would be‘
obtained if private and public resources were concentrated in a
particular are a-needing upgradinge.

During the 1970s, the main thrust of local housing policies
concerned with inner-city decline lay in the concept of area improvement
or neighbourhood revitalization: the Model Cities program and the
Community Development Block Grant in the United States,18 the General
Improvement Areas and the Housing Action Areas in Great Britain, 19 and

the Neighbourhood and Cammunity Improvement Programs in Canada.20 Each

18 For a more detailed discussion of the Model Cities program and the
Community Development Block Grant, see Bernard J. Friedan and
Marshall Kaplan, The Politics of Neglect: Urban Aid from Model
Cities to Revenue Sharing (Cambridge, Mass. and London: The M.I.T.
Press, 1975).

19 H.W.E. Davies, "Neighborhood Revitalization: The British Experience"
in Urban Revitalization, Donald B. Rosenthal, ed. (Beverly Hills and
London: Sage Publications 1980): 255-277.

20 central Mortgage and Housing Corporation brochure, Neighboﬁrhood

Improvement and Site Clearance Programs, NHA 5090 6/75 (Ottawa:
CQMOHOCOI 1975)'
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provided public funds for general envirommental improvements like social
and recreational facilities, municipal services, etc., and subsidies for
the improvement of homes in an area. To avoid the problems previously
experienced with urban renewal, area improvements focussed on community
participation. Coammunity involvement ranged fram provision of
information; to participation in the preparation of neighbourhood plans
and the right to initiate neighbourhood improvement; to actual work on-
community development schemes and environmental improvements.

Evaluatiéns‘of area improvement programs conclude that this type of
program appears to be successful in improving residential conditions in
the long temm, providing a high quality of housing and environmental
improvement in declining neighbourhoods. Howe%er, it has limited effect
in dealing with severely deteriorated neighbourhoods, and addressing the
social aspects and the supply of low-cost housing which need to be
considered to a great extent.21
4.2 §93ig;_ggpgygl

The housing and labour markets of most western industrialized
nations has caused the inner-city to be viewed as the area with the
largest concentration of society's poor and problem households. In the
past, inner city policies have been directed towards either uprooting and
dispersing these impoverished households or improving their well-being.
In this section we examine policies which could be used to counter the

segregation of low-income households in the inner-city; we outline

21 central Mortgage and Housing Corporation, Evaluation of the
Neighbourhood Improvement Program (Ottawa: C.M.H.C., 1977).
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strategies that prevent displacement of low-incame tenants; and we focus
on social programs and policies required to redress social inequities and
to address social problems in the inner-city.

4.2.1 EﬂEPi@Eiﬁq_§2924l,EﬁEPEQEFEQE

According to the ecological hypothesis, inner-city decline is
fundamentally linked to social segregation. There is a need to achieve a
more stable mix of population groups within the inner-city and the urban
area, encompassing a diversity of income, family types, age groups,
ethnic groups, and housing tenures. This has been achieved in some
cities by providing financial incentives to private developers to broaden
and improve the mix of housing available within an area in temms of
dwelling size and form of tenure.

Another mechanism that may promote desegregation is housing
assistance pafments. In the United States housing allowances supplement
the difference between fair market rent and 25 per cent of a low - or
moderate = income family's earnings. Under Section 8 of The Housing Act,
allowances are provided in connection with either new or rehabilitated
dwellings and are paid to the landlord. In those localities where supply
does not keep up with demand, allowances may have an inflationary impact
on prices that would tend to limit their benefits for low-incame

families. Whether the social ocbjective of encouraging income mix in

inner-city neighbourhoods has been achieved is still open to question.22

22 gandra Perlman Schoenberg and Patricia L. Rosenbaum, Neighborhoods
that Work: Services for Vitality in the Inner City (New Brunswick,
N.J.: Rutgers University Press, 1980) pp- 14-28.
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The allocation of social housing has become a more important public
issue in many countries as policy-makers attempt to avoid further
concentration of low-income people. In Ontario, Canada for example,
three levels of government have adopted a non—-profit, integrated approach
to the provision of assisted housing. This specifically avoids the
concentration of low-income groups in high density public housing
projects which was prevalent in. the 1960s. The integration of low-income
tenants paying rent—-geared-to-income rents, and other paying market
rents, may create a more stable environment, easing social tensions and
related costs associated with large assisted housing projects.23

Two variations on traditional housing arrangements are used to
counter the segregation of older and low-income households: mixed tenure
and intergenerational shared housing. An example of mixed tenure is
found in Finland, where a new mortgage has been adopted by the National
Housing Boara to reduce the residential segregation which came about as a
result of large social housing projects. The hope is that in single
apartment blocks there will be a mixture of normal owner-occupied
dwellings, state-subsidized owner-occupied dwellings, and rental
dwellings owned both by private investors and by the state.24 1In
Britain, there are examples of municipalities developing large suburban

sites and selling off small plots to private developers and housing

associations as well as building dwellings for sale next to those for

23 Albert Rose, Canadian Housing Policies 1935-1980 (Toronto:
Buttexrworth, 1980), p. 129.

24 o.E.C.D., p. 82.
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rent. It is possible that the sale of same of the existing council
housing stock will have the same sort of effect. Stability can also be
pramoted within the framework of rental tenure by increasing tenant
participation. One example of this is the application of tenant
management and cooperatives in hard-to-let housing in the United
Kingdom.25
Intergenerational shared housing is an attempt to solve elderly
isolation as well as displacement, practiced in the United States by
non-profit organizations. People of various ages share large living
‘units with a cammon space (living roam, kitchen and bathroom) but with
private bedrooms. Residents benefit both from the cost savings and from
the services one generation can provide another, for instance
babysitting, transportation assistance and food preparatién.z6
Desegregation and population balance is also achieved through

economic equalization, for instance by making government policies,
particularly taxation poiicies, more neutral with respect to dif ferent
forms of tenure; and equalizing municipal revnues within regions to
enable them to offer similar levels and qualities of public services.
The strategies described above for achieving population balance and
desegregation focus both on the quality and stability of the residential
area. Perhaps the preferred strategy, however, should be to take actions

to try to prevent the displacement of residents in the renewal or

25 Robert K. Hame, Inner City Regeneration (London: E & F.N. Spon Ltd.,
1982) pp. 113-119.

26 0.E.C.D., p. 82.
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rehabilitation process, if that will preserve diversity of households
within the community.
4.2.2 Eggygqgigg_pisglgngggg

Most western societies recognize the need to ensure displaced
residents continued access to housing. They may, however, differ in the
importance attached to community cohesion and social networks and hence
in the priority attached to continued residence in the same neighbourhood
after rehabilitation. Modern approaches to displacement, in recognizing
that the more extensive the rehabilitation undertaken the greater is the
displacement that results, increasingly try to combine and alternative
supply of housing with an emphasis on sensitive modernization. Tenants
collectively and individually may be engaged in the modernization
pfocess, and rehousing within the neighbourhood helps to preserve the
social network.

Anti-displacement legislation includes some or all of the following
elements: public right to initiate rehabilitation to prevent speculation
and abandonment (Sweden); tenant participation in rehabilitation,
including the rights to initiate and restrict rehabilitation (Sweden,
Germany); security of tenure or right of equivalent standard for tenants
(Sweden, Gemmany, United States); rent controls to limit rent increases
after rehabilitation, coupled with rent allowances to cushion the rise in
residential costs.2?

Rent control after renewal has often been a pre~condition for

obtaining public funds. One example is in Canada where parts of federal

27 o0.E.C.D., pp. 82-83.
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loans are written off over ten years if rent control is observed.28 Of
course the difficulty with rent control is that property owners may
consider that returns do not justify undertaking rehabilitation or
maintenance.

The major public role in addressing displacement belongs to the
local government. While central government policies have been adopted in
the United States, for example, so that no person shall be displaced as a
direct result of a nationally assisted program o¥ activity unless an
affordable, decent, safe and sanitary replacement dwelling is available,
the administrative complexity makes it difficult for the national
government to guarantee that in every instance this objective will be

achieved. In fact, pressures on inner city housing seem certain to

exceed the increasingly limited resources for housing assistance. In the
United States, it is ultimately the responsibility of local governments

to develop strategies for minimizing displacement while maintaining the
pace.of urban revitalization, as local govermments control the use of
most of the federal resources available for community development
activities and control local land use, zoning and tax policies which
affect canmunity Qrowth patterns. Examples of strategies include the

provision of direct housing assistance to persons displaced, measures to

28 Ccentral Mortgage and Housing Corporation and the United States
Department of Housing and Urban Development, Revitalizing North
American Neighborhoods: A Comparison of Canadian and U.S. Programs
for Neighborhood Preservation and Housing Rehabilitation (Ottawa:
C.M.H.C., 1978) p. 4.
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allow the purchase of rental stock by cooperative or non~profit community
corporations, anti-speculation laws and appropriate condominium
conversion ordinances.29
4.2.3 Income Security

The functioning of a market economy provides no guarantee that
everyone will receive an adequate income in relation to needs. Those who
are unemployed or whose work does not yield an adequate income to cover
the barest of necessities must accept help wherever it can be found and
somehow, miraculously, "upgrade" themselves so as to qualify for better
employment. According to the 1981 Census of Canada, 21 per cent of
Canadians and 43 per cent of Canadian families living in the inner city
do not have the financial resources to purchase the goods and services
thaﬁ provide the basis f;r a reasonably noxrmal life in our society. To
remedy this, programs must be developed in three areas: the provision of
income, the provision of employment and the provision of goods and
services.

Cash trénsfers are the most typical of income security programs.
These can be classified into five distinct techniques: grants income
supplements, social insurance, compensation, and social assistance.

Although these measures are usually not directed specifically to inner

cities they are important in that they provide a transfer of resources to

29 Dpennis E. Gale, Neighborhood Revitalization and the Postindustrial
City: A Multinational Perspective (Lexington, Mass. and Toronto:
D.C. Heath and Company, 1984).
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its residents. Changes in the level of benefits from these programs can
have a direct impact on the economic health of inner-cities.

A second influence upon income security in the inner city is the
employment policies adopted by governments. These policies are broadly
of two types: policies designed to affect the quantity and distribution
of employment and policies designed to affect the rewards provided to
employees.

Policies designed to affect the quantity and distribution of
employment are a product of the commitment of the Canadian government to
pursue economic policies which "maintain a high rate of economic growth,
full employment, reasonable price stability, an equitable distribution of
rising income, and a reduction of regional economic disparitiesf"30
These policy objectives have not ;lways been mutuélly compatible. For
example, economic growth and high levels of employment have been found
incompatible with priée stability and with an equitable distribution of
rising income. As a consequence, government policy directed towards full
employment has had a cyclical nature.

More recently governments have developed programming designed to
increase job opportunities directly. Employment grants, loans, subsidies
and tax concessions have been provided to businesses or community groups
to alleviate unemployment. The effects of such programming on the innex
city have been slight. Salaries are often too low to provide an adequate
income and projects have tended to be of short duration, therefore

providing no security of employment.

30 Canada, Income Security and Social Services (Ottawa: OQueen's
Printer, 1969) p. 11.
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Minimum wage policies have been the principal means used to effect
the rewards provided for employment. In and of themselves, wage
legislation has some deficiences from an income security perspective,
principally the lack of provision in wages for the extent of family
dependencies which the wage earner has to support. This deficiency can
be remedied by a combination of wage legislation and family allowances.
Such a cambination (a central feature of incare security policy in
France) illustrates the need to include minimum wages within a review of
income security policy.

One of the more effective ways of both concealing and legitimating a
redistribution that has been found is to link the transfer to a specified
service.3! This is in essence the approach that Canada has adopted in
the areas of primary and secondary education, recreétion, heaith, public
housing, and transportation. The approach is not entirely without flaw.
The provision of goods and services decreases the consumer's freedam to
choose the quality and quantity of the goods and services he or she
wishes to consume. Although universal goods or sexvice transfer programs
tend to stand out for the quality service they provide (certainly well
above 'poverty line gquality'), the comprehensiveness of their coverage
and the lack of stigma that accompanies use, they are not by design
attentive to individual needs and circumstances and tend to reflect

middle~class values. Where these transfer programs are selective and

31 por an expanded discussion of the concept of redistribution see
Adrian Webb and Jack Sieve, "Income Redistribution and the Welfare
State," Occasional Paper on Social Administration, No. 41 (London:
Bell and Son, 1971).
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means—tested, they fail in either the quality or coverage and produce
stigma in their recipients.

According to the "underclass" hypothesis, the quality and quantity
of service provision is directly related to the socioc-econamic status of
the area recéiving it. Thus, inner city neighbourhoods receive inferior
service delivery due to their relative political powerlessness and their
inability to effectively voice their demands. On testing the
"underclass" hypothesis, R.L. Lineberry32 discovered that two other
elements affect service delivery patterns. One is an "ecological"
concern; the age of a neighbourhood and its population density determines
differing needs. For example, older inner-cit} neighbourhoods lack the
abundance of open space found in newer suburban areas, underground
utilities are older and more prone to collapse, and roads tend to be
congested with suburban camuters and are often in poor condition.

A second complexity in the delivery of urban services is the role of
the bureaucracy and its use of standardized "decision-rules" to
distribute services. These have been defined by R.L. Lineberry as a "...
rough admixture of professional noms, rules and regulations ... loose
perceptions of both needs and demands and a search for economizing
devices."32 Decision-rules evolved as a ﬁeans of simplifying the growing
complexity of our urban systems. In seeking such simplicity, these rules
focus on econamy and efficiency:; not on the distributional implications

of service delivery.

32 Equality and Urban Policy: The Distribution of Municipal Public
Services (Beverly Hills, C.A.: Sage Publications, 1977).
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To remedy inequities in service provision, govermments have employed
area based programs to bring facilities and services in the inner-city up
to the nom of neighbhourhoods elsewhere. Some of the inequities in
service distribution were ameliorated in the 1970s through the
application of Canada's Neighbourhood Improvement Program (N.I.P.).
N.I.P. provided grants and loans to improve or create social,
recreational, municipal and public utility services in aging and
deteriorating urban neighbourhoods. In the field of education, Great
Britain designed the Educational Priority Areas Program to improve
educational facilities and programs in areas of multiple deprivation.33
Later through the Urban Programme34 and the Community Development
Projects,35 the British focussed on enhancing the co-ordination and
responsiveness of social and recreational services in areas deemed to
have "special social needs". In the United States, the Model Cities

program initiated in 1966, provided funds for the planning, coordination

33 Por more information on Educational Priority Areas, see Anne Corbett,
- "are Educational Priority Areas Working?", New Society 13 (November,
1969): 763-767.

34 For a fuller account of the Urban Programme, see Joan Higgins,
Nicholas Deakin, John Edwards, Malcolm Wicks, Government and Urban
Poverty: Inside the Policy = making Process (Oxford: Basil
Blackwell, 1983) pp. 47-86.

35 por more details of the British Cammunity Development Project, see
Martin Loney, Community Against Government: The British Community
Development Project, 1968-78 - A Study of Government Incompetence
(London: Heinemann Educational Book, 1983).
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and implementation of innovative programs designed to improve educational
and social conditions in marginal neighbourhoods.36
4.2.4 Manpower Development, Training and Mobility Programs

One of the most important policies to stem inner-city decline is
that of training labour in order to achieve a better match between labour
suppiy and demand. This can be established in several ways. First,
thefe is the need to refom present urban school systems to ensure that
educational programs are designed to develop sound work and study habits
relevant to the needs of the labour market. Perfommance contracting, the
voucher system, parent and not community control of school boards, budget
allocations and personnel, merit salaries, and econamic incentives for
étudents are new ways of épproaching the problém of improving the
performance of the urban school system.37 Sécondly special educational
programs are required to narrow the gap in educational levels between
inner-city and suburban youngsters. Examples of such programs are those
of Head Start and Upward Bound developed in the United States in the
1960s.

Given that the present school system has been ineffective in

providing a certain sector of the inner-city population with marketable

skills, there is a need for govermments to develop education and training

36 por a more detailed discussion of the Model Cities program, see
Edward M. Kaitz and Herbert Harvey Hyman, Urban Planning for Social
Welfare: A Model Cities Approach (New York, Washington and London:
Praeger Publishers, 1970).

37 For more detail discussion see Friedlander, Urban Unemployment.
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programs to increase the employability of unemployed workers. Originally
developed to help workers displaced by the alleged technological
revolution of the post-World War II era, manpower programs have shifted
their orientation to disadvantaged minority groups in urban areas and,
more specifically to youth. The new emphasis accurately reflects the
need, for unemployment among the ghetto youth usually averages more than
six times the unemployment of the adult labour force.38 mo §$§}wﬁith the
gpgpployed youth problem, on-the-job education and training programs like
Job C;;;;:>Néi§hbourhood Youth Corps and Skills Centers in the United
States are needed to be developed in the inner city.

With regards to manpower training in general, recent experience and
research indicate the need to hand-tailor manpower programs to local
labour market conditions and to cambine manpower train-ing with work
experience in the private sector. In the 1960s, manpower programs were
directed to public employment:; in the 1980s, governments with growing
budget deficits are looking to the private sector to train the
unemployables. On-the~job manpower training in the private sector
reveals that these programs catered to the most productive of the
unemployed. Recently a private contracting system has been utilized to
place hardcore unemployed individuals in jobs. Under such a system,
companies estimate the costs of training and developing a person to a
point of stable employability and receive a cost-plus-fixed-fee incentive

contract. ' An alternative to the private contracting system is the

38 1pid., p. 217.
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‘development of a wage-subsidy training-employment program oriented toward
the most disadvantaged group of the urban labour force. A wage-subsidy
program would provide training to up-grade workers' productivity, while
also providing wages sufficient to motivate job stability. The size of
the subsidy should diminish as the worker's productivity increases, until
he no longer needs subsidization.

The problem with any retraining program is the overall lack of jcbs
in situ. A work experience program may beccme a source of cheap labour
for employers and will not necessarily add to the long term employment
prospects of the trainees. There is a need for coordination wi£h other
policies aimed at economic regeneration, mobility and social need.

In scme cases, policies might be needed to encourage labour to
migrate to job opportunities. However, because of the selectivity of
migration and its effects on the place of origin, policies which
encourage migration may work against revitalization objectives, with
programs mainly assisting skilled workers rather than the long-term
unemployed who are mainly unskilled workers.

4.2.5 Community Action and Community Change Programs

Grassroots involvement of inner city residents and organization is
an esséntial ingredient in abating decline. 1In the absence of pressures
from citizen groups, the public sector may not be motivated to alter its
level of programming and investment in the inner city. Secondly, the
participation of inner city residents and organizations will ensure that

programs are tailored to the needs of the affected cammunity. In the

past, too many decisions regarding the inner city have been made by
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outsiders who did not have an intimate understanding of and concern about
inner city dynamics. The results have been ineffective and sometimes
detrimental programs as well as a waste of resources. Equally, if not
more importantly, the active involvement of citizens will help to gain
support of community residents for programs and their objectives.
Participation of community groups first began in oppositioh to
proposal for urban motorway, housing redevelopment or speculative office
building schemes. 1In the 1970s, its focus/was enlarged to include the
delivery of services, the provision of goods, the rehabilitation of
housing and economic development. A model of neighbourhood revitali-
zation which effectively mobilizes the efforts of the volunteer sector is
the community development corporations (CDC). The basic logic of CDCs
was best articulated by Thomas V;etoritz and Bennett Harrison in the late
1960s.39 Development within poor communites, in their view, can be
accomplished by initiating community-owned enterprises to provide needed
goods and services which are not currently available locally. /These
ventures can be conéeptualized as "Green-house industries", "enterprises
whose main function is the upgrading of the area's labour force and
economic base."40 The creation of community owned firms to meet local
demand thereby permits poor neighbourhood residents to acquire meaningful
skills and utilize their labour for productive purposes while increaéing
local income multipiiers. Locally initiated development corporations

thereby help poor communities cope with existing institutional weaknesses

39 The Economic Development of Harlem (New York: Praeger, 1970).

40 1pig, p. 162.
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especially insufficient capital availability and the lack of many needed
goods and services. While they begin to fill gaps in the local economy,
CDCs also address the issue of rebuilding social structures by helping
promote neighbourhood cohesion and by providing a focal point of
cammunity identification.

Operating in terms of these general principals, CDCs have been
successful in America. Thirty CDCs evaluated by Abt Associates during
the late 1960s were found to have created over 2,000 permanent and 5,500
temporary jobs in an average three year period.41 A study of CDCs whiéh
wag funded by the Office of Economic Opportunity found that over 50
percent of the ventures initiated by such CDCs were still financially
viable by the fourth year, a figure which compares quite favourably with
the record of sﬁall businesses.42 Cammunity initiated self-help
activities have also been significant in filling in gaps in public
gervices as well. A number of cammunity groups provide health services
on an extensive scale and .an even larger number have mounted citizen
anti-crime campaigns.43 They have, thus, responded creativély to the
inability or unwillingness of local govermment to proﬁide municipal

services to poor communitiese.

41 abt Associates, An Evaluation of the Special Impact Program
(Cambridge, Mass.: Abt Associates, 1974).

42 pBarry Stein, "How Successful are CDCs?", Review of Black political
Economy (Spring 1973): 11-23.

43 pennis McGrath, "Who Must Leave? Alternative Images of Urban
Revitalization" in the Journal of the American Planning Association

48 (Spring 1982): 196-205.
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Attempts to locate revitalization efforts in the most distressed
residential areas of older cities can draw on these successful
experiences; but while the political mobilization initiated by such
groups helps produce the social cohesion needed for development, an
explicit public policy of supporting self-help cammunity enterprises is
also necessary. The most vital public support will primarily‘fake the
forms of extending the services and capital availability to cammunity
organizations that are currently provided to business enterprises.

Equity capital, marketing information, and technical assistance, as well
as aid in land assemblage, zoning, and code enforcement, can be'offered
to community groups just as they are to large and small business fims.

This section has been divided into two parts: national economic
policies and local econamic regeneration initiatives. Although there are
certain area-based national economic policies, for the most part there is
a clear distinction between the roles of natiohal and local governments

in economic regeneration.

4.3.1 §§E;gg§1_§gnggig_ggg_gagpgyg;_ggliqigg

These policies attempt to increase employment through in@irect
policies, such as encouraging certain sectors of the econamy through
various forms of financial assistance. At the national level, there are
two broad categories: 1) incentives and regulations, and 2) area based
initiatives.

Employment grants, loans, subsidies and tax concessions have been

provided in order to aid the creation or retention of jobs. For example,

Canada has an employment tax credit for employers and claims that 70,000
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jobs have been created in two years. The United States' Targetted Jobs
Tax Credit gears tax incentives for private employers towards the
employment of disadvantaged youth and other who have most difficulty in
finding jobs.44 These credits emphasize social objectives, as opposed to
econamic regeneration.

Incentives and requlations to influence capital mobility are
important national policies directed to declining regions and cities in
an attempt to maintain or increase their economic base. Various
instruments have been utilized ranging from "sticks" to "carrots". In
the United Kingdam, Industrial Development Certificates were utililized
as an am of regional policy to regulate the location of econaic
activity. Industry was directed to declining regions and away from such
growth areas as London and the South East. The original regional policy,
however, was a comparatively insensitj_.ve instrument in terms of the
restriction, or the location of new investment within particular urban
areas, let alone in distinguishing between the inner city and outer
suburbs. Scmewhat later, Office Development Pemmits were used to prevent
office development in certain locations and were more spatially
sensitive. On the incentive side, the United Kingdam also had a system
of directly investing in firms as part of its industrial policy through
the National Enterprise Board as well as offering loans and grants to

firms setting up in designated regions.45 The Netherlands subsidizes

44  0.E.C.D., p. 85.

45  Home, pp. 40-43.
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small fimms in renewal areas and in Vienna, Austria has an econanic
incentive program in which capital construction grants are available for
industry and wholesaling.46

National aid may be in the fomm of infrastructure and services, as
in Austria where the Vienna Capital Participation Company and the
Innovation Company provide expert services and fechnical assistance.45
One national mechanism, which is specifically directed to areas of urban
decline, is the 1980 Dutch system "Support for Enterprise in Urban
.Renewal Areas" responding to the problems confronting small firms in
_urban renewal areas. The aim is to retain firms in these areas through a
block grant to municipalities. Viable enterprises are aided in situ or
to move to a new location, whereas non-viable firms may be encouraged to
close down. The grant can also be used for subsidiary investment in
industrial estates or, for example, factory premises, especially on sites
within the neighbourhoods of inner cities where production conditions are
favourable.47 This appears to be a successful means of retaining a mix
of uses in an a;ea and ﬁmproves‘long run employment potential.

It is important that governments encourage "nixed-use development"
in the inner city, where residential, office, cultural and retail
function workshops and smaller industries, are included in one

development. Previously, many countries had regulated land-use to ensure

46  Q.E.C.D., p. 85.

47 1pid., p. 86.
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separation of residential development fran other functions. Now, the
advantages of combining functions have become clearer: the residential
segment can be cross-subsidized by commercial revenues so that a mix of
household incomes can be accammodated; a sense of neighbourhood can be
created to assure a stable community; and subst;ntial energy savings and
environmental improvement can result as office heat is transferred to
residential units at night and the self-containment of developments
reduces environmental congestion. Techniques to provide a more
integrated and potentially stable cammunity include multiple-use zoning
and bonuses for combining commercial and office facilities with flats for
various income levels.

A number of public sector initiatives have.been.started by central
govermments which focus sharply on particular areas. For instance, in
the United Kingdom entrepreneurial task forces have been set up in
Liverpool and Clydebank, near Glasgow, to try to attract new industrial
investment to problem areas. These are ad hoc organizations with a
1imited remit, consisting of civil sexvants advised by representatives of
industry and commerce, trade unions and the local caamunity. The more
formal and accountable organizations are the Urban Development
Corporations for the London and Liverpool docklands set up by act of
Parliament, with members appointed by the responsible minister. They are
modelled on the highly successful new town development corporations with
broadly similar powers and resources covering land acquisition, statutory
planning, and development. They have been set up primarily to attragt

industry and to redevelop derelict land for various purposes, including
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residential and recreational uses. The docks have experienced structural
decline and have a highllevel of unemployment and particularly large
areas of derelict, publicly-owned land.48

It is early to say whether the UDCs will be more successful in
regenerating docklands than previous attempts, but their role in relation
to local government has been strongly criticized. Their creation has
denied the local strategic authority (Greater London Council or
Merseyside County Council) the opportunity to undertake the biggest
regeneration project taking place in its areas, and yet the new
corporations, while they have a variety of development control and other
planning functions, do not have the plan-making power under the Town and
Country Planning Act 1971, which is retained by local govermnment. While
the corporations are to prepare a code of practice for consultation
arrangements with the relevant local authorities, there seems to be ample
scope for disagreement and delay - precisely the problems which UDCs were
supposed to avoid. The Labour-controlled dockland London boroughs, in
particular, are suspicious of a corporation with appointed, not elected,
members, and skeptical whether it will respond to local opinion or to the
needs of the local community.49 Thus, the introduction of a new
authority into an already complicated situation is gnlikely to make

solutions quickexr or easier to achieve.

48 Home, pp. 127-135.

49 Bob Colenutt, "Development Corporations Rule OK", Roof 5 (July/
August 1980): 104.
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In the United States, a state Urban Development Corporation was
instituted in New York in 1968 to streamline the state functions of
housing and development. In the early 1970s, it lost the support of the
state for various financial and political reasons and was dismantled in
1975.50

Another example of an area-based approach is the series of proposals
that have been grouped under the rubric of the 'enterprise zone'. The
idea of the 'enterprise zone' originated with Professor Peter Hall of
Reading University in England, who proposed a " free-port" experiment in
“non-plan,"” drawing upon the examples of Hong Kong, Singapore, and
Hamburg. Hall's free—port, which he saw as a "last~-ditch solution to
urban problems," would be free of Govermnment controls and taxes (eg.
personal and corporation tax, customs and excise duties, social security,
immigration controls, planning and environmental regulations) and Third
World businessmen with capital and expertise would be encouraged to
invest.5! A modified version of Hall's idea was adopted by Great Britain

in 1979 = 1980, which has designated 23 such zones. The sites consist in

50 For a case study of the New York experiment see Eleanor L. Brilliant
The Urban Development Corporation: Private Interests and Public
Authority {(Lexington, Mass.: Lexington Books, 1975).

51 peter Hall, "Green Field and Grey Areas", Proceedings of the Royal
Town Planning Institute Annual Conference, Chester, 1977 (London:
Royal Town Planning Institute, 1977); Peter Hall, "Enterprise Zones;
British Origins, American Adaptations”, Built Environment, 7(1981):
5=123;

Peter Hall, "Enterprise Zones: A Justification", International
Journal of Urban and Regional Research, 6 (September 1982):
416=-421;

Peter Hall, "Enterprise Zones and Freeports Revisited" New Society,
63 (March 24, 1983): 460-462.
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large part of vacant and under-used land createdvby structural econamic
decline.52

The enterprise zone experiment is intended to operate for ten years.
Although, it is early to assess its success or failure, three monitoring
reports commissioned by the British Government reveals the following.53
First, the réeport reflects the difficulty of assessing the performance of
the enterprise zone. The lack in clarity in defining the nature of the
experiment has made it impossible to monitor because situations, which
should have been kept fairly constant were varied and benefits which
should have varied were kept more or less constant. Secondly, the report
exposes the fact that enterprise zones will not leverage enough private
capital enabling it to stimulate depressed econcmies - only public sector
investment can provide a suitable basis for private development.
Thirdly, that public sector investment is expensive. Total public
expenditure in the enterprise zones for the 1981-83 period amounted to
$246 million (Canadian dollars). The total was made up of $31 million
rates relief, $70 million capital allowances, $71 million public
investment in site assembly and preparation, and $74 million in land

development.54 This translates to $51,330 per hectare, $518,987 per firm

52 Roger Tym and Partners, Monitoring Enterprise Zones: Year One Report
(London: Department of the Enviromment, 1982), p. ii.

53 1bid, Roger Tym and Partners, Monitoring Enterprise Zones: Year Two
Report; Roger Tym and Partners, Monitoring Enterprise Zones: Year
Three Report (London: Department of the Environment, 1984).

54 1pid., Year Three Report, p. 101.
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or $48,858 per job. Fourthly, the consultants found that 60 percent of
the firms said that they would have chosen the site even if no zone had
been designated and fims that relocated into the zones in 1982-83 made
mainly short distance moves: 86 percent were from the same county as the
enterprise zone and 92 percent fram the same Econanic Planning Region.55
Thus, the combined incentives offered in enterprise zones may have only a
marginal effect on local econamies and employment creation.>®

An alternative approach by national governments is the allocation of
grants to urban areas for specific schemes, as is done in the United
Kingdam and the United States. Tocal schemes are funded in the United
Kingdem, in so-called partnership and program areas under the Inner Urban
Areés Act. Such schemés may be aimed at economic regeneration,

enviromental improvement or social, recreational or cultural uses.57

55 1bid., p. 144.

56 Other critiques of the enterprise zones include: P.J. Purton and C.
Douglas; "Enterprise Zones in the United Kingdam: A Successful
Experiment?" Journal of Planning and Environment Law (July 1982):
412-422; Bennett Harrison, "The Politics and Economics of the Urban
Enterprise Zone Proposal: A Critique", International Journal of
Urban and Regional Research, 6 (September 1982): 422-428; Doreen
Massy, "Enterprise Zones: A Political Issue", International Journal
of Urban and Regional Research, 6 (September, 1982): 422-434;
William W. Goldsmith, "Enterprise Zones: If They Work We're in
Trouble", International Journal of Urban and Regional Research, 6
(September, 1982): 435-442; National Housing and Town Planning
Council, "Enterpise Zones: Three Years On" in Housing and Planning
Review, 38 (June 1983): 12-19; and M.G. Lloyd, "Enterprise 3Zones:
The Evaluation of an Experiment", The Planner, 70 (June 1984);
23-25.

57 For further details of the workings of partnerships, see Hame, pp.
113=119 and Paul Lawless, Britain's Inner Cities: Problems and
Policies (London: Harper & Row, Publishers, 1981) pp. 93=-112.
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The Urban Development Action Grant in the United States was available for
projects aimed at physical and economic revitalization in eligible cities
where there is a declining tax base and bad housing conditions. This
requires commitment by the private sector before the Department of
Housing and Urban Development allocates the grant. Thus, it is a fomm of
leveraging money into certain areas and will go only to those areas in
which private sector confidence is shown. However, the available

resources are limited and are restricted to certain urban areas or parts

of urban areas-58

4.3.2 Local Eggggpiq_ﬁgggpg;g;ipg_Epipiggizgg

The economic regeneration policies of local governments aim at
increasing or maintaining employment and incomes in an area by attracting
industrial and commercial development or retaining existing‘éctivities in
areas of urban decline. Policies may be aimed at particular sectors of
the economy, for example, small firms, manufacturing industries_or the
tertiary sector, depending upon employment potential, growth prospects
and ability to attract such fimms. This local level, area = approach to
economic regeneration is used extensively in Germany, in the United
States and in the United Kingdom.

Local authorities in the United Kingdom have powers under different

acts of parliament to engage in a wide range of economic activities. The

58 J.R. Gist, "Urban Development Action Grants: Design and
Implementation" in Urban Revitalization, ed., D.B. Rosenthal (Beverly
Hills: Sage, 1980), pp. 237-252.
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powers include the provision of land, infrastructure , advance factories
and small workshops at low rents, as well as environmental improvements
and the pramotion of business enterprise through advice and advertising.
During the past five years, a large number have taken advantage of these
opportunities. However, the most successful authorities in what has
becane a highly competitive market, are growing places such as Milton
Keynes (a new town), rather than those experiencing decline.

Most recently many western cities have created economic development
departments. These coordinate the programs of other departments and have
substantial resources with which they buy, prepare and sell land at a
subsidized rate in order to attract new firmms. Other cities have set up
economic corporations which buy land, develop it and make it available to
industry with the aim of increasing employment.

Partnerships between local govermments and local businesses are
another and growing type of local econamic initiative. They may be
formed with property developers involved in the redevelopment of town
centres, the local authorities using powers of cocmpulsory land
acquisition to assemble sites and the private sector providing the
investment capital. Another example is "planning gain", in which local
governments enter into agreements with private developers for sharing
costs of infrastructure, or the provisioﬁ of social facilities as part of
commercial or residential development.

The use of so-called "joint ventures" is particularly important in
the United States where the private sector is the major source of

regenerative funding and the principal source of continuing employment.
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In addition, there is a belief that the involvement of the private sector
can be enhanced in the inner city through the selective use of public
financial incentives. This type of organization will be more successful
in countries with locally based financial institutions and local industry
with an interest in the community.

Joint venture companies are prominent in the United States, several
having a long and successful history. For example, the Philadelphia
Industrial Development Corporation has a board of senior city officials
and prominent businessmen. It focusses on attracting growing industries,
such as in private health, to employ unemployed workers from declining
sectors, such as the textile industry. Adequate research and high
quality staff are an element in the success of this corporation, which is
funded by local banks and insurance companies. In the United Kingdam, a
consortium of lending institutions call the "Financial Institutions
Group" is spending a year examining international examples of private
sector initiatives in urban redevelopment. A result of this examination
may be a significant change in the type and nature of urban economic
development.

A closely related set of public-private development initiatives is a
consortium of national private firms, "Business in the Community", which
is launching joint venture schemes in various urban areas in the United
Kingdom. They create opportunities for retraining and provide other fomm
of assistance for industry, especially small businesses, in order to
regenerate city areas. A number of local authorities have been

particularly active in this field, developing a series of joint ventures
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including organizations providing advice and assistance to small
businesses in general and to particular trades.

The consequences of commercial redevelopment public/private
partnership schemes have yet to be thoroughly studies, although some good
preliminary analyses have been reported.59 Camercial projects do seem
to provide the city with a new image and entice shoppers, theatergoers,-
conventioneers, tourists, and even residents to the inner city,vbut the
image of the viable city capable of revitalization implied by this
strategy covers only the portion of the inner city with the most
attractive amenities. Certain cities like Baltimore seem to be
re-establishing their regional daminance. Employment and population loss
has abated in some cases (eg. Boston, Jersey City) but many cities
continue to face fiscal crises.

Certainly, redevelopment schemes remove undesirable, blighted area
and replace them with a renewed built environment. In most cases, this
replacement requires the displacement of marginal businesses and
lower-class residents (particularly elderly, single parent families, and
minorities) from the transition zones targetted for redevelopment. The
econamic, social and psychological costs of displacement are only
partially compensated by governmental payments. Businesses displaced (a
shoe repair shop or neighbourhood bar) cannot afford new shopping mall

rents and displaced residents are often unable to afford new luxury

59 rposler and Berger.
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apartments. The result is changing population and mix of sexrvices in the
inner city. To a certain extent, the area is 'sénitized' of the lower
and working class, with the exception of service employees in hotels,
restaurants, and stores.

New ratables and job generation, seemingly positive consequences,
deserve scrutiny. The city government's extraction of tax revenues from
new buildings is diminished by its provision of tax abatements, increased
expenditures on redevelopment infrastructure, and expanded public
services for new activities.%0 Many jobs generatedbin office buildings
are taken by suburbanites. In San Francisco, for example, "over 90
percent of all new white-collar jobs ... are going to commuters."5?
Employment in the department stores, hotels, restaurants, and convention
facilities is often 1ow-payin§ and lacks opportunity for advancement . ©2
This employment does not allow for major economic mobility. Also, jobs
displaced by the initial clearance of the site moderate the apparent
increase in employment.

Public/private partnerships create increased non-public control over

the inner city. Large financial institutions, corporations, and

60 C. Hartmann, pp. 158-193.

6!  Hartmann and Kessler, p. 168.

62 g.S. Jacobs and E.A. Reistacher, "The Urban Impacts of HUD's Urban
Development Action Grant Program, or Where's the Action in Action
Grants? in The Urban Impacts of Federal Policies, ed., Noxman J.
Glickman (Baltimore: The Johns Hopkins University Press, 1980), pp.
335-362.
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developers control the new built environment and strongly influence the
activities provided. These activities, in turn, are integrated into a
more tightly controlled and less eclectic urban landscape. The inner
city becomes less accessible to the working and lower classes, and serves
few of their needs.

One area of the private sector that must not be neglected is that of
small businesses. The significance of small business development for the
revitalization of older éities has been strongly underlined by the recent
work of David Birch.63 His findings indicate that large fims tend to
grow at a slower rate, invest more cautiously, and create fewer new jobs
than smaller, more volatile firms. Two-thirds of all new jobs in the
United States, he discovered in a study of employment growth, are
generated by small, independent fims employing twenty or fewer
employees. Furthermore, he found that new firms (those four years old or
younger) account for approximately 80 percent of all replacement jobs.

Birch's analysis of the actual sources of new job formation raises
important questions about the role of public policy in stimulating urban
revitalization. These new theoretical and policy issues may be
understood in a'broader context. Recent studies of regional econamic
growth and decline indicate that only a small fraction of new job
formation results fram the immigration of fimms to a region. Instead,
70 percent of employment gains come from expansion of existing firms and

30 percent from the birth of new firms.%4 The key problem of older

63 The Job Generation Process (Cambridge, Mass.: Massachusetts
Institute of Technology, 1979).

64 Carol Jusenius and lLarry Ledelur, A Myth in the Making (Washington,
D.Cs: U.S. Departmetn of Commerce, Economic Development
Administration, 1977).
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industrial urban centers is that their rate of new fimm "birth' is only
about 57 percent that of growing areas while their relative national
share of capital invested in fimm expansion or start—up has declined.®>

These patterns became more intelligible when it is recalled that two
decades ago, at the height of urban renewal demolition, Jane Jacobs
sunmarized her objections in the following formulation: while old
established businesses could afford the luxurious buildings produced by
urban renewal, new, emerging businesses required the existence of old,
cheap structures in order to incubate and thrive.66 It is precisely in
the marginal, cheap, dense, and "inefficient" areas of the city,
according to Jacobs, that the generative function thrives. To the extent
that 1960s renewal and 1970s and 1980s triage and shrinkage aim to
modernize and streamline the downtown‘, while accelerating disinvestment
in the inner city, they tend to undercut the foundation for new cycles of
economic growth.‘

‘ There\are, then, firm reasons for governmeﬁts to alter their public
'capital investment strategies in order to develop an incubator climate
for the maximum formations of small, dynamic firms which offer the
greatest potential for new job creation. Aging industrial plants and

many of the commercial strips in older areas outside the central business

65 Ibid., and Small Business Administration, Report of the Task Force on
Venture and Equity Capital (Washington, D.C.: U.S. Commerce

Department, 1976).

66 Jane Jacobs, The Death and Life of Great American Cities {(New York:
Random House, 1961).
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district offer ideal location for this fomm of small fims, as well as
provide many secondary business services they will need.

A key element of such a redirected policy is the provision of
venture capital which has been largely unavailable to new, small firms.67
Capital availability is the responsibility of federal and state/provin-
cial levels. Some academics argue that policies must go beyond interest
subsidies, loan guarantees for private suppliers of capital, the
establishment of public financial intermediaries like development banks
or finance corporations and involve direct government financial
intermediation to effectively finance viable but underfunded firms.%8
Although local govermment lacks the resources to influence credit
allocation, it also can help promote a small business development
strategy. One central role is to help reduce the deatﬁ rate of new fimms
by establishing public and quasi-public agencies to provj.de marketing
information, as well as managément training and technical assistance, to
small entrepreneurs. This policy is potentially quite significant
because numerous studies indicate that the lack of managerial skills and
market information are major reasons for the failure of small
businesses.®?2 since small fimms are typically frozen into traditional

markets and often outdated distribution networks, the use of preferential

67 gmall Business Administration.

68 gJeff Faux and Robert Lightfoot, Capital and Community: Notes on
Financing a New Economy (Washington, D.C.: Exploratory Project for
Economic Alternatives, 1976).

69 stahrl Edmunds, "Differing Perceptions of Small Business Problens",

American Journal of Small Business Management, 3 {(April 1979):
38-4 9.
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government purchasing schemes and the utilization of subcontracting could
also be considered.

Attention must also be given to the older commercial strips that
exist in inner city neighbourhoods. These areas suffer framn various
obstacles to revitalization such as a diminution in local household
incame, deteriorated buildings, vandalism, an increasing number of
marginal businesses and a decreasing variety of services.’0 Developed
prior to the era of the autanobile, these local commercial areas usually
lack parking facilities, which weakens their ability to compete with
suburban shopping malls. With the demise of businesses, the focus of the
commercial area is fragmented. Thriving businesses, marginal ones, and
vacant storéfronts are intemmixed. No concentration of businesses exist
to attract shoppers. The séarcity of reinvestment funds and insurance
canpany redlining campounds the problems of decline.71

Neighbourhood commercial redevelopment entails physical renovations
and econanic revitalization of the district's businesses. Renovation |
includes the rehabilitation of storefronts and interiors, public
improvements to the shopping street, expanded parking facilities, and a

variety of other activities directed toward making the area an

attractive, accessible, pleasant place in which to browse and purchase.

70 Benjamin Goldstein and Ross Davis, eds. Neighborhoods in the Urban
Economy (Lexington: Lexington Books, 1977) and A.M. levatins,
Neighborhood Commercial Rehabilitation (Washington, D.C.: National
Association of Housing and Redevelopment Officials, 1978).

71 National Commission on Neighborhoods, People, Building Neighborhoods
(Washington, D.C.: Government Printing Office, 1979) p. 37.
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Econamic revitalization, on the other hand, requires that the commercial
district's mix of businesses be adjusted to the consumer demands within
its market area, that merchants be assisted in buying and displaying
goods, and that attempts be made to publicize the shopping area énd
entice consumerse.

The strategy for implementing physical and economic revitalization
pivots upon a private-~public partnership among the area's merchants,
governmental agenices, local financial institutions, and sometimes,
residents of the neighbourhood.’? To be successful, the partnership must
be directed by an organization which can undertake studies, develop
plans, and coordinate activities. This might be a merchant's
' association, a local development corporation,73 or a government agencye.
Its goal is to replicate the function of a management firm in a suburban
shopping mall.’4 wWithout a formal organization, actions to upgrade the
commercial district will remain fragmented and may not be mutually
supportive.

Each participant have certain obligations to the partnership. For
merchants, these include the cammitment to remain in the neighbourhocod,
to reinvest, and to work with the district's organization. Local
government should engage in technical assistance, provide local and

intergovernmental funding, and undertake public improvements. Local

72 G. Stout and O. Otteson, "Neighborhood Commercial Revitalization in
St. Paul", Challenge 11 (1980): 10-14.

73 g.c. Daniel, "Small Business Administration Beefs Up 502 Programs to
Bring Help to Urban Commercial Areas", Journal of Housing, 34
(August, 1977): 392-393.

74 R. Cassidy, Livable Cities (New York: Holt, Rinehart and Winston,
1980) p. 280.
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banks are requested to make loans to businesses and residents so that
disinvestment does not occur. But most importantly, neighbourhood
residents must be convinced to shop in the district, use its services,
and.attend local events. If these activities are successful, and each
participant group fulfills its obligations; then the commercial district

will move along the revitalization path.

As seen in the above discussion, the public sector plays a pivotal
role in detemmining the future of a neighbhourhood. The working of our
private sector economy depends upon rewards and penalties that endow some
with enormous wealth and incames while imposing on others serious
deprivation. To mitigate against the negative consequencés of the
private market, there is need for govermment intervention to redistribute
the social costs and benefits created by the private market. Toward that
end the public sector establishes the rules under which the private
market should operate, redistributes incame to the needy, and supplies
public services and facilities to all citizens.

During the past four decades, the central or federal govermment in
Canada, Great Britain, and the United States has been the great provider
of policies, programs, and resources for the revitalization of inner
cities. Although past approaches to the inner city have been successful
for some communities, inner city problems have remained elusive and in
same places have worsened. Inferences fram past experiences reveal
cities and communities are so diverse in their problems, needs, and

resources, that local govermments should be the principal agents for
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designing and implementing inner city policies and programs tailored to
the particular dynamics of their constituencies. Thus the new
federal/provincial govermnment role which is emerging is one of urban
.facilitatcr in helping cities in being entrepreneurial and innovative in
addressing their econamic and canmunity development needs. The future
tool~kit of federal/provincial urban aid should offer provinces and local
governments with'new kinds of vehicles to reinforce and match local
development schemes with dollars and technical assistance without
distorting local govermment priorities.

This new approach does not imply a reduced federal/provincial role
in urban affairs. Given the present slow-down and future uncertainty of
western economics, there is a need for federal and provincial govermnments
to tackle present econamic processes within the strategy of an overall,
national economic policy. Such a policy should contain cléarly articu-
lated national objectives and programs that take into account the
structural problems of decline and the differential effects of policies
on cities. Another role for the federal and provincial govermments is to
address the allocation of resources between those urban areas in need of
assistance and those who are self-sufficient. This raises the question
of the equity of so-called "positive descrimination" in favour of
?articular localities on the grounds that the needs and problems -of the
area, or the concentration of disadvantaged families and people within
the area, is such as to warrant a focussing of resources to meet their

special needs.
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The structural process underlying urban decline are varied, though
interrelated. In most countries, policies to address the problems of
inner cities are the responsibility of separate government departments,
each with a set of priorities in which the spatial dimension may either
be absent or directed to areas other than those experiencing urban
decline. The first problem therefore is that of achieving a common focus
apd coordination of sectoral policies towards urban revitalization
objectives.

Structural processes have a localized impact in particular areas,
reinforcing or retarding their decline. Also, at the local level, there
is always a variety of different public authorities: departments of one
or more tiers of govermment and quasi-independent bodies set up by
government (ie. public authorities, crown corporations, etc.). All of
these‘are working under national, provincial; or municipal legislation
with a greater or lesser degree of autonocmy and discretion. Thus, to the
problem of intersectoral coordination are added the problems of central/
provincial/local relationships and policy information versus program
implementation.

The third problem is that many of the policies and programs depend
for their implementation upon private firms, voluntary organizations and
individuals. Successful implementation of policies will therefore
require a mixture of direction, regulation and promotion by government
agencies, raising the question of public/private relationships in urban

development and redevelopment.
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The United Kingdom, upon adopting an inner city policy, dealt with
these problems as follows. One ministry was made primarily responsible,
the Department of Environment, in that it was the department
traditionally acting as the interface between central and local
government. However, other ministries closely involved in inner city
policy (principally the Departments of Industry, responsible for regiomnal
and industrial policy, and Employment, responsible through the Manpower
Services Commission for a whole bundle of training and job creation
programs) were also a part of the central/local govermment machinery.75

The main focus of attention was creating so-called "partnerships"
for each of the chosen declining urban areas. A partnership brought
together, under the chairmanship of a minister from the Department of the
Environment, representatives of all the central and local govermment
bodies in that area with the remit of preparing policies for its
regeneration. The partnerships were responsible for detemining the aims
of policy and priorities, with some additional resources, which would
then be implemented by individual executive departmenﬁs. The objective
was to cambine intergovernmental coordination with local, democractic
accountability.76 -

Within particular local govermnment areas, the issue of direction and

coordination is often tackled through the application of ideas of

corporate planning and management. In a few cities of the United

75 Hme, Ppo 19-220

76 Por a more detailed examination and evaluation of inner city
partnerships see Home, pp. 113-119.
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Kingdom, for example; ideas of area management have been explored. A
degree of authority for the implementation of programs has been delegated
to local committees and a channel of communication with local communities
has been opened up. One model (Stockport) applies area management to an
entire municipality, largely in the interest of more efficient and
responsive government. The alternative model (Newcastle) uses area
management as an explicit means of giving greater pribrity in.the
allocation of resources to declining, inner city neighbourhoods.77 In
the United States, as well, many cities (such as Boston and New York)
have experimented with ideas of delegation to local neighbourhoods of at
least some of the responsibilities of local government.78

While most governments have policies which seek to deal with the
problemsAof decaying cities, other actions of a more general nature may
involuntarily run counter to thesé aims. Thus, there should be
procedures for assessing the impact that government (including policies
on spending) is going to have on towns, SO that ill effects can be kept
to a minimum or additional measures taken to forestall them. In
addition, monitoring change and other developments, inéluding data
collection and anticipation of the effects in the national economy, c¢an
lead to policies which can address at the beginning, or perhaps even

pre-empt, the problems of urban decline.

77 1bid., pp. 26-27.

78 Eric A. Nordlinger, Decentralizing the City: A Study of Boston's
Little City Halls (Cambridge, Mass.: The M.I.T. Press, 1972) and
Walter G. Farr, Jr., Lance Lilbman, Jeffrey S. Wood, Decentralizing
City Goverrnment: A Practical Study of a Radical Proposal for New
York City (New York: Praeger Publishers, 1972).
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Conclusions
The following conclusions summarize the major findings on the nature
of the inner-city decline and its incidence, the most important issues
which governments face in dealing with problems of urban decline and the

major policies to revitalize the inner city.

The Nature of Inner-City Decline

Urban decline is the spatial concentration of social, economic and
physical problems in cities. Many of the problems are not unique to
cities experiencing loss of population and employment but are found in
growing urban areas, in the suburbs, and indeed outside metropolitan
areas altogethef. In a highly urbanized society, urban problems may be
the problems of society itself. Nevertheless, the degree to which the
whole range of problems is exhibited, the scale on which this occurs, and
their concentration in deélining metropolitan areas justifies a uniquely
urban perspective.

Population and employment levels, which are falling to varying
degrees in central and scme metropolitan areas, are often indicators of
urban decline problems. However, this deconcentration is not necessarily
a problem in itself. In scme cases, the trends can work to the advantage
of an area, reducing overcrowding, congestion and environmental hazards.
Indeed, to scme extent they are simply ﬁhe working out of social and

demographic trends at the urban level.
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Urban decline differs between countries in severity of social apd
physical deterioration and within countries, variations in the nature and
location of decline can be as great as that between countries: cities in
decline coexist with cities experiencing growth. Some countries regard
economic decline as the major issue, whereas others regard housing supply
and social conditions as more crucial. These differing preceptions of
urban decline have important implications for policy.

Urban decline is characterized by reinforcing mechanisms, such as
selective migration induced by spatial variations in the cost and
availability of housing and labour market operations. They accelerate
the process of decline once begun, leading to an increasing concentration
of poor people, deteriorating social and environmental conditioﬁs and
inadequate job opportunities. Such concentrations lead to harsh
contrasts between affluent and disadvantaged neighbourhoods within
cities, usually located in inner city areas. Notwithstanding these
contrasted living conditions and the accumulated disadvantage which they
represent for deprived neighbourhoods, there may be compensating
advantages to living in the inner city which are important for
revitalization efforts.

There are indications that the processes of decline may have begun
to reverse. Some areas have been revitalized. The loss of population
may have been arrested through gentrification. Other important factors
include the increasing numbers of small households with a greater
preference for inner city living, the effects of increased energy costs

on urban sprawl, the rising costs of providing services to new urban
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areas compared with the benefits of consolidating development, and the
growing commitment by governments to addressing the problems of urban
decline. At the same time, however, the problems of lower income
single~purpose surburban areas will increase, especially if jobs have not
decentrélized along with population. In these areas, as the population
ages, the need for revitalization will become increasingly apparent. It
will be for governments to monitor the course of urban decline and fhe

effects of policies in the pursuit of revitalization.

DECLINE ISSUES

Need for National Government Intervention

Central government has a direct role in urban policy formulation and
implementation, but its role has declined recently. ﬁhile decentrali-
zation of responsibilities and authority is desireable in many circum-
stances, there are still crucial responsibilities most appropriately
handled at the central level: setting priorities and policy strategies;
monitoring and assessing the operations of government; coordination of
sectoral policies; and providing incentives for involving the private
sector in urban revitalization.

There must be efforts to coordinate central government policies with
those of other levels of government. In addition, because of the
tremendous range of problems which accompany urban decline, including
social, economic and environmental problems, many agencies of government
are affected. Thus, a reasonable degree of coordination is required

within levels of government as well.
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Import;ance of Area~Based Policies

Two major processes underlie urban decline: structural econamic
change; and housing, social and environmental deterioration. The two
operate not just in large urban areas but nationally as well and, in the
éase of structural change, internationally. In principle, therefore,
they require national policy responses targetted at people and institu-
tions, for example welfare policies targetted at low income groups
wherever they live.

At the same time, there are a number of reasons why an approach
. specifically targetted to places experiencing urban decline is necessary.
Housing and enviromnmental improvement policies must focus on particular
areas in order to counter the neighbourhood effect. Another argument for
area~based policies relates to the consequences of collective depriva=-
tion, or concentrations of deprived individuals, for the entire camun-
ity. They are not just problems for poor neighbourhoods and deprived
individuals but have important implications for the econamic and social
health of the entire community. Finally, area~based policies allow
different initiatives, such as in housing improvement and econamic
regeneration, to be better coordinated at the local level. The coambined
effects of several programs may help to stimulate confidence in an area
as a whole and have a demonstration effect which can be repeated

elsewhere.

Importance of the Wider Economic Context
The ability to arrest urban decline is dependent on the fundamental

character of the problems to be addressed, those related to structural
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economic change as well as to neighbourhood viability. In developing
urban policies for the 1980's, one focus will be on positive adjusﬁment
to structural econamic change that is already anticipated in public and
private sector decisions trying to influence economic change; and the
secon& will be directed towards reversing the _social and physical
deterioration of neighbourhoods. Both types of éolicies are essential to
successful govermment intervention to revitalize metropolitan areas.

It is important to place urban revitalization in the context of the
prevailing economic climate. Froam the broadest perspective, a primary
need is to pursue policies of non-inflationary economic growth. At.the
same time, the pursuit of national growth could divert resources away
from the maintenance-and redevelopment of decliﬁing areas. It will be
particularly important, therefore, to ensure that revitalization is
accorded due priority, especially given the importance of healthy cities
for long-run national econamic growth. Within this context, policies can
be developed which enable the city to take advantage of opportunities

arising from changing circumstances.

Policies to Revitalize Inner Cities

The revitalization of inner city areas suffering from, or threatened
with, urban decline will require a variety of different policies,
directed in a coordinated manner towards their successful adaptation to
economic and social change. The policies can be divided into four broad
headings, further details of programs and policies having been reviewed

in the previous chapter:
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econamic development, training and job creation;
housing supply, rehabilitation and neighbourhood revitalizationj;
land management and redevelopment; and

social policies.

Economic Development, Training and Job Creation

The key econamic task for govermments will be to create positive

conditions under which economic activity can be fostered in declining

arease.

i

ii)

iii)

iv)

Six priority areas are identified.

Improving the environment and infrastructure of industrial and
commercial areas and ensuring a supply of land for industrial
and commercial investment.

.Attractiﬁg capital investment to declining urban areas. Experi-
ence shows that policies which provide a positive incentive to
business to locate in a particular area, for example capital
grants, the availability of loans, loan guarantees and tax
concessions, may be more effective than regulatory measures such
as planning control.

Job creation schemes which, as part of an urban regeneration
policy, could include using the unemployed labour force to
upgrade the decaying infrasturcture of older urban areas.
Training and retraining programs for the expansion of local job
opportunities and to facilitate the mobility of labour. These
programs should be targetted to those areas with the highest
concentrations of unemployment and should be relevant to local

job 6pportunities.
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v) Public/private cooperation and more particularly the concept of
"jeveraging"” private fund into declining inner-city areas is a
significant policy emphasis. Individual local authorities have
found that effective ways to attract private investment are by
matching private investment with public expenditure, by tax
incentives and by the promotion of joint ventures between the
sectors.

vi) Promotion of small business, including both the creation of new
fimms and the retention of existing ones by subsidies for the
acquisition of sites for new firms, the construction of new
multi-purpose buildings, or the adaptation of existing struc-
tures for use by several small businesses. Other measures -
include technical advice and financial assistance, such as

provision of venture capital.

Housing Supply, Rehabilitation and Neighbourhood Revitalization

Policies designed to increase the supply and quality of the housing
stock are of major importance in the revitalization of cities and
checking neighbourhood decline. The major policies are summarized
below.

i) Policies for housing rehabilitation to increase the supply and
guality of housing for low=-incame households; to retain or
atﬁract middle-~income households in the central city; to
maintain a sense of neighbourhood; to preserve historical

structures; and to stretch limited public funds available for
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increasing the supply of usable stock. Some countries have
found that housing rehabilitation can effectively accomplish two
or more of these objectj.ves gsimultaneously. Consequently,
increasing proportions of urban programs should be devoted to
housing rehabilitation.

Targetting public and private resources to specific residential
neighbourhoods is of increasing importance. Two reasons account
for its effectiveness: the "neighbourhood" effect in which the
improvement of one home encourages neighbours to make similar
investments; and the improvement in cne sector (housing) is
complemented and reinforced by improvements in the infra-
structure, commercial sections of the city, parks and the
environment generally. Addressing the multiplicity of problems
simultaneously protects the investment of all those involved and
encourages new investment.

Public sector cooperation with the private sector is critical in
gathering the necessary mamentum for area regeneration.
Cooperative efforts include those with the business sector to
renovate commercial areas; with non-profit organizations to
provide social services or rehabilitate housing; with citizen
groups to oversee volunteer sexrvices such as playgrounds and
care of the elderly; and with individuals in the case of aid to
home buyers or grants and loans to improve or maintain rental

and privately-owned property.
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Strategies to prevent displacement include rehabilitation
assistance to low—-income tenants, rent controls, security of
tenure provisions and rental-assistance payments. Mitigating
strategies include the temporary rehousing of low=income house-
holds before their return to the neighbourhood and providing

relocation assistance.

Land Management and Redevelopment

The price and availability of land in declining areas and the

quality of the physical enviromment have important implications for the

prospects of development or redevelopment. This is true particularly

where the process of urban renewal is not working efficiently, so that

land or buildings are left vacant for excessively long periods, further

intensifying environmental deterioration. Major policies and mechanisms

are noted below.

i)

ii)

Financial and fiscal mechanisms including direct investment by
govermment; tax exemptions and other incentives to promote
development and to influence the type of development taking
place; and the fommation of partnerships between the public and
private sector to finance development.

Land assembly and land-use regulation. The former is particu-
larly relevant in the case of vacant or abandoned land and
buildiﬁgs or in any cases where the price and ownership of land
is inhibiting redevelopment initiatives in order to promote

development objectives such as mixed use of land, both
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residential and cammercial; a mixture of different incamne
groups; and a variety of housing tenures within an area.

iii) Policies for enhancing envirommental quality including environ-
mental improvements, environmental care and policies to promote
the conservation of historic buildings and areas. Often these
involve direct government investment because of the external-
ities which inhibit private sector investment.

iv) Special programs to tackle particular, highly concentrated,
problems of redevelopment. These include the creation of
development corporations with the resources and powers to
redevelop urban land; or the use of enterprise zones, whereby
financial incentives, tax exemptions and relaxation of regula-

tions are designed to stimulate private sector development.

Social Policies

The chief social issue specifically associated with urban decline is
that of the social segregation seen in contrast between affluent suburbs
and deprived inner-city areas. The disadvantaged neighbourhoods are
characterized by concentrations of pov;rty, deprivation and other social
problems and, in the public sector housing, by single fomms of land-use
and housing tenure. Economic, housing and land policies should all work
not only to regenerate, but also to diversify such neighbourhoods. But,
in addition, the following policies should be pursued with social

objectives in view.
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i) Policies for ensuring a mixture of housing tenures, sizes and
costs to provide for the needs of a diverse population in terms
of age, class, income and family type. Programs include
incentives to encourage private developers to provide a mixture
of high and low cost housing; and schemes such as housing
vouchers which enable lower income households to choose their

place of residence.

ii) Policies for a mixture of functions including social, educa-
tional, cultural and leisure facilities, with accessible employ-
ment opportunities and retailing as well as residential uses.
People can then find within their locality any of their daily
needs within walking distance instead of having to cammute long
distances.

iii) Citizen participation should be accommodated and encouraged,
particulgrly with regard to environmental and housing issues,
with due attention being given by government to matters of
concern to citizen groups of all kinds and classes.

iv) Policies for ensuring social programs designed to meet the needs

of inner city residents.

Emerging Trends and Issue

Policies for urban revitalization in the 1980s will have to be
pursued in the context of continuing restraints on govermment expenditure

and in light of certain emerging trends in the role of governments.
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Three trends, in particular, are likely to provide the framework for the
successful revitalization of declining cities.

i) Decentralization of public policy formulation and implementation
is becoming increasingly important for revitalizing the urban
enviromment based, in part, on central government resources but
also on a restructuring of the local economic base.

ii) Targetting of .resources to specific cities or neighbourhoods
within a city, to specific population groups or to specific
employment sources is critical to obtaining the greatest benefit
from limited financial resources and for assuring that indiv-
iduals and groups within the cammunity have the resources and
incentive to participate with government in u:ban revitalization
strategies. This raises important questions about the supply of
resources and mechanisms for their distribution between central
and local governmentse.

iii) Revitalizing inner cities implies cooperation between local
authorities and the private sector, creating the conditions for
a revival of economic activity through market forces in
declining urban areas.

In conclusion, the revitalization of inner cities facing urban
decline must become a priority issue and will depend on the successful
pursuit of two objectives: the adaptation of cities to changing circum-
stances through the retgntion and rebuilding of their econamic base; and
the regeneration of neighbourhoods facing social and physical deteriora-

tion. In pursuing these objectives, cities will need to become more
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diversified in their econamic, social and spatial structure, avoiding the
extremes of segregation characterizing cities in decline. The challenge
will be to ensure that the city in decline can became the "Good City",
whose citizens can expect their children to grow up in an attractive and
supportive environment, with educational opportunities and the prospect
of employment; and where the elderly can expect to live without fear ana

with adequate sexrvices.
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