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A. tntroduetlen 3 :_g":u S s L« a ,
il ‘this. tmm intend - to - invest tm approacm of provmcm

,_ govemments 49 hmropelitan reorgeniuti *rhe i prtmury inveetlgltlon “willi

comprm 3 case etudy of tHe Edmonton subreqioh “since - 1947 Unﬁke other

‘ metropolitan centers in- Cenada. the Emmon ares hn witneued fittle provinciel -
initistive in etructural mtegration Cecw:twe experience wgoeete that the -several

other provmcee coneldered hlve ell found it neaeenry to deviu s mopoltten .
stretegy Moreover of the factors genereuy w .inhtbiting governmental ‘consoli }tetion
"fow have been extant in the Ecmorton case. This theaia . will therefore /attempt
hind the apparent inettentnon of Alberta /provincial

to explain the . motives -bel

governments wnth respect to {ocal government mtegratuon in the’ Edmonton'
éreguon Ultnmetely, this ’strategy’ fo_ced the' rnodest tmkerlng of 1981

" The masswe urbanization . tha the western world has expenenced in the

, tWent:eth century has resulted in ‘iarge. metropohtan areas which often Iack ‘tHe

governmental structure to mcope wuth pressures assocnated with growth Students '

of local government and urban pO'ItICS have devoted consaderable attention to

‘identifying the problems of metropolitan areas and to stressmg the need for

!

developing mechamsms ‘to coordinate efforts armed - at correctmg those‘

problems.! The - metropolltan problem stems largely from the fact that rep:dly'
devetoped areas have failed to" respect extstmg mumcnpal boundanes2 '

' Systems of local government were established when ‘the bulk of the
populatnon was rural and the dustmctnon between urban and: rural communmes'

~was clear—sut Each town was a clearly recogmzable entrty and. the rural areas

' were also for the most part separate and distinct regions, . eech wuth a hnghly -

e e i v s e e e it B2 o

1 NH. Lithwick, Urban Canada: Problems and Prospects (Ottawa Centraf Mortgage
.and Housing Corporation, 1970), pp.19-30, 213-236.

* OQP. Williams et al, "What is a f/letropohtan Problem?” in Urban Government
ed. Edward C. Banfield (New York: The Free Press, 1969), p. 137. They rden'afy
the problems . arising from the coincidence of spatial specialization and

* autonomous local ‘governing units as: a) the maintenance of basic services, b} the

unequal distribution . of resources and services that result from the process of
specnahzatlon c) ‘border relatuonshups : v

Y



L

authorlty gombined with. limited fiscal rescurces
" the UK, constitytional subordmatlon ‘to l'ngher

| to area-wwle problems

- with clearly delmeated functnons ‘and respons:bllme‘

 Willis Hawley, "On Understanding Metropdlitan olatn
- Hawley and M. Lipsey et al, eds. .Theoretical Perspeatve on Urban Politics

separm local oovemnm fer »uh A%
wn mt u'eatly eramd lq or, af.
~ "Teohnologiosl advan%nlnthe ‘ -
urved to urbanize te rursl arm mlomm&\ unm bv promotlng ‘= outward it
ol‘ populatlon and lpduatry This trend ‘wae eeeelermd by the peat-*war boom

= Whercm mmlclpal boundaries had ohoe- npamed relatively distinct unita, tho

d-cislon-mmng

boundmes within metropOlltan ‘reas bacm ificial. Fragments

llmlted ‘the capacity of local umts of government to\u 0

K

. o ' - T \ | ’ , ' .
The ad;ustment of mumcnpal boun‘dariea’ and\' the reorgsnization of

Junsdlctlons are solutténs that have been offered to overcome the negatwe

' externalntles of urbamzatnou’ Metropol:tan r‘eorgamzatlon or. .as ‘somie authors

suggest, metropolltan polltucal lntegratlon ‘. refers “to the development of new
polmcal machinery toﬂster or coerce co- operatlon The vanous approaches to
metropolutan : reorgamzatlon ‘vary slgmflcantly m their structural characterlsttcs

They range from loose voluntary agreements to ngld alngle-tler governments

The debate ove /the 'best
; /
approach 1o governing metropolntan \areas

schemes ar’m themSelves with economlc )

of /the literature lllustrates the w:de dlfferences of opl ion that exlst amOng

case of Conacti 20 *5
t government severely l‘\

|
§

o

ppropriste responses

.

academlcs and actors in metropolltan reform _Those: m f or of .a decentrallzed o

.——.,—--——.._.,—-—.—-—._—-—

3 For ‘one of the earliest accounts see Paul Studenskl The Government of
~ Metropolitan Areas in the United States (New /York: National Municipal League

1930; reprint ed, New York: Arno Press, 19 4) ‘41442,
I' Integration,” in ‘WD,

(New Jersey: Prentice~Hall, 1976), pp. 101-102.

s JF. Zimmerman, “The Metropolitan Gover
paper presented to the 64th Annual Gover
Conference, Toronto, Ontario, 21 August, 1

ch AsSociation. “

LD

a- Maze in |the Umted_.,States,” SRR



- pp. 237~ 309

British  efforts to moncua thesa ' opposing -ppro-chu kS mwepmnml
'morganazauon describe the Caradian’ setting, snd conclude with 3 note on the
sress to bo exptond m this thesis. This: lnvmtwmn is not “meant 1o be an
‘ oxhaustive trutmant but rather squntlvc of the W&w govommuntal forms‘
'qmployod in the motropolitan sreas of oﬂur aovarnmentat ;urisdictnons whoc:h

could concawably be employad in Canada. o L S

i “

‘

B. The Am.;sm Experience
Tha v-nous structuras presently employed in" tha orgamzatnon of
metropohtan /areas in the Umted Stttas reflect theae duffarmces cf opinion.

Bas;cany, thase mechamsms can bc grd*bpad under thrae hudnngs: voluntary'

arrangements two-taef fedg[ nons, or single-tier ;unscﬁct:ons' o o
The most recent (and least formal) structure’ davwed to foster

co-—operatnon in metropol areas 'is ﬂ'n Councrl of Govormnents (COG )

‘ V Ostrom CM Tucbom pnd R Warren ”ln Defonce of the Po! centric

" Metropolis,”’ in Metropa//taﬂ Politics, ed. MN. Damelson. 2nd. ed. oston: Little,
-Brown, & -Co, 1971),

7 'RC. Wood, "Metrc ﬁs‘ % mst ltse!f" in Metropolltan Pol itics, cd M.N
Dametson 2nd ed (Bostor: rma Brown, & Co., 1871), p. 244 L

' ‘A comprehensive chapter is devoted to each of these headmgs in J.C. ’Bol[ans
and "H.J. . Schmandt, - 7he Metropa/ls 3rd ed (New York: Harper Row, 1975),



the . offectwanoss of Cumcﬂs .'of Gowrmaont Propomnu of mort ci/m'
forms of mntropolitan mtowation arauo that “COGs Yack thl abiiity to enf “
progrm and  that they serve to- protoct #nd omr-nch the smw quo»
Supportors of COGs contend thn{ the arrmgomonts prowdo a fo:-um for
idontifecatnon and " dcms»on of the prdbloms of the aru and for madmion and.

. - g

neqotiatzon among mgmbnrs" S . -

which;.a, local community , conducts n sctivity ‘jointiy or coaperatively with one

e o e i, e P e 0 . G e e e Bk . S e

* bbid, p. 304. B o B
1 James F. Horan and G.Thomas. Taylor Jr., E);perimem.s in Maitropolitan
Government (New York: ger _Publishers, 19 7). pp. 155— 56.

1 Bollens and- Schmandt, E 06.
12 Hormdeuyior p15 - R N
» lbid, P ‘158, | o RS P g ,\‘

&
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: g ”docom levels of urvica to the pamccpmag locsl
Omiﬂu. i uiw rdatncu M,}ndom of action, severely limits the alternstives
oﬂmtommsinmmy fmds forccsmwbvgahwmmcouw
for chlngas in po!icymd corrpcls them - to oparm .within .the narrow
conttmnts of the cobtrast pisn. Compm aomrol _over service policy is the

pnec conm cmos must pay for the bmﬂt of mcorpormon As woﬂ “there

—— e o g -

1 Advioory Cmas#ononmmvwmﬁdmm iten Amerjca:
ca:rwlmgc to Federo/iam (w-dmgton, D.C: Government Printing Ofﬂcc,. 19686), p.

"’Su Owomuwhaﬁebcut.mdnobortWarrm"ThUOrgﬂuﬁcnof
Goverrmmeit Mltropoliun Areas: A Theoretical inquiry,” American Political
. Science M_ . 38 December, 1961), pp. 831-842. :
;::rllm;e: Tho Lm Pian," o off.rro.:éﬂm %N}m ndAch:N. et P’znq
X in -Met 80 Pol itics,
‘od. .Boston:" Ljttle, Brown, & Co. 194"71:;;22&mm¢«mofm
schems is of’forod in RL Bish, The Public Economy of Mumpalim Aress
{ s Rand pify/Markham, . 1871).

0. Urban - Ecmomlgs and Policy Analysi.l New York:
McGraw-Hill, 1975), p. 210, . )

' N - . ’




‘ |s the quostlon as to how eﬁectrve the system ns for- metropolltan area ‘
governance it |s often the \}'egoonr' vvnose :vunt_erest\s 3-8.'9 vforgotten at the R
bargalmng tabte“ R - |
' More formal mems of reconcmng ererwode problems mclude two ievel'.v |

e approaches /The most sngmﬂcant of these- is known as metropolltan federatlon |

where exlstmg unlts of government are left substantlally unchanged or are
sub}ected to 8 only partual mod:f:catnons | while. - an ‘ entnrely new Ievel of

' metropolntan*w:de government is created in an effort to provide comprehenswe

—E planmng and coordmatnon of rﬁa,or servsces The more promnnent examples of,t

metropolltan federatnon m the world today mclude Tokyo Toronto Parus and
London"‘ , o o g ‘ U . -

i‘ The two level approach also rncludes two oth!er structures Both are lessv
‘ formal than metropohtan federatuon The ftrst to be oonsndered is the urban |
county Thns arrangement mvolves guvmg the county . respons:bmty for a sngnlfucant{
number of urban servnces throughout aII or part of lts )unsdlctnon Desplte the
drawback that metropolltan areas do not often respect county boundanes the -
plan is appealmg in- that it does | ndt requure the creatlon of another unit of -
government There éxq nevertheless ~several . formldable barr:ers to the
estabhshment of comprehensuve urban countles These barners mclude the need
in. many .cases to amend state constitutions;  the’ trnphed elimination ~of

o bureaucratic posmons the ‘need ' to create new. electoral district’ lines, and the
: dlfﬂcult task. of . reassigning admlnlstratuve functnons and responsubmtlesl0 These'

barrners have been sngnuﬁcant in blockmg reorgamzatnons in all but Dade County
in Flornda.“ , | |

The mtldest version of the two Ievel approach is the metropolitan dlstrlct

. Thls arrangement consists of the creatuon of an undependent unit of government

to perform one or a few urban functnons throughout a metropohtan area. The

-...__,_—.___._._._—...__—._._

& Cion, pp. 226-228. “
¥ For an international ' perspective see F. Smallwood "Metropohtan Polmcal
Systems and the Administrative Process,” in Metropo//tan Prob/ems ed SR.
Miles (Toronto: Methuen, 1870), pp. 337-3389.

¥ Bollens and_Schmandt, pp. 271~ 272 ’

% Horan and Taylor p. xvit.
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| '*;‘most . common (activities performed by metropohtan dastncts mclude the
_ co-ordmatnon and ptanmng for port facilmes sewage drsposal arrports, mass
‘transct parks housmg, and Water supply 1 lt has been suggested that the main - _
reason for lts Extenswe use is . _the hugh degree of pohtncal feaslbmty essoclated _;/ ‘
- with - these arrangements 3 Only a mmor threat |s posed to exnstmg pohtncal unnts / |
! by the removal of a funchon prevnously perfocmed by local : governments So‘
~“although* the concept of two-tler federatlon was ploneered in the Unutbd States
it has been most success’f’“y introduced abroad. o | <
\ The most radncal means of restructunng Iovcal.‘ goverMent invo‘lves ‘the
use of annexatlon and consolldatuon to. create “or mamtam a smgle-—tler o
- jUI’ISdICtIOh Proponents of umfled metropolltan areas argue that a centrahzed
structure is a more. effrcnent economlcal and effectwe way of handhng -public
.-affalrs and functnons Annexat:on was tradltlonally the most common method for
adjusting the boundanes of local governments in - the "urban and metrgpohtan—'
area‘s of‘. the ’United States This proce‘dure however has become more and
_more duffucult as frunge areas have mcorporated and amendments to many statel i
-annéxation Iaws have made it dlfflcult to. annex any but unmcgrporated areas-
Moreover the Amencan concept of 'home rule’ poses a powerful const:tutlonal
barrler to annexatuon Consohdatnon refers to the merger of .incorporated places
This technlque is - also . well known for its marked Iack of success Agam the
legal barrlers are prohibitive; m 1959 only twenty states were reported to have' -
general statutes authorizing - consohdatndns “and these varied wuth ~respect to
permlttmg cutnes vrllages or towns to consohdate“ | ) |
An even- broader V one government approach than either - annexatuon or -.
consohdat'on is City~county consolvdatnon As the phrase implies, th:s meetgamsm'
.refers to the merger of a county and the cmes within it .into a smgle
government Obstacles that stand in the way of thls reorgamzatnon method - are

numerous As  noted . earlier, ,many state constitutions - do- not authoruze

2 Bollens and Schmandt, p. 264.

» Advisory Commission on Jntergovernmental Relatlons Metropo//tan Amer/ca ‘ .
Challenge to Federa//sm P 95 , ' ,

* Ibid, p. 100.. A

r A' . ! e



, olldatl"’”,f:_ s,. frequently there ls a requtrement of sepmte majontces m‘v a
| popular referendum in. both the central cnty and the rest of the county. end"

.v‘,,x"slnce a consolldatlon clearly |s a threat to the posmons of numerous offlclals
. and 1 employees, . support from i wuthm “the bureaucracnes of. t_he_ ‘affe_cted

‘luftsdlctnons |s often llmlted e P FEE IS
o

' Ao Theo record of Amencen reform accomphshments has not heen part?eul%rly .

$ lmpresswe (less ‘than . one in four of the 45 comprehenswe m‘oposals between ;
1945 and 1970 were lmplemented) 2 The _process of govemmental reform in

the Unlted States usually requ:res a referendum on” the proposed structural‘~

e change Wlth relatlvely few exceptuons reorgam:atlon proposals ‘have been

_yrejected ‘by voters who apparently have been mfluenced more by arguments'
prom:srng to keep the tax rate} low, the government close to the people and
. free . from corruptlon (the values cherrshed by those who oppose lntegratnonlbl
than by arguments stressmg the correct:on of - servrce lnadequac:es) and the
- economlcal and eff:cuent provnslon of serv:ces 26 Harsh polltlcal calculatlons by :
”’_commumty' leaders have also |mposed -8 roadblock for centnpetal reorgamzatlon
“"‘It -appears that the quest for a. SOIUtIOh to metropolntan problems is a. quest
for a governmental structure as polltlcally acceptable as a voluntary mechamsm ”
and yet as comprehenslve as consolldatlon 7 S | " L o ‘,
Several frameworks have been developed ‘based on" the ’Ar_n'erican

experlence Wthh attempt to outllne the " factors - which facllitate” or impede

lmetropohtan mtegratron" It was found for example that annexatlons were most

'successful 'in - young urbamzed areas where socnal dlfferentnals between cnty and

© suburb . were not substantlal’9 Normally the most comprehenslve proposals forv

. ._._.._._-_._____—__._.__..

25 Bollens and Schmandt, p. 314 ' ' '
%)F. Zimmerman, "Metropolitan Reform in . the Unlted States - An Overvuew
Pub//c Adm/n/strat/on Review 30 (1970) p. 531. :
‘Williams et a/., p.. 142. - e

2 Hawley o} 101, He suggests that the development of new political - structures o
is a function of the need to engage in collective action, the perceivéed ‘
_desirability  of acting collectnvely and the difficllties of achieving such action. -
‘See also JF. Zimmerman, p. 535. Rosenbaum. and. Henderson, gxplammg
- Comprehensive Governmental Consolldatlon Toward a Prellmlnary Theory, Journal
of Politics 34 (1972), pp. 445-457.
3 Thomas R Dye, "Urban Political Integration: Conditions Assocuated with
- Annexations in. American Cities,” Midwest. Journa/ of Po//t/ca/ Science 8
(November, 1964), pp 445~ 446 :



' "»i"metropotftm pgormﬁpn meet more opposmon than Iess radical proposals. and

'*"f":“j"’as a- rpsult are not hkaty to succeed 4a F Smallwood so aptly put it "the_ |

o ‘KSUPPORQFS of re-orm;atlon arb gericrally ﬂgfmng for marg/ng/ gatns."” The
- "opposmcn to mstttutnonal change has been cha'actanzed as the status quo e

- mobmzect"’l The Qacent gl’mtinﬂ 9f revnew functions for federal 9' ants 1o

"voluntary agenctes like COGs has also served to remove a major tmpetus o -

fradlcal reform In very practncal pohtlcal terms the governmentaﬂy fragmented

'metropohtan area nnstntutnonahzes mequahty socml and economnc terms” As:-

" ';thought ‘fo”

'demonstrated by the Amencan track record attempts to _dvs__r_upt ‘such a» N

. mobmzatlon of b|as are near 'mposslble tasks

'Vmerocan expenence provudes us w1th basrcally three schools of

v A

r"ﬁ :

exammmg metropohtan reorganlzatnon that of the centrahsts the

"federatnomsts and the polyceﬁtnsts As well reform efforts south of the L

‘ border demonstrate the weakness of the congresswnal model |n dealmg wuth |

- metropohtan boundanes Above all,” the Amencan background suggests that in :
order to mvestlgate the Canadnan expenence properly,’ wé. determme the factors
E ."WhICh facilitate or rmpede metropolttan consohdatnon recogmzmg ‘that, m the us.

at Ieast it takes only a few vocal opponents to quash ambitlous reforms

[

“ c. The Brmsh Experlence

: A dnscussuon of" Iocal government reorgamzatnon in Great Br:taln must , "
B begm wuth an apprecuatuon of Bntxsh polmcs The umtary structure of Brmsh i

-polttlcal orgamzatton |ts parhamentary form of govemment and lts dlsmphnedr

T‘yet pdeologlcally d:verse two—party system combme to produce a system "wrth a
decxslon makmg capacnty ‘-that‘, Is probably unequalled among .the mdu trnal
;;;_-_;_-;__.;_-_‘;_-_'_ B LA o

» Frank Smallwood, "The’ Polmcs of Reguonal Government " "in Politics and Lo
Government of Urban- Government, ed. LD. Feldman and MD. Goldrlck 3rd ed.

" " {Toronto: Methuen, 1976}, .p. 336.

3 Scott Greer, Metro- Politics: A Study of Po//t/cal Cutture. (New York John
Wiley, .1963)," p. 32.

-32. See Richard. C.-:Hill, Separate and Unequa! Governmental Inequahty in the

. ‘Metropolis,' .American Political Science Review LXVW, 4 ( 1974) Pp. -
1557-1568. Norton - Long, -"Political Science and the City," in LF Schnore ed,
-Soc:a/ Sc:ence and . the City. (New York Praeger 1968) p 247 .



i",wndely recognized endeavour by the net:onal government to restructwe/ its lo,

: "unuts The problem of governmentel fregmehtatton wh:ch | hes chardctehze S
P metropolltan areas in. the Umted States was also evrdent in. greater London Asi K

\.

| ] ,one observer noted

’ ,Accordmgly the ROyaI Commnss:on on Local Gove j‘ment m Greater London was
"estabhshed by the Conservatrve government m 1957'3'?

'commnssmn released |ts report whrch recommended a ma;or‘

demt:nstrates the neceesnty for parhamentary partues to

The creatron of the Greater London COunctl ln 1963 cs perhaps th/e rﬁo\;t

_ ,lt Iooked 1 X be a bewﬂdermg mynad of’ quasr—mdependent and \often" ‘
- competing, - local . udits . ~-.° urban . districts, metropolitan-  boroughs, . . -

" .. municipal boroughs, - “county borOughs administrative counties, special ' '1

.. boards, special " authorities, ™ _special commissuons .that - ‘were
- .expected. 'to be. guided - by _"me unspecified - mvnsnble hand: in a
" _manner  that would ' enable them ‘.plan -and implement -a - coherent, -

- ‘cpmprehensive, and unrﬂed pubhc po y for the enture Greeter London 3
'metropohs" RO

‘\

hree . years Iater the
’orgamzatoon of
the exnstmg structure through the creat»on of a two-tler govarnment .

The whlte paper of . 1961 was not umversally acclaumed In a manhe&

"‘-of Iocal government m London~ and the . typucal Amencan metropohtan area was
i the manner in WhICh the fmal decusron was made As Smallwood pounts out "In'

' London the |ssue of metropohtam~ reorgamzatuon ‘was ultumately decnded by ‘a

hrgher ) governmental authonty rather than. by means _of any durect pubhc

e e e e e s e —— ——

: 3 DE Ashford, "The Limits  of Consensus The. Reorgamzatlon “of British’ LOCaI

Government - and - the French Contrast,” in - Terntor/a/ Pollt/cs in. /ndustna/

‘Nations, ed. S. Tarrow et al. (New- York: Praeger, 1978), p. 246. . b

4 Frank . Smallwood, Greater London: T he Pal/‘t/cs of. Metrapa//tan Reform

. ({indianapolis: Bobbs-Merrill Co. Inc 1965) \74 _'
,g'“ 1bid., pp. 171-227." .
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o demo«:racoes lndeed the/ abeenoe of stete or provinci.c ‘govommoﬁts plaoes

‘Vummate respons:bmty fer leogt goverment with parliament The ptssm:of the

o _VLondon Governmeht Act yb 1963 and the Locel Government Act |n 1972 both |
|Ilustrates the nlture of local government reform n “Great Bntam and " _
\ee\nse a rnetropohtan o

gevernence strategy ln both cases royal eommrsssons were esteblrshed and tt\rer |

*v‘subsequent reports formed the basls for legaeietwn B T \

l,
R
|

; somewhat remrmscent of the Amerncan tradltuon the proponents and opponents

-"of “the bill waged an ongomg battle ”, The chnef drfference between the reform} .



08t , mbetin j ‘181., it recelved evvdenca fr
. : it "was th : - most V_expena:ve. L378, 851
undertook ‘and. commlssloned'me most.. reh;. o the
. . longest. ‘report; three : nas .of over : 1000 -piges. lf’ ever a topic had -
s rrecelved 8 thorougg and" authorltatlve exammatlon R j it was certainly Iocal
 “pRyerriment it Enaand” T BRI e e

opposmon and when the Labour governnqent was defaated m June 19'70 thalr

. »proposals based on the Redchffe-Maud Report. dled ‘, wlth them" The

) . ‘fConservatlve government strategy favoured federated approach for govermng

-the London area and thls bellef was expressed m leglslatlon Wrt;al the passage

’.Tof the Local Government Act in'. 1972 county councrls and county boroughs

were replaced wuth a natnon-wude system of two-tler governments county

_.councns and county dlstrlcts were created outsrde ma;or bullt-up areas whlle

metropolltan countles and dlstrlcts were establlshed in the heav:ly urbanlzed parts

of England and Wales The act also served to remove from the ;unsdlctlon of

o ,local governments personal health servuces as woll as water

: ,dlsposal functlons

Naturally the proponents of the Local Government Act Had

_crltlcs The Labour opposrtlon felt that the capacuty of local government to_-_ 3

-_carry out |ts functlons effectlvely had been weakened through the sphttmg of_ R

responsvbllmes and that comprehenswe plannmg would be more dlfflcult \to',“' .

fachleve because of the need to fmd coordlnatlng mechanlsms The opponents of»f

- the royal 'commlsSlon had felt that the : proposed recommendatlons would =

-._.__.._._.____—.—.-.——"—-_ .

% ypid, p.o138

23T GWL Jones,’ "The Local Govemment Act 1972 and the Redchffe-Maud
Commission,” Palitical Quarterly 44  (April-June, 1873), .p. 188, - . )
RN S Sharpe “"Modernizing 'the. Localities: Local Government 4n - Britain and some
. Comparisons with France," in- Local Government - in Britain and. France, ed.: ‘
: éaocques Lagroye and Vmcent erght (London George Allen and Unwm 1979) p



S : ;_;a central gevemment strategy in ultimataly deter

. fcountry

Nonetheless for cma. the British éxlw'ience ' . the

......

= rote of partnsah differences i éhaping the f'"" '“st't"ﬁ""a' Q"tcc'mes i

’D The Canadnn Settlns s S Sl e
: As noted earl:er the structure of . local government m Canada has ‘been
mﬂuenced by both the Umted States and Great Bntam Whlle svmllarmes can be -

,whach exlst w1thm the context of Canadlan local government wh:ch render' ;
e Canadsan reform efforts umque desplte the Amencan or Brmsh mfluences The-' ’

‘fmost obvnous dufference concerns the legal settmg of mumo;pa_ltttes in th:_s

. a
N

r

Canadlan mumcnpalltrés are ‘the: creatures of the provmces SBCthh 928

of the Brmsh North Amerucan Act granted provunmal Ieglslatures exclusuve rlghts :

to make- Iaws in relataon to munncnpal lnstrtutlons in ‘the Provmce Legally, the,'

provmc:al governments may create or abohsh munlmpahtues “and add to or take

: V_away responstbmtnes that presently resode wuth unlts of local government ln the
"_reorgamzat;on efforts of Canadas major »met(opohtan areas to be examnned in -
detall |n chapter I, |t wsll be shown that provmcnal governments play the crntlcaI'

' 'role in mmatmg the redefmmon of mumcnpal boundarues_ and responsibllutres,"

_——_——__._———._——-...

- % RAW. Rhodes, "Local Government Reform: - Three Questnons hat is :
: ‘Reorgamzatuon7 What are the Effects  of Reorganization? Why rgamzatnon’?" -
. Social “and Economic Administration 8 (Spring, 1974) pp. 9-11. .

M. Goldsmith, "Tha Changing - System of Local Government,” in; g;oca/

‘Government in Britain.-and France, ed. Jacques Lagroye and Vancent Wrnght .
{London: George Allen and Unwm 1979) 23 : , -
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o found m comparlng the reorgamzatnon of ma;or urban areas there are features_; o
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Wherm state eomtltutlom in the Un Stetes offer a’ degree of autonomy x

. and proteotion to their Moipalitin. the netioml government of Gr‘pat I
A vBritdn prowdes s atrong oentral ooordinatinq role, Iocal govermnents in. Canada

look to meir respective provmoial gov ts for legitimacy - and authority.

‘ '-hdeed wcth ten muhicnpal systems undpr provincut control, one mnght"

'reorgamzat:on at the least

conoefvebly expect to « find . ten dvfferent approaehes to metropolltan

4 .f

The Cariadian political - cult e ~has ‘also been identified as onev faCtor

C ,whnch helps to explain Our dtfferent onentation to metropolntan reorgantzatnon
vhas been suggested that our vntt:e ornentataons whuch mclude a more “glitist

'y outlook and 8 f tendency “to respect Ieaders as well as government mst:tutuons

"outslde ob v

have hélped to create a sltuatvon where our provnnclal governments cen take'

advantage of their sweeplng legal and ;urnsdtctaonal powers 4 Therefore an

ver mlght Iegmmately expect to fmd a high degree of provincial

'nnterventnon and dnrectron in _the restructurmg of mumc:pal boundarnes within its

Aborders lt IS thrs provmcual lnmatlve (or apparent Iack of |t on the part of.

Alberta admcmstratlons) that we mtend “to explore Even though there will be

umque cnrcumstances in each Canadnan metropolutan centre we could hypothes»ze'

“that provmcual admumstrataons will nmtnate reorgamzatnons where they perceive

successful ~solutions Isewhere to problems similar - to those they themselves i
. ) - N

confront. Indeed, the metropohtan questlon : has become a matter of such

_'S|gn|f|oance i the post war peruod that the provmces have each been forced

" to Be exarined below.

to devnse a strategy to deal with - them That successave Alberta governments

haVe consistently refused te accept .alternataves outhned before them represents o

“a_ significant departure from ‘the . tnterventaonlst strategles of the other provmces

e o e s o . e e e e e

“ Hugh Whalen, "Democrac and Local Government " Canad/an Publlc ,
Administration, (March, 1960), p. 5. Frank Smallwood, "Gundmg Urban Change

National Civic Rewew (Apnl 1965), pp 193- 197

M
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Arguments based on efficiency. economies of acale, and rationany in

land-use plannung are  not " usually sufficient{ . genérate a succeesfpl

reorganizatuon of local government. In contrast to the Umted States the hrnited'

legal

“jurisdictional. powers cof Canadlan muntcnpahtnes has resulted in- a "'

situation where political considerations at the mter-goyernmental level .are as

: important as local political factors in determining the success ‘or the f.ailur"e"of |

any given re‘organization plan. Highlighting this consideration, Frank Smaliwood has

/—m;ped several crude formulae WhICh suggest that there is a.direct positive

correlatnon between the .potential comprehensrveness of regional governmental

structures and both the ‘degree  of pohtlcal support by higher levels of

¥

/ government and the Iack of opposmon among the affected umts of local

governméht In other words:

If, the observers pohtlcal evaluation - mdlcates that -potential poilitical

formula Wthh as rather pessnmustrc Therefore the significant role that the NDP o

support by - higher levels of government is. very strong, and that there
is virtually no internal. opposition to- reorganization, it is feasible to
propose very amblt:ous plans for regronal government reorganization *

“As  an mdrcator of the prospects of a major. reorganlzatlon it is a -

provmcual government played ‘in thHe reorgamzatlon of Metro Winnipeg has Ied

one . Student of local government to suggest that the conventtona! formula for -

- ambmous reorgamzatnon plans should be altered to account for the political

|deology of the reformmg authorities.** Indeed, a left of centre government'

commltted to umform tax rates - and equal access to serwces would be far

mor e

hkely to accept umflcatron -and the resulting reductnon m flscal inequities in

the face of sngnlflcant opposutnon than "a party of the centre. Ouvte simply; .

while

the impetus  to reform may emerge from . pur-ely Iocal issues and‘

problems the success or failure of reorganization efforts in Canada IS very

much dependent on the attutudes of the provmcnal governments Thss ldeologlcal

component will not be underestumated

- —— —— o o . e S s e

“ Frank Smallwood, "The Politics of Regional Government " p. 341,

UJ

Winnipe

nghtbod_; "The Reform of a ‘Metropolitan Government, The Case of
1" Canad/an Pub//c Po/lcy 4, vol v, (Autumn 1978)

103-139.
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~Unlike  oihér provincial govemmmts aucceulvo M udmlnlatratlom
reprenntlng two polntlcal tradltiona have ehown llttle lnltlatlve ln reetruemrlng‘

| boundarles in th.ll' major metropolitan. areas Since 1947 the Edrnonton and
' Calgary areas have expenenced ] substanttal mflux of both people and capltal
N The attenwnt growth and. prosperlty |n the ogions resutted in a sp over of .

‘resldentlal commerclal ‘and .mduetrlal activity into land outside “the \ formal

a

boundanes of Edmonton. and. Calgary. R R : A
Despite the McNelly Royal ' Commission " in 1956 whlch consldered “thie

Canadlen ‘metropolitan alternatlves and furmly recommended an extenslon of

__Edmontons boundaries to enoompass the metropolltan“ ' area, and subnquont
‘ _appeals by the city to the . provmce to that effect, the province ‘has not been

overtly responslve to reorgamzatlon proposals In fact it would appear that

there has exlsted to the 1980s a polucy ‘vacuum wnth respect to the structure

vof local government in. the reglon But,. at the same ‘time, the many ad hoc,

V plecemeal annexatlons that were permutted in the metropolltan Edmonton area” “in

the last quarter of a century, together wuth conslstent provnncual attempts to

defer a comprehenslve settlement suggestl the exnstence of a determmed pollcy

stance Whether thus is- so or not |s the object of our inquiry.. .
»
Accordmgly in chapter two we wull examlne “the reorgamzatlons that have

occwred in' Canada's major metropolltan areas . with partlcular reference to, the

Y

.role of the provuncml governments The obv:ous fallure to mtervene by Alberta '

'provmcnal governments with -respect to the _governing of the Edmonton’

metropohtan regnon “will be shown to be one of the most obvuous departures .

" from ‘the comparatlve Canadlan experlence Chapters three and four will - trace

the expansaon of Edmontons boundarles through annexatnons and amalgamations'
since 1956. Partlcular reference will be made to the response of Social Credit

and Progressuve Conservatnve admmlstratlons lrespectlvely) to successwe calls for

a reorgamzatlon of local governmant in the: Edmonton metropolltan reglon The,’

onsequences of provmmal abstinence . will also be ldentlfled and reasons' for
this posture witl be offered it will -be argued that the provmcual position

concernlng the governmg of the Edmonton metropolltan reglon reflects both_y






Canadu major mopolim arou. Of pmm intcrm for thh m is Lo
role of the ‘respective bravim: in. intiating. _ cirecting, and - completing the
redefiniflon of municipal bwm As u'bmiuﬁon has inexorably: incresseds
and the probiems _aasociated | with population  spillover ‘have’ o\:cw-d.

g provmcos havo exarciud thoir conﬂitutional luthortty with varylng doarm of
"‘-'.,»comrmtmcm andinitistive. Mweponm redrgenization is, however, -a policy ares
that- cannot “be ngnorod by provincnal govemments and in sach of the

~;urusd:ctnons exammod below it will- be shown that a consc:ous strntegy has
axlsted for dealing wrth metropohtan boundanes and . funct:ons Wo mtend to
investigate this dimension. ‘. ;. R B '
The impetus  to ;eform 1 of - Canada' metropolltan areas has usuaHy
stemmed from a serious problem in the delwery of mumcspal services.'* When
R fnnge communities were rural they dud not requnre the services prowded in
urban areas\ but, as they urbamzed certaun -bISIC servnces became a necessity.
'Urban areas requnre a mumcupal ‘water supply, - sewage facmtnes streets and
-sudewalks _police and fu’e protectnon health services, waste disposal, and so on.
But urban fringe commun:tne; haVe ~ generally ungqual fnnancual resources ﬁand :

there tend. to be wide, -veriations in tax rates and  service levels cwithin a

i metropoiitan ~system. .

The central city, havmg lost res:dents and busmesses to the suburbs is
commonly faced~ thh problems of wurban renewal and ,redevelcpment,
transportation problems piahning pr;obler'iws md with the" need for prcviding

services not only for uts own rescdénts but also for commuters resndmg and

L e i o o v s i o s e e i e S G

% in 1961 some 67.3 per cent of Canadnans lived in an urban area whose
population was at least 5000. Ten years later this proportion had reached 7.1.4
- \per cent; Economic Council of Canada, Living Together: A.Study of Regional
e/spar/t/es (Ottawa: Supply and’ Services Canada, 1977), p. 123 )
CR. Tindal and SN. Tindal, Loca/ Government in Canada: An /ntroduct/on
(Toronto: McGraw—Hlll Ryerson 1879), p 54; 68 70. -
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" metropolitan  authority u cromd wm\ jurnqtctian » matters of Wal

For many years the srmexation of ad]d{nlng arm was the normal
process by which growmg cities prowded for their cx}:mding population. Both
Montreal and 'ﬁoronto extehded thqir torrttones in thrs ww until the First World-
War. By succussuve annaxatlons of ad;tcent mumclpdiﬁbs the City of Montrul
increased its area fave ttmas bstwqon 1883 and 1919‘" and Toronto increased
\»ts ares two and a half times by the same process ‘over a penod of eighty

years ending |n 19124

.4

These annexatuons or: amalgamatnons while ‘refle.cting the problems of -
»'metropohtan areas, ware not in all cases effected in order‘ tb adapt local
boundaries to the raahtles of growth In soma cases, such as the Montreal area, .
the annexatlon was more or less forced upon the cantral cny by the 'debts
mcurred by the suhurban mumcnpahtles through  the unplanned development of
housing and munnc:pal servnces In the case of Toronto,. oo, the areas annexed

had - already been largely buﬂ\up and provnded with c rtam mumcnpal services,

-

i e e s st T o 4 iy o, . o s S a0

"% This latter notion of suburban—urban explontatnon is a matter of contention.
Notable economists have drawn conflicting conclusions. See for example, John
C. Weicher,iThe Effects of Metropolitan Political Fragmentation on Central City
Budgets” in D.C. Sweet, ed Model/s of Urban Structure (Lexington, Mass. Heath,
1972), pp.- 177-203.; William B. Neenan, "Suburban—Central Cuty Exploitation
Thesis:, One City's Tale,” Nationa/ Tax -Journal, 23 (1970), 139 Woo Sik
ng“ gggtral Cg 9Expendn:ures ‘and Metropolitan Areas, Nationa/ Tax Journa/

1 ). p.

** George A Nader, Cities of Canada, vol. 2 (Toronto:- Macmullan 1976), p. 161.
“ Ibid, p. 209 '



Financisl probloms provlchd the bmpotus for the crestion of the first
motrc:;politan ‘authority in tho Montreal region. in 1821 four rmructpdmu on the
island were carrying a trlmondouc debt load and. romostfd ‘snnexation to the
city. Montresl responded by agreeing sub;ect to the uncorpou‘hon of the other
island ﬁaumclpaht-es with. ‘it When the more waealthy local governments balked,

Montresl withdrew its support for the ‘annexations. Later that year tho provincial
government stopbld in and osfqbﬁahog the island of Montreal Metropolitan
Commission.# The conwriiision ‘was ’made up of eight representatives from the
city, six. raprnontnng fourteen mr suburbs, and one non-voting ropresanutwe
from the Boparm of Municipal Affmrs s

Tho commission was assigned a rathor ﬁmated role; it was to restore the
financial position of the four financially” plagued municipalities and to control the

fananctd opcrmons of the other rnumcvpal:tnes except Montreal’* The commission
¢ Jean Godin, "Local Government Reform in the Province of. Quebec " A Look
to the North, (Washington, D.C: Us. Governrpent Printing Office, 1974) p.  54.
* Nader, p. 210.

% Kennsth G.- Crawford, Cansdian Municipsi Goyernment (Toronto: University of
Toronto Press, 1954), pp. 134-135. _ '

2 Andrew Sancton, “The Impact of ) Differences on Metropolitan
ggf1orm in Montreal,” Canadian Public ‘Administration, xxii, 2 (Summer. 1979) p.
" Godin, pp. 54~55. | “

o




- rem'eined in’ existence ‘for‘ 8 vyears but never . managed to reconc:le the

mcreasmg number of mter—mu capal problems brought on by population growth. *

In 1959 the provmce once again attempted to redress the problems of

fragmentation through the creation of the Montreal Metropolitan dorporation a

|
form of two—tier government ‘The ten year; existence of this body was

charactenzed byr -mternal_ difficulties Montreal lost. the ~majority on the
commisSion which it ’had' earlier enjoyed end continually pressed for more
powers and. responSibilities Of the twenty—nme corporation members it ‘had only
fourteen nominees the same number as  the suburbs and the provmcial
government eppomted the last member to control ﬂwe decision in case of a tie
vote oY, With im mfluence usurped the oity-.consistently refused any form of

oooperation “and the ‘Montreal Metropolitan Corporation was effectively -

neutralizeds o el e s

Durmg the 19605 successwe Liberal and Union Nationale governments_-
recognlzed .8 gfowmg need *‘to reform the struoture of' local government"
throughout the province. Not only did the Iarger urban areas face an mcreasnng

humber of }urisdictional problems but the: plethora of srnaller Iocal entities - were h

- experiencmg ' mountmg serwcmg, ‘problems. . lnf" 1965 the Liberal provincnal

el

government\ |mposed» amlgamation  on. the thirteen municipalities of lie Jesus to
form the mu’nic_ipality of Laval. Also, in the same year, the government. bassed

the 'Vol‘Untary ‘Amalgamation’ Act which allowed two or more municipalities to

I amalgamate followmg a councﬂs resolution to that effect. Although the actual

results of the legnslat«on were far from spectacular, the province demonstrate_d

a comitvment to reduce_ the : number of municipalities through revisions to the

~“original act* -Outside Quebec’s major urban areas, however, the pace of reform

has bee_n moderate' The provinc.e's dualities, which ‘include  rural-urban,

tradltional‘—modern rich-poor, and French English dimensnons have been identufied

as lnhlbltlng factors.s’ Ll

' Godin, p. 56. o R

5 Sancton, p. 232. ,
¢ Godin, p. 67. A
" Ibid, p. B8.

[
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The decrsnon makmg stalemu@ that plegued the Montreal Metropolitan
'Corporatlon provuded the impetus for furtherv provincial initiatives. In’ 1964, |
Camille Blier was appolnted ohalrman ‘of a thre'e frian committee - to “study the
Montreal area. The. two other memb’ers‘ of thé ACOmmittee were ‘l.ucien Saulnier, -
Montreal Mayor Drapeau's. pnnclpal lieutenant, and Regmald Dawson the mayor
of Mount Floyal and an- ardent" protector of suburban tnterests The committee

"

‘was. instructed to produce a unanimous report to no one's surprnse it ‘was "a

masterplece of ambnguuty" st Amalgamatlon of the |sland mumcupalmes although
desirable, was polmcally_ mpossnble instead, - the commlttee recommended the
.creation of '~th‘e ‘Montreal General vCouncnl The : City of Montreal would enjoy a[
‘majority  ‘on this new body which ould eventually coordunate several major

functions, mcludmg socnal ‘welfare reglonal planmng _police - and  public

transportatiOn The. Liberal government, however. was defeated in 1966 and the

3]
Blier Repo@ was never lmplemented"’
Th ew Union Natlonale government was predomlnantly rural based and
had little mterest .in urban reform. Officials in the Department of Mumcnpal _— e

Affalrs moved to fill the void. In '1967“the Provincial Planning Board released
the ' La Haye report Wthh favoured a reglonal level of government This -was,
followed in 1968-69 with the release of a comparative study on metrOpoli_tan ;
government bv the department which eoncluded ‘that urban communities should
~be vestablishe‘d in" the 'province. The ‘creation'of similar communities in several_
metropolitan areas in France apparently sparked ’the interest"’ of provinoial civil
servants 60 Durlng this same perlod regvonal governmental reforms were taklng
place in Ontario. In June, 1969 the m:mster tabled plans for the creation of -
‘communautes  urbaines’ in Montreal and Quebec City, and for a ’com_mun_aUte
regionale’ in the Hull area Strongv opposi_tion was voicéd from Montreal; with
the creation of ‘a Montreal Urban Community as envisaged by the Department ‘of’
Municipal Affairs, the city would be faced with losing a majority - position .on
" the new council. Drapeaus vocal opposutlon appeared to succeed. On September

e e e e e e e e e i i e e

32" Sancton, pp.- 233-234. o . :
59 Godin, pp. 56-57. S . ' : v
s0 Sancton, pp. 234-235. .



24, 1969, Dr. Lussier, " the Minister of Munlclpal Affanrs ennounced that the

' |n1plementat|on of his plan would be postponed for one year.s! ' _

| Unforseen events hovyever were to alter - the pos:tlon of the opponents |
~of communautes urbames Although the City of Montreal had Iong advocated the

, unlflcatlon of the entire island under a single ;urlsdlctlon the one ‘day pohce '
Astnke of October, 1969 forced the city to compromlse “with the provmclal

»government and accept reform &2 When the strlke was settled the costs had to_‘ B
be- met Montreals strategy was to promise to pay the pollce what they a
wanted - and then to force the suburbs and the provmclal government to fmance .
' ~the uncreases"63 “The. Urban Commumty provuded the most obvaous vehlcle for ‘
’ensurlng suburban contrlbutlons S

On December 23 1969 the Montreal Urban Commumty Act was ratlfled
lt has been suggested that the MUC was organxzed in a ‘manner which - makes _ it
a mere extensnon of the City of Montreal 64 The government is ‘based on two
structures The councnl of 81 members compr:ses the . mayor and " the councullors'v_"'
of the Clty of Montreal as well .as .the mayor or one d/elegate from each of
' the mdmcnpalltles in the communlty who are ex offncno The second structure fs
the executive commlttee comprlsed of . 12 members Seven- of the members are
T_from the City of Montreal while the other _five are selected among the mayors ‘
'or the delegates from the other - mummpalmes -of the Commumty“ ‘

In the same year, _leglslatlon was passed WhICh created the Cuebec' Urban {“ ‘.
-Community and the '.Outaouais‘ 'Regional Community. The "province was clearly |
attemptmg ‘to establlsh the begmnmg of a reglonal system of government »A:
~system of _representation along the lines of ‘the MUC_ was followed and,,l
although the - list. of ‘povvers .and functions. of the (i)UC»‘and ‘thev ORC is not as o
comprehensive as that of the Montreal’ Urban Commumty there "is no legal

“ /pid, p. 235.
2 Godin, p. 60
6 Sancton, 236
“ /bid, p. 236 ‘ '
s ‘Andre Bernard, Jacques Leveille and Guy Lord, Profile: Montrea/ (Ottawa:
Ministry of State for Urban Affairs, 1974), p. 22-23
- D.JH. Higgins, Urban Canada /ts- Government and Po//t/cs (Toronto. Macmllla‘n,

barrier whuch would preclude the future adoptlon of more responssbllltles 66
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v The Provunce of Quebec has presented munlclpel policy makers wnth R

hlstonc soclar and cultural barrlers that sre not found m other prownceeﬁ =

Desplte the duahty features of the provunce, however successuve governments s
have played a relatlvely actlve mterventlonahst ‘role in reorganlzmg the ma;or
"metropolltan area in the 1960s The hlstory of reform in. the Montreal area

shows us, that while a soft servuce crlsls provnded the lmpetus for. change, the
structure of government that evolved reflected a more comprehenslve prov:nclal'
strategy of decentrallzatlon Ultlmately the estabhshment ~of the .. regional

communltles cemented thls pohcy

7 _'C Metro Toronto and Fleglonal Govemment ln Ontario :

The creatnon of the federated metropohtan mumclpahty of Toronto in
A1953 has.- long been heralded as Canadas boldest mmatlve in reorgamzmg Iocal
.government The prnnc:pal reason offered by students of local government to‘ ‘
explam polmcal lntegratlon in metropolltan Toronto is the emergence in the‘
post—war perlod of problems assocnated w;th the. development of " a sprawlmg
metropolltan area These _problems - were typlcal of  other North Amerlcan centers.
| There was a steady exodus of busnness flrms and mlddle class c:tlzens fromk
the central cuty to the suburbs and a steady lmmlgratlon of lower . mcome

famllles to the central cuty from elsewhere‘ in the natlon and from other

‘countrles Vlrtually all growth in the area was " in the suburbs -1t~ soon became

-

apparent that the suburban mumc«palltves were hard put to furnish a mtnlmum L

-level of. essentlal servnces prlnclpally water sewerage roads and educatlon :
» ThlS crisis ' in the dehvery of serwces worsened by . the fact that
“"’vunter-munucxpal cooperatlon had proved dlfflcult led the Ctty of Toronto 'in'-.
1950 to. apply to the Ontarlo Mumcupal Board for the amalgamatlon of  the 13: j'
munucnpalltles wnthln the - region into “one large unit” The QMB conducted hearmgs"
: _ln 1951 and 1952 The metropolltan area was drvnded lnto three camps the

—-_.—_.-.___._.____-__—-.— .

- ssicont'd) 1977), pp. 135- 136 : '
$7 T.J. Plunkétt, "Structural Reform of Local Government in Canada " Canad/an A
Pub//c Adm/n/stratlon 33 (1973) p 42 : '

y



8 joint serwce area _and “the mlymg fully—deVeloped suburbs who “with. - 8
relatwely stable envnronment favored the status quo “ In 1953 the OW/(chalred‘_‘f'

/

- by LR Cummmg) re;ected both the joint service and annexatlon apphcatnons'

1omed m a-: metropohtan federatnon Although consndered a radica/l mventlon the ‘\

metropohtan federatlon appears to have been fashloned closeiy along the Imes

of county government m the rural areas ‘of Ontano _ .

The Boards plan passed the Iegnslature and the Metropohten Toronto Act"
of 1953 went mto eﬁfect in July of that year The provmclal role in: the
creatlon of Metro was ob\nously s:gmflcant It was up to the cebmet to accept

or reject. the Cummmg Report- —Premner Leshe Frost felt that - federatlon was an_.. '

acceptable polmcal compromlse“ The mumcnpalmes would retam thenr exnstence

: albeut wath reduced responsubthtnes and area- wide concerns could be addressed‘

by the metro councnl These were to mclude assessment debenture borrowmg '

desngnated metropolutan roads The orlgmal metropohtan councnl consnsted of 25

B representatuves 12 from the c:ty of Toronto one from each of the other 12

munlc:pahtles ‘and ‘a provmcually appomted chaurman 70 The 13- munfclpahtaes were

forced ‘to. go along with the leglslatnon the cnty of Toronto remamed opposed -

to the federal |dea the suburbs would only concede that |t was better than»

amalgamatnon 7

’ Metro ‘was. successful in dealmg wnth hard - servucmg problems”

_._.__.___.,_._——.—.—_...-_

& A Rose, "Two’ Decades of . Metropohtan Government in Toronto 1953 1973 S

A’ Look to the North (Washlngton D.C. US. Government Printing Office, 1974)

pp. 4-6. . -
& H Kaplan Urban Political Systems (New York Columbia- Unlverslty Press

1 1967),
7. Metros furst chairman, Frederlck Gardmer is- credited with playing'a key role

as 'gatekeeper’ during -its early years. Kaplan, pp. 70 -89, Also see: Timothy J.

- Colton, Big Daddy Frederick G. Gardiner and the Bu1/d/ng of Metropo//tan

Toromto {(Toronto: Umverslty -of Toronto Press, 1980)
1 Kaplan, p.115.

.77 For a different perspective see: James Lonmer A Citizen's GU/de to City

Politics (Toronto: James Lewis and Samuel,  1972), p. 90. Lorimer saw it all as
a property deveioper plot. "While rationality and. efflc:ency were the usual
justification for two-level metropolitan ‘government... in fact. the main impact of

_this reform "was to.make possible the construction of major pubhc works

\\ ; 5
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' rap:dly growmg sububs due to thenr poor fmanctal and serwce situatnon wanted S

l‘Instead it proposed that - the thirteen - munlolpalitues of the Toronto area be . '.

water supply and trunk mams sewage treatment works and trunk sewers and', '



,‘;,V;Dlssatlsfactlon exleted however wuth respect toxrepl\sentatlon and in- 1957 the
"vprovmclal government called for a formal rewew of the federatlon The

‘Metropolltan Toronto Revnew Commleslon of lnqulry ,as headed by Lorne

“‘"Cummmg (the author of the origlnal report recommendlng the two-tler system) T
o and to- nobodys surprlse, ‘.he suggested only costnetlc chen . | ’

“in- 1957 a metropolltan pollce force was created and, ’soOn‘ 'after

\

further responsnblhtles were assumed “ by ﬁw upper tler Toror\tos nelghborung

Y mumc:palmes began to fear s de facto amalgamatlon Futhermore\ the Cumming -

. Repdrt dld not address the ma;or concern ‘of representatlon oh\ the metro

_‘.councn In short* the ma;or pomts of contentlon that exlsted in 195 rerrlamed.,t.
unsolved In 1963 the Clty of Toronto applled agam to. ‘the Ontarlo \Munlclpal i
Board for the amalgamatlon of* the een mumcnpalmes ” '

- _The provnncual government responded by' bypasslng the"' .OM‘

: _establlshlng a royal” commission. Carl H Goldenberg the sole - commnssn

'reported ~almost twof' years 'later The report ‘ contamed : several lmpor ant.
recommendation's; firstly, " it advocated the retentiOn and strengthening‘ ’ of . the -
- two-tier federatnon secondly it suggested that thuumber ‘of mun,ucupalltles b\ i

o reduced to four and flnally |t advocated the - expansuon of Metros le’ISdlCtlon \

"mtm educatlon welfare -and solld waste dlsposal The provmmal government

' passed legrslatlon in 1966 to reorgamze Metro Toronto in 1967. The federatlon L

was . . mamtamed but. ._the‘- thirteen umClpalmes were consplldated into  six
" 'bOroughs' rather . than four%s Representatlon was made more equltable and’

provrsmns for another revuew were made ™ FF

In’ 1974 th&™ provmce through an order m—councll appomted former -

Premier  John  Robarts " to examlne evaluate . and . make . approprlate".
rec‘:ommendations ~on . the structure orgamzatlon and operatl

government WIthln the Metropohtah Toronto area'" “The . ‘commission , studied - 14
4"(contd)programs WhICh the property mdustry consndered necessary to sustaln
the kind of urban growth the industry wanted to see”.

3 Higgins,: p. 142.

4" For. a more detailed assessment see Thomas J. Plunkett, Urban Canada and .
its Government (Toronto: Macmiilan, 1968) pp. 92 —~108.

© .75 Report of the Royal Commission on Metropolitan Toronto by Hon John P

= Robarts Chalrman vol. 1 (T oronto: Queen's Printer, 1977) _\,
, _ ) )

ns - of the - local )



:confurms not only that: the pfovmce has \Pleyed the decnswe role m the]

‘governmentel reform of its Iargest urban erea but also maintains a consustent

|
|

. N

" "pubumons. received 227 submieeionq end schedulod 27;_public heannge"‘ n

"June of 1877 its recommendatuons were released The commission called for
R the continuatnon of the two—tner form of ocal‘ government in metropolnten
b B Toronto, the retentnon of the snx -?rea municipahtnes (subject to several minor

: boundary revisions), and a general revrew of the metropohtan system in. not less

then five nor more than tew years ” Radacal chenge to the structure of local’

’vgovernment in- the eree would apps\ar unhkety i’ -the near future elthough there
::s some contmumg duscontent on t!pe part of the csty of Toronto concernnng :

'representatuon on the rnetropohtan councnl " Nevertheless, the evsdence agam

" 'game-—plan or strategy reform it necessary but not necessarlly reform.’

. The estabhshment of regnonal governments presents another sngnificant

/
L

'aspect of - this approach to mumcupal reorgamzatlon in Ontarlo The first reglonal
. government ‘was the Ottawa-CarIeton Reguonal Mumcnpaluty which came into being
-in January 1969 The province was convnnced of the merits . of consolndetlon

" after metro's own initial ,success and the subsequent pubhcatlon of 'two

government . reports which - indicated that' 'any : regaonal development strategy

requured co- ordination wnth the planmng efforts of mumcﬁpal governments ®oin

5 1965 the Beckett Report (frorp_the_provmcaal legnslatures Select Commxttee on

the Mumcnpal Act - and Related Acts) recommended the estabhshment of Iarger.

.'reglonal umts The commlttee beheved the "boundaries of the reguons should take

' into account populatnon assessment, planning areas; watersheds,. and economuc"

and “social condmons Two years Iater _the 'Ontario Committee on Taxat'ion (the

»Smrth Report) recommended a major reform of the Iocal government structure ‘

mcorporatmg Aa regnonal system. Dunng this perlod statem:nts by P_remner

e i e ot i e . i i e . S . e,

6 Report of the Royal Comm/ssmn on: Metropo//tan T oronta bé /Hon John P.
Robarts, Chairman, -vol. .2 (Toronto: Queen's Printer;, 1977), pp. .384-395.
7 Report of the Royal Cormmission on Metropolitan Toronto, voll 1, pp. 42-62

S Vancouver Sun, 14 August 1980. Mayor John Sewell argues that according to

the maxim 'no taxation without representation’ Toronto is already "under
represented. "We pay 40 per cent of all the bucks to Metro but have only
slightly more than one quarter of the votes o

7. Higgins, p 144, . , ‘ ol o : K

,‘ \‘

i
|
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Robarts mdicated thet the provmce agam intended to become involved in
mumcipal reorgamutnon ' . o o
\ it is the responsibolity of the Ontario government to assess the present-

and- future reg:u'ements of the province relatmg to social, economic, and
gavernmenta/ velopment”' : K3 S

.Probably the single most tmportant statute hnstoncaily affectmg Iocal government
'm Ontario has been “the Municipal - Corporataons ‘Act of 1849, commonly known
- as the- Baldwm Act The act was the - culmlnatton of a long. struggle. for local
autonomy . and its provusnons st:ll form the basls of many of the municipal
mstltutnons of "the prqvmce n Under the provcslons of the agGt, the townsh:p

‘-became the basnc unut of local gpvernment The townshsps towns (except for

separated ‘towns), and v»llages became the Iower ‘tier of Baldwin's ‘two-tiered

I' system. The county which formerly was an electoral district rather than a local
fgovernment unit, replaced the dnstrlct and became ‘the upper of the two ftiers.

‘ County'v coungil consnsted of the reeves and deputy reeves from ‘each of the

constituent ‘municipalities of the ‘county

Regnonal government |s a two-—tier structure which has been descrlbed as

“a modification of the tradltlonal county system in Ontario. "' Today, the upper »
'tuer -of the reglonal government generally assumes responsubnhty for area—wnde
'planmng and regional servnces (water sewage transportatron networks) whule the'v-
'iower tier units - look - after the remalnmg matters of a more local concern Each,

of Ontanos twelve two—-tler regional municipalities was establlshed under its - own

- following the recommendatlons of an mvestlgatmg commnssnon maklng it

_ dlfflcult to generahze much more. about theur organtzatlon ¥ It has been noted'
‘however, that regnonal munrcnpahtles have been established - almost totally " on

provincial government initiative™ and des_plte sporadic municipal opposition.

% Design for Development, (T oronto. Queen's ?’rnn;er April, 1966) p. 6.
(emphasis added) ‘

n Crawford, p. 32.

2 Tindal and Tindal, p. 60.

.33 David - Siegal, "Provincial-Municipal Re!atubns An - Overview,” Canad/an Pub//c

Administration 23 (Summer, 1980) p. 285.

" County of Strathcona, Evaluation . of Alternative Structures & a Proposal for

Local Gavernance in the Edmonton Region, (Edmonton 1980), p. 44.
. . .



" Not all of the re_gion_al‘ municipalities are’ content with < the two-tier

‘eystem advanced by the provincial government In the . Hamilton4-Wentvvorth

Region,- for . example,f the dominant urban eenter, of Hamilton (with 75 per cent
of the ‘region's \populetion) has recently sought through a motion of ite city
couneil to opt 0ut of the regvonal setup ¥ The clty has - made _several attempts
to persuade the provincial’ government to amalgamate the snx mumcupalmes that -
compnse the reglon but to date has been unsuccessful Regional decisions " are
stymied because of qUQer\ requnrements. I 1977 the province estabhshed a

review  commission, = under . Henry Stewart, to examine the organization,

' administration and f'unctioning of local government within  the . regional

umclpahty The commlssoon |deht|f|ed three major problems

there are serious conflicts between city and non—cuty politicians, which
interfere with and retard the development of - policies to serve 'the citizens
of the. Region;  the structure blurs accountability and hinders accessnbmty
with the result that it cannot respond to the citizens easily; and, finally,
the structure of. the system results in ~resources. not being used as
efficiently as possible."'6 : & : o

“In its surprlsnng and . somewhat controversial report, the commission

| recommended that

."The lower—tier municipalities of Hamilton—~Wentworth be abolished and a -
single tier local - government structure composed of one mumcupal counc:l
be establ:shed in the present Regnon of Hamilton—Wentworth."¥

The commlssmns recommendatlons were lgnored due to strong. pressure‘

'praced on ‘the mmorrnty provmc_lal government from municipalities surrounding

Hamilton™ Recent = statements by the provincial govérnment now ‘indicate a

: renewed ~commitment to a two-tier sy'stem of. regional government for the

provmce a - commitment rooted in. the Baldwin Act of 1849 and the creation of'
metropohtan Toronto in 1953 Even’ thvs however represented a strong
provmcral interest in, and commltment to, a consistent and actlvely mterventromst
strategy P l

18 Toronto G/obe and Ma// 11 September 1980

% Report of the Hamilton-Wentworth Reviéw: Comm/ssmn by Henry E Stewart

Chairman (Toronto: Queen's Printer, 1978), pp. 40-41.
v /bid, p. 48

# This point, -which lends’ further support to Smallwood's . calculus, was most

recently acknowledged during. Edmonton's 1981 annexation bid. See: City of
Edmonton, Written Argument (Edmonton,  1981) op 106

~% Toronto Globe and Mai/, 11 September 198



D. Vltlnnlpeg . ,
. An exemlnetion of Winmpegs history of reform offers the student of
'. metropolitan reorganization an  excellent cese study of the evolution of a
fragmented urban sarea into one with a. comprehenslve unitary structure

The post world ‘war expansion that took place in Canada brought to .
.'Winnipeg the host of problems that affeoted metropohtan areas in generel -

during - the 1 9503., Nineteen separafe - municipalities i various stages of

development comprised the region lnter-municipal agreements . had been in

- operation for many years (for example, as eerly as\ 1913 a specnal purpose
agency had been set up to provnde ‘an adequate supply of water for the whole'
urbamzed area) % Difficulties in coordinatmg and financing local services - however,

" led the Manitoba Urban Association and the Union of Manitoba Municipalities, in
1950, to request the provincial "Liberal— Progress:ve government of DL Cempbell
to conduct: a major study of Wlnnlpegs problems The Jomt Provnncual‘-Municipal

" ‘Relations Committee was the first of many bodies that would study local
government in Winnipeg. '

- Following the North American,f pattern, the central city advocated
amalgamation; ‘the familiar ‘claims of fiscal inequities, the inability - to enforce
comprehensive plans, and fragmented dec1s10n-—mak|ng authority were cnted as

’ reasons."' for comprehensive reform*’1 In ,1953 'the Jomtv Committee’s
.~Sub—Committee on Local Government in Winnipeg . recommended that a “single
metropolitan board replace all  the existing specnal purpose bodies When a
; consensus on these ' proposals appeared . unlikely _the Campbell government
decided  to undertake another study. | | ’
| In 1955 ’Leslie Bodie was appointed chairman of the Greater Winnipeg'
Investigating Commission This report released in 1959, prompted the ‘creation
of Metropohtan Winnipeg in 1961 by Progresswe Conservative Premier Roblin ”
~ Although" the commission recommended some substantnal modifications to - the

% S.G. Rich, "Metropolitan. Winnipeg: The First Ten Years"” in Urban Problems: A
Canadijan Reader, ed RR. Krueger -& RC Bryfogle (T oronto: Holt, | /| Rmehart &
Winston, 1871), p. 359. ,

 |bid., p. 362. Lo

”? See Plunkett Urban Canada and its Government pp. 104 - /108
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status duo. along the Ilnes of the Toronto experience (a reduction in the numbor
of municipal‘itm and- ‘functionar shifts to Metrol, by the time that these
proposals worked their  way through the politlcal proccss a minimal qroa-wnde
t package emerged.’ : | _ .
. The nature of the ‘compr'orni:se left ‘most of . the . affected parties’
*. unhappy* The City of Winnipeg oontinued to 'ardue in favour of complete
amalgamation; surrounding' n‘tunioipalitfes:' felt that they - had kfor'feited " too rnany -
’ powers to Metro; and the . provincial government failed to ‘provide signiﬁcant
' transitional grants, forcing.'Metro to introduce a substantial ‘levy ‘on prope‘rty. As
one student of Metropolitan"”Winnipeg writes, "the provincial government saw its

creation disliked by the pubhc hated by the mayor of Wmmpeg and opposed

. by ‘the’ mumclpalltles"”

Although the original act had . called for an examination of the new
government after five years, these pressures resulted in a review of Metro «in
1962 The provnnce appounted Lorne Cumming (the author of the report
- recommending Metro Toronto). to head the Greater Winnipeg. Re\riew Commission.
His .vindication . of Metr;opolitan Winnipeg in 1964 ..should not have surprised
‘anyone. The commission, however,- failed to address the majorcornplaints of the
mevmber municipalities 'and instead recommended an 'alteration to the boundaries
of Metro. as well as a reduction in its plannmg powers through the mtroductlon
of an appeal process through the Manitoba Munc1pal Board 9 ‘

These minor changes to the structur_e .of Metro were adopted in 1964,

but did not -silence the critics. In 1966 the Conservative goVernment ‘ordered

3 Toronto's metropolltan government was studied - by a number of review bodnes
from other provinces charged with recommending a. structure of local

. government. See for example Greater Winnipeg Investigating Commission, Report
. and Recommendations(\Winnipeg: Queen's Printer, 1958) p. 276; Report of the

- Royal Commissjon on the Metropolitan Development of Calgary and Edmonton
(Edmonton: Queen's Printer, . 1956), chapter 13, pp. 5-7. This report |is
commonly referred to by the surname of the chairman of the commussaen GF
McNally, .and will be sé..cited here.

% The final outcome was much less radical than the reforms of Metro Toronto

" See: James Lightbody, "The Reform of a Metropolltan Government The Case ‘of

Winnipeg, 1971, p. 483.

% Tom Axworthy "Wmnnpe? mc:tg " A Look to the North, (Washington, /DC
US. Government Prmtmg Offig 74), p. 94 . ’ /

% Rnch pp. 362-363.- ‘ : -
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'yet another etudy The Local Govemmem Bomdu*hl Comniuion repomd
1870 The Commision, predominantly comprised of "representatives of rural
municipditm (artd chaired by the defeated Minmer Jof  Municipal Affeirt)
recommendod an incrementally modified Metro scheme ' In the interim the
~ conflicts between the City of Winnipeg and metro hongmoned" and, of even
greater signifncance the New Democratic Party defeated the Conservative\ IR
| government in 1969, The NDP campaugn mcluded 8 commitment to. review local
| government' the' Boundaries Commission R‘eport was never -geriously considered:
instead, the new government drew up plans for the creatoon of a single—tner "
government for metropo&un Wmnlpeg

"The adoptlon of Bill 36 whach creeted Umcnty Wmmpeg marked a new

A

\ approach to govermng the metropolitan area. The new C»ty of Wlnm was to

replace the former municipal. governments and metropohtan councnl which had

© exercised junsdlctnon in  greater Wmmpeg _Associated ~ with thls comprehensave
reform was an emphasns on citizen access and partlcnpat:on -The new city was , 7
.d'vrded mto 50 smgle member wards - with groups of between three and six of ~ ‘
these constituting a commumty cCJmmlttee These -' commattees were to -
approxnmate as - closely as possnble the temtory of the former mumc:palmes
.v.’and to serve as a forum for citizen mvolvement and a vehncle for political

~

decentrahzatuon of certaln‘functnons S ) N

) These inhovative” proposals Were«by no means umversally acclaumed The
: affected mumcnpahtnes were ﬂghtmg for their very exlstence The role that the s
bprovmce played ~in the reform of metropolltan Wmnlpeg cannot be
'underestlmated Despite Smallwoods formula its actions clearly demonstrate that
ambmous reforms are possible with a determined government The pressure
groups that typically - become active in ooposing /lgc_;al overnment reorgamzatnons

vvere evident in Winnipeg.” T,he actions of the ND government however

7 James Lnghtbody "The Reform of a Metropolltan Government The Case of —
Winnipeg, 1971," TP 496. T

** David Walker, The Great Wmn/peg Dream, (Oakvn’),OntarTo/ﬁosauc Press
‘1979), pp.=§7-20. e

% James L sody, "The Actors -in Metropolitan Reform: The’ Wmnlpeg
Experience” (Occasional Paper 7 Umversuty of Alberta, 1979), p. 8

J
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provud to be the lmpomnt varisble, As one student of local 9ovcmmmt points

Lh: crucial difurqncu n the Wlmlpoq case were the New Democrats'
v g B .,m'mm ot i, o ek
‘among formal oxpruulom of interest. but r as a creative policy
initiator e . .

In-its onglnal prcponls tho M)P also crutod 2 provinchl Urban Affairs
Departmont in esgenice  a Ministry of Winnipoq) whtch further indicated theyr
intent to have an active, on-gomg interest in motropohun dovelopmunt in "t"hoj'
province.®! / o _ .

The theory behind the organization of Unicity did not transform itself into

practise. | The fifty “ membérs’ of the new council, elected in smgle ‘member "

| wards, tended to be parochial in their outiook; policy—making suffered at the
axpense of a preoccupation wuth admmastratnve detsils.'*> And, while the new
arrangement proved successful in reducing the dmpantnes‘ in service levels which
previously existed among the indep;ndent jurisdictions, the expectations placed
o\n,ir’n‘broved éi’tizen _participation failed to materialize o ‘

The Unicity Act (section 660) calied for s 'reviaw of its creation within
five years the Manitoba .govelnment moved two years earlier than requured and
: appointed Judge Peter Taraska as Chalrman of a Committee of Review i,r'\‘
September, 1975. This report wés released in 'October 1976, and cqntainéd 71

* fecommendations, several of whuch were umque w:thm the context of Iocal

government in Canada. The commlttee for example, argued, _

the City of Winnhipeg Act, in its present f is incomplete , and ' canhot
fulfill the intent of those concepts. (o d in the original Act) "Nor can
they be realized any more e ively through simple amendments to
procedures or superficial ges. in the city's administrative organization.
We are  convinced the Act, although it has carried - the municipal
government innipeg a very great -distance toward the realization of
those epts, - still leaves one last c/tncal step ~ perhaps it is only half
ep ~ to be taken That measure in the establishment of a parliamentary
system of government for the city.!¢

e e et e e s A . e o S S e o

o [bid., p. 28.

1t Axworthy, p. 98 -

12 Tindal and Tindal, 64.

‘103 Higgins, pp. 203- 086.

¢ Report and Recommendations: Comm/ttee of Review of Winnipeg Act Peter
Taraska, Chalrman (Winnipeg Queen's Printer, 1976), p. 142.
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mmdarmmﬂfmm-tmwucturo. or, formm
a return to the pm-Motro situstion of mh sutonomous w'ﬂobdm*“ Thia
observetion moom thet: even unpopulsr, bold, provincisl initistives may oﬂn
acceptance over m But it is not a lesson easily sbsorbed by provincial
governments fsced with the entrenched applecarts of the ststus guo. In June,
1977, the size .of council was reduced from fifty to twenty-nine, the number
of community committees decreased from twelve to six, snd tho mayor was
‘removed from the board of com:saiomp and was replaced on the executive
policy committee by » council-electod chnkm-n all by direct provincial nctlon'“
Despite some grumblings that persist todw over the mtroductnon of a uniform
tax rate and the snail like’ pace of tho zoning Qproval process 17 the Unicity
concept is firmly entrenched as provincial pollcy for Manitoba's capital crty. So,
oﬁce again,‘ the Manitoba experience illustrates the crucial role that proﬁincial
administrations must play in the determinstion of the structure of, local
government. More importantly, the history of reform efforts in Winnipeg shows
that where a provincialv government has the determination to proceed, and, a
strategy to pursue, it can and will ‘
=
E. Vancouver
Unlike the three exampies mentioned above, the establishment of a
métropolitary ~government for the Vancouver area did noi originate- from a crisis
in thé delivéry of either i:\ard or’ ségft services. Rather, the ﬁwajor problems,
were found in- poor land- use. and anontrolled'; sprawl in both unorganizod_ :
térritory and some 'municipalities."‘“ It has been suggested that the impetus to‘
s /pid., p. 10.
1¢ Tindal and Tindal, p. 65.
w Vancouver Sun, 15 August 1980.
1@ David W. Barnes, "The System of Regional Dnstncts in, British Columbia,” A

E Loook to the Narth {(Washington, DC US. Government Printing Office, 1974),
11 ‘
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reform -arose ;. ‘not’ from the mUnncupahtnes themselves but from within the

provmcnal Department of Mun|c|pal Affelrs 199 Prior to 1965 when provnsnon was

province's t'erritory - was  without sbme semblanae) of

'fmade to divide the provmce _nnto regional ' districts, over 99 Per cent of the
Ioca 4

government. -

-'Nonetheles m addttlon to mumcrpalmes the greater Vancouver area had in place'.

six specsal—purpose reglonal authontnes datnng from as far back as 1914 ue
in 1964, the Department of Mumcupal Affairs, under the d:rect|on of the

Minister, Dan Campbell pursued “its goal .v‘_of functional amalgamatlon or

‘iregloﬁahzatnon in the urban area m a manner that has been described as gentle'

‘rmp?sltlon The evolutlon of metropolltan government in the Vancouver area was '

mdeed subtle it wasnt untul 1967 that the minister xssued letters patent which

Aprovaded that the regional ‘district would exist!! The use of the term Regional

4

.DIStI"ICt of Fraser Burrard ‘and  the attachment of the organlzatnon to the . existing

smgle-—purpose Hospital Board provtded a rather mconspu_:uous “beginning to the
district - o o ' ' SN » |

Greater Vancouver was to be governed by a ‘very roose federatron of
sighteen mumcnpalmes “and electoral areas Wthh combmed to run. a small but
growing list of servuces The Greater Vancouver Regnonal Dnstnct was recognuzed

m ~1968' and 1969 as the. proper reposrtory for the funet:ons performed« by’

'exnstmg single— purpose authormes and for any new reglonal_ fu_nctnons which

- might emerge!!? O.ver the years, as a result “of the favourable view that

membe‘r 'municipalit,ies hel.d of the organi'za'tion, the‘ regional - dietrtct has acquired
an increasing ‘list = of 'reeponsibilities.' 'They‘ include debt m'anagement,, public
housing, air 'pollution control, butlding regulations, labour relations, and, for the :
ununcorporated areas, commumty planmng and - other munncnpal servuces The most

recent addmon has been responsubuhty for transit ' and the reglonal district is

~.moving toward its own emergéncy co-ordinating service- and_a regvonal economic

a

..._.__—._—.__.__.__.._____.

109 Paul Tennant and Davrd ernhelt Metropolltan Government in Vancouver The
Strategy of Gentle Imposition,” A Look to the North, (Washmgton DC.: US ’

" Government Printing Offlce 1974), p. 128

1o Higgins, p. 155.
11 Tennant .and “Zirnhelt, pp 130-131.
ur/pid., p.131.
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body to steer industry:'to the best locatlons s, The provmmal strategy of gentle

' |mposnt|on appears to have succeeded in bringing . about a form of metropolltan

government in the Vancouver region wnthout ‘8 pubhc recognition that it was

~ such¢ Even today, however,  the approach used by the prlncnpal actors in the

district, “and the provmce indicates a hesntatoon to admit the exlstence of a
second tier. of government Nevertheless even with this deceptuon a conscnous‘
.and interventionalist provuncnal strategy is in evidence.

a bastard situation”

n

Developers deéscribe the present arrangement as
where "we have a | thing .called the Greater VancoiJver regional district where_
- directors are mumcnpal polltlmans who fobby, for the conflrmat:on of decusnons
by their councns“'“ A degree of fragmentatuon has been’ expenenced Stud|eS'

conducted prior to the -GVRD assur_nmg responsibility for transit indicated that -

- the structure of the ARegionaI District led to an mabnhty of Vancouver and

. surrounding municipalities to overcome their parochlal interests. This led to a

lengthy peruod‘ of mat:tq.on.“6 The D_epartment of Municipal Affairs, while

maintaining  that the regional district is not a metropohtan government has'

promused (at Ieast in the press) to facslltate the planmng process by streamhmng

-and centrahznng zonmg approval 1 This sntuatlon coupied wnth the ‘statements of

the present charrman of the. GVRD that "we move slowly” (with respect to

. assummg a more powerful role) tends to suggest that the provincial strategy' of.,"

gentle imposition” is alive and well and that it has recelved a h|gh Ievel of

‘ support from municipal pohtlmans The. GVRD is certamly not as radncal as some’
' of« the  other structures identified in thls chapter. By opting for the 'road of

.Ieist ‘resistance’ the Province “of British Columbia has created a pol'itically

acceptable . vehicle for managing basic regional concerns in the Vancouver area.

But clearly, the province did have a strategy, and it has acted in a consistent

vp'olicyv directionsince the mid-1960s to accomplish a measure of rationality and

o

13 Vancouver .Sun, 13 August 1980

14 Tennant and Zirnhelt, p. 134

1S Vancouver Sun ., 18 August 1980.
12¢ Lionel D. Feldman ‘and Katherine A. Graham, Barga/nmg for Cities (Toronto:
Butterworth and Co, 1979}, pp. 64-65. ,

W Vancouver Sun, 13 August 1980,
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.efficiency for for its. largest metropolitan area

'F. Summ‘etiOn

The expenences bf these four Iarge metropolltan areas and- reglonal'

government in Ontario |Ilustrate both the changes in Iocal government structures

‘WhICh have taken place ‘within the last three decades as well" as the crumal' ;

nmportance in Canada of the provmcnal governments |n shaplng the reorgamzatvon

of their respective metropohtan areas ‘no ,matter how tnfhng the changes may

be. As thts chapter illustrates, the. provincial governments of Quebec Ontario,

Mamtoba and British Columbia have been mstrumental in the reorgamzatnon and
modernuzanon of the structure of local government in thenr major urban centers.
The lmpetus may have been evther a hard or soft servnce cnsns or: |deolog|cal
but metropoilitan reor‘ganlzatuon has conslstently proven to be~ one of those’ lssue_i
arenas . in . which provincial g‘overnments, must defi'ne. a ~pol,icyv stance. An
examination of metropolitan Edmonton will reveal a 'departUre'trOm this 'Canadian

A

track record of lnterventcon Of the elght census metropohtan areas |dent|f|ed

by Statlstlcs Canada with a population over 500, OOO in 1976= only the greater

metropolltan area of Edmonton has yet: to undergo a ma)or reorganlzatlon of o

boundaries toward a measure of greater governmental mtegratlon

This lack of provnncual initiative is not meant to suggest that the issue of

reorganization - is non-existant Edmonton the dominant mummpaluty in 'the urban

area has attempted for. over two decades to receive provuncnal approval for a

consolldatnon of the’ metropolltan area into a smgle—tler government.is The’
provmce has not onIy consistently deferred the city's requests but . also refused’
to articulate a. policy regarding any alternative governmental‘ structure for the -

Edmonton area untii 1981, In . light of comparative experienc%and the apparent

_imperative for other provincial administrations to define a° policy stante no

matter ,""hovv‘ circumspect, the question becomes: what has been the Alberta

strategy on the question of ‘metropolitan reform. In the next chapter “we will

- narrow the discussion to the Edmorton area and examine the  history of

attempted reform in the region during the years that the Social Credit party
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formed ﬁha govemmant . in “’Al'b‘efrta Th'e role of successwe provmctal' |

_ admnmstrations m determmmg the structure and form of local government in 'the

*'me‘tropolctan aru as  well as the pdssnble reasons for the spparent  lack . of

' comprehenswe provmcual initiatives wnll be axplored

2



. The Social Credit Yesrs

A. Introduction

in the prewous two chapters we have establlshed not’ only that the -

several common problems of burgeonmg metropolitan areas have’ begotten a
vanety of academlc and governmental responses but - also that under the .
constltutnon in. Canada it is the provunces whlch possess the | ultlmate authonty
' to- determme the' stg%ture and functlon of local government It has’ also been
shown that several provmces with . Iarge metropolltan areas have taken - steps
'over the post-—war years to lmplement forms of local government which - better
. reflect the changing flscal and “spatial nature “of thenr cmes in accordance ‘with
their partlsan ‘and .ideological dlctates In the next two chapters we will - focus
our attentlon &) Alberta admmlstratlons in an attempt to determine why the
' Edmonton metropolltan area has not undergone such -a dlrected reorgamzatlon as’
has . occured in_other Canadlan centres. 7 ;,

Alberta-provmcaal polltlcs have been characterized‘ 'by'mesfsive one party i
domlnance On only three occasnons smce its entry nnto confederatlon “has the
elec_torate voted out the party in offnce and the government of the day has:
' usuallv en‘lo‘yed an. oVerwhelming majofity. With such secure mandates one could a
_ assume ‘that a party ~in power could safely pursue -controversial pohcnes and
goals (wuthm reason) w1thout fear of voter recnmnnatlon if it so chose This has
not been the case m metropolltan affairs. Desplte the: constltutlonal authoruty and
the political means to develop a comprehens:ve policy on the governung of the
Edmonton metropolltan region, a notnoeable absence of intervention. contmued

' ThlS is not to suggest that» structural optlons have not been placed
before these provmcualv governments Since 1956 varlous reports have
'recommended the umfncatlon of the metropolltan area. Not surpnsmgly, the City
of Edmonton has responded favourably to these suggestaons and has pursued
the /goals of expandnng its  boundaries to lncorporate adjacent urban areas,t and

‘acquiring a dominant voice in the determmatlon of reglonal ‘land use. Without

exceptlon the - provmcnally sponsored studies sunce 1956 have recommended a
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‘slngle tler form of government for the reglon
No attempt wnll be made to judge the ments of arguments poslted in
- favour of or in opposmon to a umtary form of government. Rather we wnll‘
turn our attentlon to explalmng why govemments have not heeded the advice of.
thelr own._agencnes partlcularly -when forewarned that fallure to resolve the
'y issue would lead to future’ problems. g _ , |
In 1947 the dist:ouery: v'of ol in the l‘.‘educ "area, 17 miles south of
Edmonton guaranteed strohg mdustrlal and populatlon growth for ‘the forseeable'
‘future Quite naturally the metropolltan area of ‘the capltal cnty reglon was‘
""Slgnlflcantly affected Prlor to 1947 both th’ city. .and the provunce had
.expenenced cycllc_al booms and busts and the need’ for ~ t_errltonal expansion. of
the Clty ~of - Edmonton was : never pressing If anything, the' city was
under-bounded“"l Leduc. and the. development of the petrochemical .industry'.
changed that | | | .‘ | ‘ \ " B ﬂ
- As this chapter wﬂl attempt to explam the lack of provmcual mltlatlve m_
o brmgmg about a governmental or spatial reorganlzatlon of the Edmonton area a
few words about the Soc1al Credlt movement and subsequent governments wnlly,,,ff'
be useful. 3 ‘ /
in 193}5 Will_iam,‘Aberhart and the Social Credit League swept to power,
‘obliterating the' incumb’ent gOVernment of the United Farmers .of ‘ Alberta The'
tlme was npe for 3 change; - the electorate ‘was frustrated and there was no
end -in. snght to the Great - Depressnon Aberhart the charlsmatlc teacher, high
school prmcupal and lay fundamentahst preacher espoused ‘the theory of social
credit and completely won over the - voters wnth his solutlon to the tough :
economlcv _tlm_es.“9 .Aberhart ~and his followers’ lv answer to the a;;parent |
int:onsistenc"y‘ of "poverty _in’ the midst of plenty” 'rested in . the belléf that a

reform of the financial system through‘ the implementation of the. social credlt

2

P J- Smith. and HL Diemer, "Equ lty and the Annexatuon Process Edmontons
Bid for the Strathcona .Industrial Corridor," in' Edmonton: The Emerg/n '
Metropolltan Pattern, ed. P.J. Smith (Victoria: Umversuty of - Vtctona 78), p.
- 268.

1y Carlo Caldarola, “The Social Credit in Alberta, 1935 - 1971' in' Society and
Politics -in Alberta, ed.-C. Caldarola (Toronto: Methuen, 1979), pp. 39-41. .
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v theory would restore lpro'sperity to Albertansi® - Although ‘prosperlty was f

sventually restored to Albertans, it was through the exploitation of natural
resources and not the theories of Major ‘Douglas Aberhart's efforts to reform
the existing fmanc:al system were conslstently ‘overturned by the courts :

In A 843 Aberhart died and his long time associate and confidante, Ernest

Mannnng was chosen by the Socnal Credit caucus to lead the party The new ;.

l

- premier; only thlrty—four qunckly establlshed a reputatuon for honest, efficient,

‘ free—-enterpnse government Monetary reform faded into - the background helped

~ ) !

by windfall resource profits)n g

| Manning consolidated his party‘s electoral support in- 1944 when he went

~to the polis one year earlier than expected With 52 percent of the popular .

vote he captured 51 of a- posslble 57 seats. The Socreds inherited the support

whnch ,prevnously was guven to the UFA, and although the average vote for the

party in the north was generally six percent or more. below the average figure

in the southern rldlngs thelr lnltlal margms werg  almost always sufficient to
l

- guarantee strong majorltles in the next seven electlons Socnal Credit was nearly,

invincible in the rural southern heartland of ‘the provmce ln their initial sweep

e

to power in 1935 only one MLA from a rural constltuency dld not belong to

the League. Untul theur fall in 1971, opposmon candldates in the south. were
_,successful in only 16 out of 272 contests The urban vote for Socnal Credit

‘ typlcally lagged behind the average in' the rural areas by 10-14 percent and it

was the urban areas of the provmce that. first abandoned Socual Credit in

favour of the,' Progressnve Conservatlves who would * eventually form ‘th’e ‘

gove’rnmentm The - constituencies of successuve ministers of munuc:pal affalrs«

'reflected this rural blas Only two ‘of - the enght men  who  heid the posutnon

represented_ a cuty in the°provmce and their comblned tenure accounted for only

three years of the Socreds’ 36 ‘years in power 123

120 John A. Irving, The Social. Cred/t Movement in A/berta {T oronto Umversnty
of Toronto Press, 1969), pp. 6-9, 334-336.
12 John J. Barr, The Dynasty (Toronto McCleIIand ‘and Stewart, 1974) PP

~120-131. \
122 Thomas Flanagan, "Stabllvtg and Change in Alberta Provincial Elections,”” A/berta
)

Historical - Review, 21 (1973) pp. 6-7.
n Thls pattern was not unusual for the prairie provnnces however, where the
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In the followmg pages we will analyse the response of thu% wealthy rural based

- party to lmtlatnves for governmental change |n the Edmontdn metropolrtan area

B. The MeNaIly Royal COmmission and the Provlneial Response
By 1954 the: development of the oil and gas mdustry had resulted in

/s two largest urban . areas Edmonton at that

" noticesble strains on the provmce
trme comprised an area .of 4391 squ_are miles and had at its north-east and
weSter-n borders the// two lower income towns _of Beverly and Jasper Place
' respectwely The MD of Strathcona formed - the city's eastern and southern’
~ boundary; 'its _proposed Campbelitown snte wuth a projected populatnon of
30,000 further threatened to fragmen.t the metropohtan area Edmonton's

remaining borders. joined the District of Stony .EJainNand' the MDs .of Morinville

. S
Py <.

and Sturgeon ' , ‘

‘ ln an . attempt to cope wnth this rap:d ‘post war urbamzatlon the Social
Credlt government passed Ieglslatlon in 1950 enabling the Lieutenant Governor in
Coungil to establlsh district planmng commnsssons and in sO. domg determine -
,area ‘municipal membershlp and fees. The act . ensured provmcnal involvement
through a provision callmg for -up to three representatvves of the provnnce but
mumc_apalv membershup was not mandatory and the powers of the commissions
were %triotly advisory.‘_The Edmonton_District Flanning Commission was severely
limited in its potential to reduce conflicts in- the region as its powers were al
discretionaryf not obligatory. 'fhe in,flux\ of poth people and capital prompted by
v' 'acceler‘ated activitv in the resource sector, and the resulting jurisdictional
fragmentation of the metropolitan areas of Edmonton and Calgary, led the
‘provmmal government to estabhsh a five man r0yal commnssnon by order m
council in July of that ‘year. The Commnssnon headed by Dr. G F. McNaily, was -

mstructed,, among other matters, to:

——— e s o o e ol i o s

123(cont' d)ministry of munuclpal affalrs has been typically viewed as a. servnce
agency for rural’ and small town municipalities., At the same time, it did not
sensitize the permanent bureaucracy to what was, essentially, a consequence of
large— scale urban. development :
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. recommend the boundaries and the form of local government which
will adequately and equitably -provide for the orderly development of
/ school and municipal services.!* o '

2

_ In addftion to Dr. McNalI'y_, former Deputy Minister' -of Education, the
éomrﬁissioners included GM. Blackstock, f'ormer‘ chairman of the Board of Public
Utiiities Co}ﬁmissionérs,'Percy G Davies of Clyde, Ivan‘ C. Robison of Calgary
and Charles P. Hayes, of Strome. president - of the Albérta Association of
Municipal Districts. ' | ‘/
‘With the _qxcepiioh of Dr. HB. Mayo, Professor ‘of Political  Science  at .
‘the University of 'Alberlta,'rar/"c_i William McGrather, formerly of the Depért‘npn‘f of
Municipal Affairs, who acted as sécrétary, .the - commission did not “‘employ
counsel or research staff. The commissioners nofed in their report's foreward
‘ that‘ they sought relevant information from ‘“every source where it cﬁould:' be
found',"vand“v that they were not confined to ‘material given in evidence.!*

The City’ of Edmonton's submission to the commission ys/as based on five

N

points:

1. the city favors the creation of a new Municipal Council, a new Public
‘School Board and a new Separate School Board each to have authority
over the whole of the metropolitan area and to replace all existing elected
local government bodies in the area o o : '

2. the city favors fairly wide limits for the boundaries of this area which
would include all of Jasper Place, all. of Beverly and sufficient area within
the four surrounding municipal districts so that the. limits would fail well
beyond the industrial plants on the eastern outskirts and well. beyond the
present built-up areas in each djrection. - : S

3. the city feels that any restridted or piece meal approach would not,
provide adequate scope for futute growth on a balanced basis - and would
be certain to lead to a repetition of the present difficulties in a short
time.. ‘ ‘ ' B

4. the city would be forced y/to oppose any proposal to amalgamate
Edmonton,  Jasper Place and Beverly without the adjacent industrial area
because such.- a proposal would involve a heavy burden of additional
municipal taxes upon the residents of the city and would not provide for
future. growth o o

' B.-  the city requests that it be given the right to present a further brief at a

jater date in its elaboration of .its proposals or in reply to proposals made

by othersi - ) : :

Reaction from the jurisdictions éurrounding Edmonton ranged from indifference

14 Report of the 'Roy'a/ Commission on the Metropoltian Development of
Calgary and Edmonton (Edmonton. Queen's Printer, 1856), p. iv.

125 Ibid, p. v ’ o ‘ - , . :
126 Contents of Presentation of October 12, 1954, in Final Statement on behalf
of The City of Edmonton to Royal Commission on Metropolitan Reorganization,
pp. 23-24. . o ‘ o : B

-
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to outright rejection. ‘Neithevr the MD of Morinville, the MD" Qf Sturgeon, nor the
District of Stony Plain bothered to appear befé:re the Ccrﬁmission; the To‘yvns
of Jasper -Placé and ‘Bevérly agreed in principle with aﬁlmmtiqn; and the MD
of Strathcona was ’opp_oAsed ,from: ‘the outset to any proposal which would
apportion any or all \of its tax generating industrial land to Edmonton.
The preparation of " the report was a mammoth undertaking. The
_ commission held - 33 formal meetings covering 112 days. th ‘Edmontor'\ slone 47
volumes of transcript {5975 pages) 4wer'e recorded and 232 briefé were
received. In January, 1956 the commission released its final report With ‘,respect

to the City of Edmonton, vth,e' Report established seven principles . against which

to measure local .government. :

1. It is unjust and inequitable that wide variations in the tax base should exist
among the local governing bodies that comprise a metropolitan area where

: the area is in fact one economic and social unit , .

2. . A metropolitan area which is in fact one economic and social unit can = .
ordinarily be more efficiently governed by one central municipal /authority
‘than by a multiplicity of local governing bodies. / ‘ ‘

3. When industrial growth has taken place immediately adjoining or in close
proximity “to the boundaries of the city the proper. and best suited
municipal unit to govern and control such growth is  the city. Industries are
“urban” and need an urban location. - o _ -

4. Where industry has established itself to a substantial extent immediately

' adjoining the boundaries of the city and the workers in such industry and
their families reside within the city, the taxes from such "industry should
be collected by the city which is called upon to furnish the educational
and numerous municipal services- arising from the. residence of the workers.

5 The city is entitted to growing space, and to have this space it .is

' necessary that its boundaries should expand into rural municipalities. -

6. - Where the area immediately adjoining the city has taken on . strong urban
characteristics it should be under aegis of the City Planning Department in

preference to a rural municipal council. o B ‘

7. . It would constitute nothing short of a metropolitan tragedy to permit a

- second city to grow up on Edmonton's east boundary completely

independant of, and duplicating, the existing city.!?’

Since 19f56 these- principles have been coknsistently referred to by those
favouring an enlarged . single tier form of | government for - the Edmonion
meffopolitah area 'ﬂ _ | ‘
Accordingly, the/ commission ‘recommended’ that the Towns of Jasper
‘Place and Beverly be. ama'Igaméf_ed with the City “of Edmonton, and that

Edmonton’'s boundaries - be enlargéd on all sides, including annexation of the

indué,trial ‘area in Strathcona and ‘the townsite ‘of Campbelltown. Edmonton's total

127 McNally, chapter 12, pp. 5 - 35
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size would be 112 square miles. The report ,v'vas released to the Social Credit
government for action. ‘ '

Up until this time the épproach to municipal affairs by Socred
administraiiqns had as its stated philosophical base the freedom of individuals
and local authorities to make their way in life, and to be publicly subported
only in the public interest or in the case of a clearly defined handicap.!” A
caraful scrutiny of public funds and a commitment to financial ~ stability
characterized their years in power. Local ' autonomy’ was  a laudable goal; the
expense of this polncy . however, was hngh ,, , ‘

Wlthm Alberta, it was Iargely the problems of city -planning, regional
-planning, and the scarcity of development capital that preoccupied the
attention of the provincial government’ But it was precisely in these
limited areas that the. province was unwiling to take on the
responsibility of leadership and the introduction of guiding policy for
the province as a .whole. laissez-faire, equalized assessments, per
capita. grants and additional financial assistance in civic buildings,
grants—in—lieu  of taxes and other calculable contributions were the
expression of Social Credit philosophy.1?®

McNally's recommendatnon of a provincially imposed Edmonton boundary
appsared to depart from ‘the prevailling thought of the period. Ironically,
however, ‘radical reorganization was nothing new to the Socreds.

Prior to 1936. for example, most echoo! districts in the province were
only four miles square and the costs of maintaining schools in such small areas
proved increasingly difficuit In 1936 the province  stepped in and passed
legislation resulting in the amalgamation of fifty or sixty small school districts
into one large school division at -the ~order of the minister despite “almost
umversal condemnatnon"”" Similar programs were put into effect regarding the
consohdatnon of mumc1pal dustructs The reasoning behind the move was - similar
to that whuch led to the reorgamzatnon of school districts. Between 1928 and |
) 1940 twenty seven small municipal districts became "disorganized” and their
‘admin'istration was taken \over by the De’partmént of Municipal Affairs. Arguments
of efficiency, economies.. Qf scalé, and stable and equitable mill rates carried the

12 DG Bettison, JK. Kenward and L. Taylor, Urban Affairs in Alberta,
(Edmonton: University of Alberta Press, 1875), p. 123

175 |bid. p. 143.

B A J Hooke, 30 + 5 / Know, | Was There, [Edmonton. Co-op Press, 1971),
p. 130. ' o ’
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day.!® In the short period of two years between 1942 and 1944 the number

‘of municipal districts in Alberta had been reduced from 143 to 60.
As radical as - these c_onsolidat\ons appeared, they were dw.arf'od‘ in -

" significance by the passage o'f\ the County Act in 1950 lgnoringf“ﬁwidespread

opposition tﬁo province “moved shead with its plans to combine the newly

‘structured school and municipal districts into one .omnibus unit of local

_g%’vernment While heralded by some as the final Iobical'f step in the evolution

of local government in Alberta, not everyone shared this  enthusiasm:

"It was opposed as ‘an attempt by the Department of Municipal
Affairs. to take over the runmning of school districts,” .as a plan. "to
centralize and regiment the entire province in Counfies” or more
tersely as "dictatorial centralization”. E

- -, Opposition to. the system was unaccountably strong in- the
teaching profession and among school trustees (who saw in it "the
deterioration ,of school affairs in favor of roads, sidewalks and other
public serviées"). individuals were certain that counties would mean
increased taxes, the loss of personal contact with their local councils,
decreasing importance of elected officials, reduced services. and even
their own disfranchisement13? '

‘

Nevertheless, the province persevered and today the county system is a
permahentw feature of local government in Alberta As recently as May, 1981,
the Mipiste‘r of Muniqipal Affairs told thé Iegislafu_re 'thati "the government is
concerned that the !p’rinc‘:iblé of the county system in Alberta be m;intained, and
that means joint administration ahd vjointgdecis,ion. making on educational and
municipal matters.."13 The boldriess of the Social Credit reforms was recpgnized
and praised in the Mc‘:NaIIy‘ fep;rt The Commissioners nbfed: ;

The Alberta county system breaks sharply and boldly “with tradition..lts
object was to eliminate a multiplicity of local. elected bodies, and
place the functions of local government squarely upon one elected
council, responsible for both taxation and expenditures. The history of
local government administration in Alberta is marked by far-reaching .
reforms . initiated by the province as in the reorganization -and
enlargement of  school divisions, . and municipal - districts, the .
replacement of separate city charters by the City Act, and the County -
system. It is, of course, only proper that this should be so, since
under the constitution the province is ultimately responsible for all
municipal government.'* : _ B _

—— . . it . o e e e Sl et

13 EJ H%nson,, "Local Government Reorganization in Alberta,” Canadian .Journ#/ -

of Economics and Political Science. 16 (February, 1950), p. 57. .o

12 Department of Municipal Affairs, After 10 Years: The Alberta County.
System,(1961), pp. 5-6. oo 4 o : '
133 L egislative Assembly of Alberta, Hansard 19th Legislature 3rd Session (29 .
May 1981), p. 1027. & ' '

134 ‘McNally, Chapter 13, p.3. Emphasis added.
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A further example of the Socreds determination to reform local

governments was the formation, in 1883, of the Co~Terminous, Boundaries
C'onmiuion Accepting & recommendation from the Royal Commission on
Provincal Municipal Relations in - Alberts (conducted in 1947). the government
' struék a five man committes to determine co-terminous boundaries for - municipal
districts and school divisibns. An important consideration in tho comittoc‘i
. recérpmendationé was the financial capaclty of the jurisdiction. ln order to bring
.aboutl a2 more equitable tax burden the commissic;ri tried to combine - low
assessment areas with high assessment sreas and tho‘ provincial government
often agreed, despite strong resistance from waealthier jurisdictions.s

The boldness of the Social Credit government in reorganizing local
government in the .rufal areas did not ext‘end\ itself to urban areas. While neither
McNally n(_:r‘ the provincial government was inclined to depart from the single

tier tradition of local government by implementing a

Mond tier or regional

ed that it should

_level for the Edmonten area, the prbﬁn' was ‘not 3§
accept the .changes outiined in the RbYal Commiss’ic‘;‘
remain consistent with -their stéied .philo_sop‘hy of local auto omy. Their failu[é to
respond qmckly‘ to the recomm%ﬁions “of; the McNally report and to ‘;)ffe}
direction for future urban develop1ment ‘and growth left the Whole issue open.
While. told that "to decide upon it.would eliminate many uncertainties,”'¥ the
government's decis‘ion_'not to make a decisibn left the iésue unresolved. .

The ra{ionéle #?)r not proceeding with the r_ecomrﬁendations of the
McNélly Report stemmed from the provincial go(ternmentf's concérﬁ with local
‘taxation.“"'Their analysis ‘of the ramifications of'approving territorialy.‘expanSion as
envisagéd b;l- the R‘oyal Cofnmission showed that Strathcona's mill rate would
skyrocket while the City of Edmonton would show only marginal taxation
gains.!3% . '

~ 1% EBric Hanson, local Government in Alberta (Toronto: McClelland & Stewart,
- 1956), pp. 70 -75. . ‘
B¢ Edmonton Journal, Editorial, February' 18, 1956.
131 Edmonton Journal, October 22, 1958
U Interviews with AJ. Hooke; Minister of Municipal Affairs 1956-1966, August

27, 1980 ‘and June 22--1981.

RBocreds chose to
o

-
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Rether than accept the recommendation advanced by -McNally to overcome
'planning\ -and /fiscal .problems in the metropolitan area namely expanding
Edmonton's boundari'es the Socreds opted 'instead to approach the two aress -
b_separately In an attempt to address the issue - of planmng the government
chose to strengthen ‘the. Edmonton Dlstrlct Planning Cdmmnssuon with . the passage
of amendments to 'the Town and Rural Planning Act -in 1957 The McNalIy
Commls__slon had noted the_weak,ness of the then ’existing -str_ucture, for " joint
planning and chided lthe ‘government' for its = preoccupation: with local
independence: ‘ L ' |
In Alberta, the voluntary principle is carrled so far as to apply even
to membership in the District: Planning Commissions. But where a
municipal member can withdraw ' at will from the Commission, and -
where. a council can choose at any. time to alter its zoning.regulations
as it thinks fit, obviously thére can be no possible guarantee that a
. district plan will be either adopted or ctarried “through. At the most it
' can remain a recommendatlon whrch some councils may follow and
others may notm
The commlssnoners made part:cular reference 1o two occasions. when the MD aofv‘
Sturgeon in 1951 ‘and the MD of Strathcona in 1954 withdrew from the EDPC
in-. order to pursue thelr own interests and no longer be hound by the
‘commission's rulings.! W With the amendments of 1957, newly':constituted regional
'plannm‘g commissions wer?requnred -to prepare and adopt a genera plah.- That
'the draft regional plan of the ‘Ed‘monton Regional Planning Commission was not
released until 1878, however, suggests that the Socreds answer to metropolltan
plannmg dld not lead to. a qmck resolutlon of the issue. ' ®
- Without an expllcut provincial pohcy dealing w:th the growth . of the city,
'the problem of managing . urban developmentv outslde Edmonton’s formal
bo’undaries remained unanswered‘ Between 1956C’ i_avnd 1960 four separate

annexatlons took . place usually at' the request of -property owners.'* Proposals

for boundary adyustments in Alberta are - handled by quasr-;udlcml- boards. The

o o o S - —— — — - —— —

139 McNally, chapter 5, pp. ‘45 46.

10 The Act read "no businéss relating to any matter of specnal concern to a

gartlcular municipality shall be transacted at any meeting which is not attended -
y at least one representatlve of that municipality. "RS.A; 1950, ¢ 71, s 11, P %
c (2. o : . 2
“1 The annéxations of Goldbar, Ottewell, Davies Industrial, and lands to the ;;%
southwest added 8590 acres to Edmonton : .
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~present day Local Authorities Board was created in 1961 and superceded the
~ Public. Utilities Board (1960 ‘1961) ‘and the Board of ‘Public  Utilities
Commnssnoners (1915 1960) -as the ‘vehicle through which, among other matters,
annexations and amalgarnatnons are decided. Hearlngs can be commenced at the

request of sither a mumcspahty or adjacent Iandowners 14

in an attempt to respond to- these individual requests for annexatlon the

city establlshed an Amalgematlon Committee - in - 1957 and instructed it to draw

up°~a city policy ‘with respect to boundaries. In 1958 the council agreed “with

the committee's recommendations that it annex the territory outlined in  the

McNally Commission. Before hearings on the matter could be ooncluded the

o

2

" 'provincial cabinet intervened and requested the city to adjourn their application

until, the conclusion of the next legislative session. Premier Manning indicated
: ! ' [
that legislation could be passed that would affect the city's positioni* .
The provincial government had in mind ‘a scheme whereby 4in‘d_ustria|

taxation would be colleoted by the province and distributed based upon an

agreed formula!# 1t was thought that this would reduce municipal competition

for industry »es Weil as relieVe the necessity. . for annexations The McNally
Commlssxon had recommended that- a full inquiry be dlrected into assessment of
mdustnal plants_‘__ and the ‘leg’gslature estebhshed a spec)nal cornr_n_mee o_f semor
government ,of'fioials _onf-‘Aor‘{ir 17, 1956 to examine the i'ssu'e. ts report ‘was

sent to : executive' counoil on November 1958. 'The  committee suggested a

formula for the’ dlstnbutlon of. revenue collected but representatuons made to

the Ieglslatures Agrlculture Committee, 9rh“ibtably from mdustnahsts forced the

government to back down. This novel approach to the allocation of industrial

V'taxatlon fodndered on " the questlon ot 'distribution.*‘5 The - policy vacuum

persnsted

41 For a dlSCUSSIOh of the Local Authormes Board and uts role in annexatlon
proceedings see, T.J. Plunkett and James Lightbody, "Tribunals, Politics and the’

" Public Interest The Edmonton Annexation Case,” Canadian Public Policy, vii, 2

(Spring, 1982), pp. 207-221..

13 Bettison et al p. 262. ‘

o Edmonton Journal, October 26, 1859 : 9 :

145 iInterview with A.J. Hooke, 22 June, 1981. See A.J Hooke, Address to the
Leglslature February 24, 1961. ' ' !
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‘Nearly five years after the government 'began study of  industrial
assessment it proposed a Measure much wesaker than its' o'riginalv plan 'which'
' would Ieave industrial assessment on mumcnpal tax rolls ‘but provnde for a
‘portioh of ‘municipal taxation to be pa"i'dr into' a.-spemal fund of the Department
of Education. A measure of equity was achieved with the ‘introduction‘ of the
School Foundatnon Program Fund, but the proposal was far removed from its .
predessor. Nevertheless the Mmuster of Municipal’ Affalrs oplned that passage of
the measure would- remedy the fiscal mequrty noted by McNally.

ThIS brmgs us to the question of amalgamat:on Up to this tume the
City of Edmonton has wanted to amalgamate with Jasper Place and
Beverly and to annex parts of rural areas in the municipalities of
Strathcona, Stony Plain and Sturgeon River surrounding the City. The
thought was that amalgamation was feasible only if Edmionton. acquired
the heavily industrialized area of Strathcona, in order to- obtam the tax
revenues therefrom..
.- The McNally Cornmission had recommended that amalgamatlon be
 proceeded with -and, further, that the Provincial Government pay a
portion of the costs of raising the Edmonton and Calgary suburban
areas to city standards. A careful study of these recommendations
showed that the people - throughout Alberta would be called. upon to
pay a minimum of $7,000,000 to bring about these results.
o Study also- revealed' that the enlarged areas would not actually
benefit dollar wise, considering the new obligations the . enlarged cities
would have to carry out. At the same time, -the rural municipalities
affected by annexation would lose . valuable assessment and tax
i revenue but because the areay was small and assessment therein was
high, they would still retain much@of their present responsibilities..

The dollar sign has now, under the new program, been
removed completely from the amalgamation issue.The way is now
paved for amalgamation to be discussed on the -only basis on which
it should be discussed: namely, the best sized unit for the most
efficient administration.4¢ ' :

Suggestions for a single tier /government for the metropolitan Edmonton o

area did not abate in 'May 1960, H Carl Goldenberg (a principal consultant far

.the province 'in its formulatlon of the. School - F0undat|on Program Fund = who

-

- went’ on to head a__Royal Commission” on Metro Toronto) addreSsed ‘the

Edmonton Chamber of Commerce during - one of his " visits “'to  Edmonton to

v

advise the government In his speech eetltled "Facmg the Fapts of Metropolltan

Development’, he stated, = = . *°7 3&&’0& ’ g : : : ﬂ;.
B - " ‘4\”‘
. appears to: me ¢that apart fr%ﬁn the mdustrnal area of Strathcona,
el " the. ysuburban “municipalities of both your large’ cities- are: dormitory
communities  into-  whichd the - cities have spilled over. These
‘s municipalities are not comparable to the substantlal satellite towns 'in L

——— s s o e e o

A
. :ﬁ'r A.J. Hooke, Address to the l.egls/ature February 24 196 1. Tl
S , o g
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the Toronto or Montreal areas; - each with’ lts own special character
and ftraditions. If these impressions are correct, it is my opinion that
the roper approach to. such centralization as the metropolitan areas

dmonton and Calgary require is by way of amalgamation. And if
pmalgamatlon is now necessary, experience shows that the longer it is
delayed, the hlgher the eventual costs will' be14?

The provmce was unmoved. A modlfled reglonal planning commission" and a-.
modest redlstrlbutlon of industrial taxatnon were seen as suffnc:ent responses to

the royal commussnon
" C. Edmonton’s Initiatives

*hold;  the cnty reverted to a practise of

applications. In 1961 the Town of Beverly requested annexatnon to the Clty of
Edmonton. Whlle orngmally hesitant to pursue the matter 'prior “to the
implementation of a compre'hensive growth pollcy for the region, Edmonton
flnally supported the annexatlon in May of that year | |

in February, 1962 Edmonton sought to reemphasnze the |mportance of a

2

expanded g Bnvisaged by McNaIly Aware of  the pOSSlblhty that the low

income asper Place ‘might contmue |ts goal  of ;omnng the clty the

mmlttee employed an. mterestlng gambit and recommended

;the Town of Jasper Place - applies . for amalgamatlor/ wpth

®on” this council should take the position that such amalgamatnon
d”be dealt with only as a part of a comprehensive adjustment
of boundaries to facilitate sound and effective development of the
whole - metropolitan area, and to make available a more equitable
“sharing of industrial .tax revenues to assist in- paying the costs of
services to residential areas, and for those purposes your committee '
recommends that if Jasper Place applies ' for ' amalgamation an

. - application should be filed which. would seek amalgamation :with Jasper
Place and a substantial adjommg area of the Municipal District of
Stony Plain plus the section of' the County of ' Strathcona containing
the East Edmonton industrial area using boundaries substantlally as
propésed. by the ‘McNally Commission..}4

In. August Jasper Place formally applled for annexatlon to the cuty Durmg
hearnngs before ‘the LAB, - Edmonton chose to argue for a more comprehenswe
settlement based on. the condltlons outlined in its council motion. Rather than
accept the advice of the Mlnnster and base its clalm on. plannlng grounds the

¢ o s i i e e s . e e e i e e ¢

147 "Facing the - Facts of Metropolitan Development An Address to thé Edmonton
Chamber of Commerce by H. Carl Goldenburg, May 4, 1960.
1 Bettison, Kenward and Taylor, p. 266.
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catys representatwes opted to emphaslze the financial rqrﬁf}:atnons of a-
'boundw/ adjustment This tactnc proved fatal 149 Edmonton fanled in |ts attempt to
expand 1ts boundanes as proposed by McNaIIy Instead the Local Authorities
Board approved the annexatuon of Jasper Place lands to the north and south
- of Jasper Place, and some terrrtory from the County of Strathcona“" Both' .
Sherwood Park and the };etrochemrcal mdustrles remained out5|de Edmontons‘
;urlsdlctuon The cnty was understandably dlsappomted with the decnsnon Although
Edmontons councnl rmmedna\t\ely threatened to appeal to both the courts and the
. provmcual cabmet the recommendatlons of the LAB were lmplemented ‘
Financial problems were also belng expenenced by the Town’ of St
Albert located approximately 3 . m:les nortwest of. Edmonton in ‘1957 .the .
province had conferred a "new town status on St Albert,. allowmg the town to ;
borrow $1,400,000 from the. provmc:al goverment The town's affairs were—;
admmlstered by a three man’ board appointed by the provmc:al government and
four councillors e!e‘cted by the town s }voters. When the ‘loan was repa|d~
through debentures issued by the town, a cabinet - order }revoke‘d the new town
;status returnmg power to a six-man elected counc;t Fnscal problems persustedk
and in May, 1963, at -the request of the town cQuncnI ‘the Local Aut orities

.Board took control "of . St Alberts frnances”‘r The board whuch ‘ha full

) -Jurnsdlctlon over budgets and the mlll rate told the town that it had to b&r‘row'

5850,000 to mest debts mcurred “since 1961 The . town's populat:on had #

mushroorned from 3000 in 1959 to -more than 6800 in 1963 -and subseq nt
housing, developrnents-'led to its precarrous_ flnancual situatlyon.. The .town _was,
duick to share the blame with the 'prov'incialg‘go.vernntent,A' c{la_trning,“that» the \
Min‘rster of Munic»ipalk Affair's r'evocation. of St ,Albert's' "new Town" status had

cost the munncnpaltty thousands of dollars.

145 Interview - with Alderman Ken Newman, June 23 1982 Newmah (Mayor of Lo
Jasper Place at the tirhe of the hearing) claims that he and Mayor Hawrelak had
worked out a case for the hearings which emphasized plannmg ‘and that it
Erobably would have succeeded. Hawrelak's abrupt. departure in 1963 -brought
Imer- Roper to office and he subsequentty altered the emphasis of the city's
case..

150 2For a detailed assessment of the LAB. decision see Smlth and Diemer, pp.
272-284. N o

$1. Edmonton Journal,  May 28, 1963. -



| The transition to self. deterrnination‘ was‘ not easy for St Albert In 1965
three town councillors were declared out of offnce when it ‘was discovered
that not all votes in a recent electIOn had been secret and that proper facmtues'
for voting had not been provided!s The Minister of Mum_clpal Affairs was
forced to appoint a councilior in order to arriye at a quorum.,The' Mféllowin'g'

ye'ar Mr. Hooke stat'ed: that "absorption by the City of Edmonton  was

possnble “m | » .

Co Reactlon to the mlmsters statement was swift. The towns mayor sald he
was “dead agamst amalgamatlon _1‘51‘

“The - flnancual posmon of the town gradually - |mproved and a bld to have a
plebiscite on amalgamatlon was thwarted Despite meetmgs over the .next year
by pro- amalgamatlon groups (and an eventual plebnscnte Jn February 1969 in
which the majorlty of the marked ballots were in favor of a union)¥ , the
official town _posnt_lon remained opposed to) a loss of St Alberts ‘|ndependent
status. . | ‘ | '

. | . .
D. The Hanson Report and the Provincial Response

‘ ~In early 19'6’7, Iandowners in- West‘ Jasper Place,, a two ‘squ‘are rnile '
parcel of lancl on Edmonton's western boundary, expressed ban‘,i'nterest in. joini‘ng
the city. Edmonton's ‘ council_ balked and instead passed' a | motion on 'August' 8
that a study by‘Dr' E.J Hanson of the Unlversity of Alberta be commenced' to
examine . the consequences of extendmg ‘the cutys boundaries . in all d'irections"‘
The terms - of reference centered .around the search for the best and most
appopriate form“and area .of local government in the Edmonton reglon/;" The
study involved ~ an * examination of ‘a number of alternatlve areas the cotentlal
- growth of Edmonton, the Eg,lnanCes of the areas, and .pro;ectuons of public

revenues for the ‘areas compared. Dr. Hanson concluded that the city, under

L PR R e ]

12 £dmonton Journal, March 10, 1965.

152 £dmonton Journal, November 9, 1966.

154 Edmonton Journal, December 13, .1966. : ‘

15540 percent of the 5000 eligible voters turned out 1069 in favor, 860
against, 47 undecided. i

. 1% Eric J. Hanson, The Po!enua/ ‘Unification of the Edmonton Metropo//ran ;
Area(University of Alberta, Edmonton, Alberta, - 1968), p. xiix
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jurisdiction of one council, should work toward ’eipapdin‘g in all directions. to an

" area of about three hundred square “__rhilas."’ | | o |

In- discﬁssingk the implementation of hus recommendations, Hanson hoted

. . that ‘tha_ L\ocal\ Authorities Board ‘tra'ditionally ruled on annexations an\d
amalgamaﬁons of municipal béundaries,f Highlighting the scope of his report,

howa_vek; he wrote: - | o

‘The Local Authorities Board is very competent in dealing with. the.
administrative. ‘aspects of its' jurisdiction. No matter how competent an
administrative 'board is, it should ‘not be required to make policy. The
proper governmental structure of the Edmonton metropolitan Area is
-a -major problem, calling for decisions by the Government of the
- Province "of  Alberta, the policy making body in this province on
municipal government. We do not think it would be fair and
Peasonable to ask the Local Authorities Board to make what is
essentiglly ‘a political decision.  Regardiess of the decision it made, it
would be accused of being partial. .The question -of the appropriate
structure and. area of municipal - government in the Edmonton
-metropolitan area .is a problem of such long standing - that, it should
bé referred. directly to the Government of the Province of  Alberta ..
We do not think that the provincial government needs to appoint . a -
- Royal Commission to investigate the problem. This would postpone .
- action. further into the - future. Political discussion, supplemented by
required studies- is ‘needed immediately to consider the whole
. problem:st v : : :

in "May, 1968, fhe Minister 'of'Mu'nicipalll Affairs informed city council that
tHe ramificatibns of the report-‘would‘invélve government policy on the whole
matter and that, "we. do not_bélievé that it would t;e m the best interests of
_the City of Edmonfon or the province to méke 'th‘e:';fu’:li' }e;ommendations of -the
report the _'subj‘e"ct of é 'to'tal applic‘ation to the LAB at this‘.tiﬁwes"“l? Later fhaf
month  the  council enthusiastically accepted Dr. Hanson's - conclusions “and
approved a  recomrﬁendat_ibn that ah annexation applicétioh be made directly to
the provindial government and not the LAB. Accdrdingly the city 'appligd for the
an'ne'xatior'\‘ ofv'West. Jasper - Place, a 'relétiVely small parcel of land. (in his report
.Hansbn ndted ‘that this kind of aﬁnexation couldy be made effectiven in a short
period of. ti*r;wra)“" " As | for H‘ﬂnsoﬁ’s‘ mafn reﬁommehdations, .how'ever, the
: ’government"s ‘official pésit.ién‘was-m'ore and more difficult to‘d'etermine'. In less

137 \bid, pp. 220-221. ) . _
11 Eric J, Hanson, pp 223-225. Emphasis added. - . . »"
' Letter from the Hon. EH. Gerhart, Minister of Municipal Affairs, to V. -
Dantzer, Mayor of Edmonton, May 2, 1968. S I ,

10 Hanson, p. 221. . o '
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than two years the portfolio of Municipalx Affairs - changed hands four times.!#
Aside from delaying a thorough consideration _of the matter, the rapid
- succession of ministers resulted in a series of conflicting positions on the
manner * in which Edmonton should. proceed with ‘its annexation éppli‘c.ation.“ﬁ
" Three months after Gerhart advised against the LAB' route the new minister,
Harry Strom, wrote MayoR Dantzer that

The Government.is aof the opinion that this is a matter that rightly is

one for the Local Authorities Board to determine —-- the Legislature

has given the Board the power to resolve annexation and separation

of land applications from municipalities and the Government is not

. disposed to. alter the procedure in this instance, even though it is

aware of the immensity of the task given to the Board if the Council ~ |

of the City of Edmonton applies for the annexation of. the land

proposed in the Hanson Report!¢ o :
Edmonton was stymied. The city refused to apply to the board for a h'earing'
and the provincial gbye’rnment ‘was unprepared to accept the recommendations
put forward by the city.

To understand why the. provincial 'goVernment did. not react favourably to

a reorganization of the Edm‘onton subregion one has to appreciate the manner
in  which politi‘ca't outcomes .wefe achieved. It was not the practise of the
Manning government to make " snap decisions: A strong consensus was desired-
on po‘lic’:y' initiatives and this required a knowledge of “all the fac_té" and a - full
debate on every ‘issue!* ‘While referring the case to the LAB for a thorough
hearing was consistent with . this style of decision making, the contradictory
advice offer/ed by successive ministers. left Edmonton uncertain as to how it
should proceed. Structural integration of the Edmonton metropolitén area did not
assume a high profile in” the priorities ‘of the Department of Munic_&ipal Affairs.

_As well, while the Socreds benefitted from strong rural support, in

Edmonton . and Calgaryu the percentage of their, popular vote decreased

180 The four ministers were. Edgar H Gerhart - appointed June 28, 1967 Harry
E. Strom - appointed July 16, 1968; Edgar H Gerhart - appointed December
12, 1868; Fred C. Colborne - appointed May 27, 1968

162 Interview with F. Colborne,. Minister of Municipal Affairs 1968-1971,
Edmonton, Alberta, 25 August, 1980 and 3 July, 1881

163 Letter from the Hon. HE Strom, Minister of Municipal Affairs, to V.M
 Dantzer, Mayor of Edmonton, August 8, 1968° <

164 |nterview with F. Colborne, Minister of Municipal Affairs 1968-1971,
Edmonton, Alberta, 25 August, 1980 and 3 July, 1881
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significantly. from 1963 until their fall from power eight years . later.é This

served to reduce any pressure : for Edmonton's designs from the caucus. The

opposition members were .predominantly urban oriented,’* although there is no

evidence to suggest that they favoured metropolitan ,refor@. Furthermore, the -

- resignation, -in 1968, of Premier ManninAg' as. leader of the Socre'ds,y and the

‘subsequent leadership race and ‘cabinet shuffle further served to obscure the -

issue.’” The government's lack of acfion on the Hanson Report can largely be -

attributed to a combination of all of these factors. . |
. The Soc:al Credlt party remamed i power in Alberta until 1971. From

1968 to 1971 Edmontons boundaries- were expanded four times; on each

Qccaéion the apphcatlons were processed through the Local Authorities B_oard.'

While Edmonton had become rhor_e- soph_isticatad in its approach to annexations
through the uae of outline plans, and the Loca'l Authorities Board was becoming
more sympathetic to arguments based on land use planning, the aity- still hoped
in 1968 that the province, fhrough th'el Lieutenant—Governor |n Council, ‘would
finally resolve the qﬁestion of bouhqaries and judisdiction in the '>r,r_)etropolitan
area. . Provincial indifference persisted, however, and‘ no  governmental
reorganization of the metropolitan subregion appeared to be under cqnsideration.
In Jandary, 1869 the goyernmeht_ reiterated its familiar clam that any formal
aﬁplication should be submitted by the city to the LAB.Is

Of the four expansions to' the city's bgundarieé in this period two were
suppérted. by the city and two were opposed. In 1969 residents of two forty

acre lots adjacent to West Jasper Place applied to the LAB to be annexed to
15 |n 1963, Social Credit candidates in Edmonton and Calgary captured 49% of
the popular vote. The percentage dropped in 1967 and 1871 to 38%; in 1975
only: 13% of those voting in Alberta's metropolitan areas supported the Socred
party.

16 This served to further fim At any internal party pressure for a major change
in Edmonton's boundaries. Flanagan cites a study which showed that this urban
strength occured in more prosperous neighborhoods. It was unlikely that the
Socreds would be inclined to offer a potential Conservative candidate in St
Albert's comfortable middle class town a-further advantage by authorizing St.
Albert's inclusion in an expanded Edmonton. See Flanafgan p. 7.

167 Interview with RC. Clark, former Leadér of the Otficial Opposition and
Minister of Education and Youth in the Manning and Strom governments, May 6.
1981.

1t Notes from a meeting of the anster and Edmonton officials, January 22,
1969. : _

A
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the city. Despite the objections of Edmonton's city coanc'i'l "and the E&fnonton
vRegional Planning Commission a board order was issued in fav‘oﬁr of the.
landowners' request Similarly, ther LAB overrode the objections of bbth groups
in 1970 when it added a block of land to Edmonton's southern boundary.\¥

The two annexations supported by  Edmonton were significant for their .
size. In 1970 the LAB 'a_pproved ‘a city—initiated abplication for approximatelyj
8000 .acres in the south-east where th"q province had acquired/ sub’stantial
holdings of land (which they 'subsequ\ently sold to the city at cost). The Mill.
Woods  area represented a conscious éffort onl the part of the provincial
governrgehf to address the problem of a decreasing ~ supply . of ‘Iow cost
housing in Edmonton. The Minister of Municipal Aff'airs had ‘earlier raised the
issue with the city and agreed upon the - location; Stfathcona's ‘industrial belt lay
to the east and developers had holaings to the north and west!™

_Inan_October A196'9_ meeting of ‘the local governments in the Edmontbn
%r”éyé' the minis&r explained'tlhev land banking plan and attémpted to détermine a
process for negotiating 'al bouridary adjusiment As his remarks suggest,
- however, the Socred caucus and cabinet remained indifferent to Edmonton's
desire for a quick provi;wcial'decision:

The city of Edmonton has presented the Hansort Report to. the
provincial Government, but | don't recognize any responsibility on the
part of the provincial government to accept the Hanson Report, to
deal with it any other way than to look at it and consider it as what
Edmonton may be saying is the answer ‘toc the problem. What | have
said is that | am not prepared to refer the Hanson Report as such

1+ to the Local Authorities Board or anyone else at this point But | am
‘prepared,  if necessary, “to refer -the question as to how the
necessary rules that Edmonton should be accomodated to the Local
Authorities Board or some other arbitration board So | draw a
distinction between solving the question of how Edmonton should
expand and how the new boundaries should be drawn. And the
Hanson Report-as such reports only one possibility whereas | think
there are many possibilities with respect to how to solve the
problem." 2 ‘

2

Finally, in 1971, the LAB approved an application for the annexation of land to
19 For a detailed description of annexations and amalgamations in the Edmonton
area and the role of quasi-judicial agencies see: HL. Diemer, "Annexations "and
Amalgamations in the Territorial Growth of Edmonton and Calgary” (MA. Thesis,
University of Alberta, 1974). ,

70 “interview with. F. Colborne, 3 July, 1981.

I First Meeting of the Provincial-Municipal Committee on Boundary Changes for
the City of Edmonton, Transcript of Proceedings, p.27. .
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the north Both Edmonton and 80 ‘percent of the landowners in the area
‘supported the application!”” These two " annexations netted ﬂ'fg city an additional
15,100 acres.

E. Summation _

- From the time the Socreds swept to power in 1935 until their defeat at
the polis in 1971, thé population of Edmonton grew from approximately 85,000
- to 434:00(5, more _than . 500' percent (the metropolitan area accounted for
480,000 péople). While 'ot.her" 'majdr metropolitan areas in the country 'w'ere"
undergoing signifié}aﬁt feorgénizations of boundaries and’ jurisdicﬁon with key
roles performed by . their respective provincial administrations, govarnmentall
‘initiatives at the pfqviricial- level in. Alberta were noticeabllyy absent Fromv 1956

until its demise as the governing party, successive Socred administrations

}efusgd 'to accept the arguments put forward by their own Réyal Commission,
and c suééessi've calls for ‘its ‘impieme.ntatioh, that Edmonton's bo(mdaries be
~ expanded to incorporate the metropolitan area Nor + had they been receptive to
the repeated requests from -the City of VEd‘monton that a single tier government
| f'o'r the region be astablished. While _tﬁe city's area had been enlarged over the
years, this was accomplished through applications to the Local Authorities Board
rather than thré:pgh any actions of the provincial government As well,” provincial -
neglect: had pefmitted " the - emergence of two majbr dormitory satellite's,q
ultimately compl_icat‘ing the metropolitan region without any evident long range
-strategy for regional vgoverhance. ”

. An ideological commitment to local autonomy, a ' preoccupation with
addressiﬁg' only‘ the fiscal ramifications of é fragmented metropolitan area,
declining electoral ‘ support in the)»prqvincé’s‘ ‘Iargest cities, and severe interhal
_difficulties within the pafty espe’cially'. dur"ihg:i"ts iast term of office all vexplain
Social. Credit's .'benign neglect §f the capital city region. These 'élso led to its
. decisidnv to ignore the recommendations of both McNally aﬁdl'Hanson. At the
end of their 35  years in power, _.as_ a consequence of this st?ategy of

—— e s i Py e i i s S i i . S

172 Diemer, pp. 331-341.



avoidance and delay permitted by the &Mo of any s«vicln& “Srisls,. U\l ‘

) metropolitan area  of Edmonton was stil without s comprehensive  policy
reqard"i,ng\ the structure of regional government | ‘
r’" , ' ' w %ﬁ%

v,
L
i



IV. The Progressive Conservative Yesrs

A. Introduction L
Wae continue the case study of the Edmonton mctropouf:n region . in this
chapter with an examination of the role and perfermance of the Progressive
Conservative government in developing a structure of local government for the
métropolitm area. |t will be shown th;t .just as the Socreds deferred decisions
and failed to take the lead in setting the Edmonton boundary question,
successive PC administrations, have been equally unwilling to resoh)g the issue.
More importantly; however, it will be demonétfatcd that ' underlying this similar
. appesrance 61‘_ indifference lay a vcareful calculation of’ the benefits and costs
of neglect In other words, Progressive Conservative 50vornmants deferred a
decision on the gb\)ernmental structure of the rﬁétroﬁolitan area as long as
possuble and when it was concluded that a pOlle statement was necessary they
opted for a dacus:on whnch did little ‘to alter he status - quo
‘In August, 1971, the PC party swept to power in Alberta due, in part,
. to.a skiliful rebuilding of the party under the leadership of Peter Lougheed and
an increasing inability® of .the Socreds to change with the times. While the
Socreds were viewed more ahd more as reflecting older, rural values, the
& ‘gonservatwes reflectpd provmc:al trends of "urbanization, seculaqzatnon INCcreaging*

: . 4
gm @e“’&grapt'ucggr moblhty and affluence.1” Although they had not taiger?‘ any posmon

' éxémnandn of the party's gu1depost$, however,‘ should have tempered any

jqaﬂ’tl‘msnasm Party literature of the late sixties was somewhat less than

consistent While ‘writing' thét, "we believe‘ that the proper role of the provincial
173 Howara Palmer and Tamara Palmer, “The 1971 Election and the Fall of Socsal
. . Credit in Alberta,” Prairie Forum, Vol 1 No 2 (Modern Press of Saskatoon)
123. .
‘14 JK. Masson, "Edmonton: The Un-setﬂed Issuns of Expansion, Governmental
Reform and Provincial Economic Diversitication,” Politics and Government of
Urban Canada: Selected Readmgs ed L. Feldman 4th ed. {Toronto: Methuen,
1981) p 436. g i : '

5
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governme_nt is gundance. advice and assistance / to local government - not

 direction, control, and restrlctmn of ' their- affalrs the brochure . went on to

-claim that, "we do not belleve that the role -of provincial gcovernrnent is' passive”

and "we. believe that a provincial Eovernment should always have a long range

plan for its future development.':’s While‘ long lrange ‘plannin'g and a non-—passive

approach to issues would sugg\eet e more active role than s‘imply advislng local

governments, it will be shown that there was a plan --. one “of _'calculated
o
B Edmontons Early Initlatlves

’ Edmanton wasted no time in approachnng the newly elected government

ln‘ February- 1872, city councnl consndered a ‘report from' its leglslatlve

,commlttee entltled "City Boundarles Cand A Umta{y Form of Government A

N\

Proposal 'Whlle the documents six recomend&‘oons closely resembled
posmon of prevnous counculs the transmlttal ‘of the motlon to the metropolltan
affalrs commuttee of cabmet represented the first occasion that the Lougheed

government was formally requested to act on the boundary controversODesplte

the. defeat of an amendment which requested a freeze of any annexatlons in

the Edmonton. area until:. the Hanson Llne or some other Lme be establlshed

by the pr’ovincial government,” the councal ambltlously recommended

s
~1. I discussions with the Metropohtan Affalrs Committee emphasus should be

on the fact that unitary government for the Edmonton socio-economic

v region is the underlylng reason for extending our boundaries. The City is

not merely engaged in a search for more living space.

2.  That' the area sought for annexation lies within the so-called Hanson Line, .

" or an approximation of it .with particular reference to -the County of
Strathcona and  the Mumctpal District of Sturgeon. The western boundary
has been closeé to satisfactorily settled.

3. That the City recommend .to the Provincial Cabinet that an independent

boundaries .commission, perhaps comprising one comissioner, be set up to
consider and recommend on the effects .of Edmonton's proposed
annexation on the County and MD, and to set the boundaries. Member ship

on the Commission should be chosen from outside the Province Included

in the commission's terms - of reference would be a study on the
economic impact of ‘expansion on the city and surrounding municipalities.

.4, That the City request the Province -to prohibit piece-meal annexations

unless they are acceptable to the City; that is, that those  initiating them
agree beforehand to meet conditions descnbed by the City, including land

. ——— S — " ——— T - —

115 Progressive Conservatlve Party of Alberta What Do We Stand For?
o

{Edmonton, 1967)

*r
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- dedrcatlon and price of land sold to the City for mumc:pal purposes ‘
5. - That the City recommend to the Provincial Government that a green belt
: be established outward from -the City limits a distance of° 10 - 15 miles

in which further urban development of any kind be limited to parcels of
_ _not. less than 40 acres.
6. That the City request ‘the Province to pay for the proposed ring road
’ around the City, regardiass of its Iocatnon inside  or outs:de E DAAQN'S

boundaries now or in the future.!™ ; >

Reaction to the cutys proposal was swnft and preductable SPOkes ‘;.~:;‘

counties of Strathcona and Parkland the éunlcrpal dustnct of Sturgeon and the'

_ towns of St Albert and Fort Saskatchewan expressed tqtal Dpposutnon, to any :
, , . haas :

application by the city. The jurisdictions affected by ‘an- expansion of Edmonton’s
boundaries as ‘envisaged in the Hanson‘Report. insisted that Edmonton channel its

apphcatnon through the LAB pursuant to prov‘lsuons of the Mumcnpal Government

Act, whuch they consndered "the only tribunal wuth Iawful authorlty to . rule on

the matter'177 e ’,f, - : _
| : -

The provmcnal cabmet remamed srlent Newly elet:ted members, - however

‘were not éo restraaned During the sprmg sess:on of 1972 St Alberts new PC

MLA used hls marden speech to  blast Edmontons des;re to expand Accusing

~ Mayor Dent and cour\cﬂ of 7mplre bu:ldlng schemes blammg ‘big busmess
'mterests for pressurlng for a, larger ~ city,. and extolhng the virtues of small
town Ilfe Mr.. Jarmeson swore an unendlng flght against annexa’uonm

The  new government »j/
boundary propo’Sal a priorité . item. ‘Responding  to an ‘opposition - _question

‘concerning - the poss:ble creation- of “an independent commission to examine

Edmontons proposal the Muhlster of. Municipal Affarrs the Hon. Dave Russell :

told the Ieglslature that the government was "unable to consuder the CQmplex

annexation submission in deAauI because of ‘the demands of the sessnon 179 The

: sprmg sitting ‘ended wnthout further dlscusswn of Edmontons boundaries.
¢

Pressure for a demsnon, however, was building The city remained C

‘committed to the - Hanson' boundary proposal; the provinc{® appeared equally as

{

e Edmonton City Council Minutes, February 28, 1972.
111 Edmonton Journal March 10, 1972.

177 | egislative Assembly of Alberta Hansard 17th Legaslature 1st Sessnon (10
March 1972}, pp. 8-46 - 8-50.

179 Legislative Assembly of Alberta, Hansard 17th Legus!dture 1st Sessmn\ (29
March 1972) p. 20~ 11

as obviously not prepared to ake Edmonton’s
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determlned not to make a decision. In July the issue was . kept wubhc when

2

Mayor Dent indicated that a decusuon pro- or con - was necessary’" "If we're

limited in the area we can get, the provmce should work ta set up satelhte

w?

towns or cities at least 30 vmil_es‘ from: our -_borders - preferably 60 mlles‘"“’.
Later that summer 'the Edmonton jodrna/ editorally condemned the new .
government for its lack of . action!®- , | : |

The matter had -already been set aside durlng the frrgt snttmg New
Conservative MLAs representung the jurisdictions affected by the crtys proposal

‘were adamantly opposed to the Hahson Llne and there existed™ httle popular

support in the’ Edmonton metropolltan area for a large boundary expansion.
Applying Smallwood"s‘ calculus to these ,facts suggested >'a rather dismal chance
for arr\bitiogs reform in the area ) |

There *wers few, if any, signals coming from the cabinet that Reartened
 Edmonton's city council. The Tories had oampaigne.d. on_a poorly defined notion
of. economic ‘decentralization’ that .had never been well developed d;uring the ,-
vcampalgn Andv‘deepite' the election and subsequent appointment to executive

council of -a former Edmonton arderman who -had strongly argued in favour of
4

expansion, umflcatron of the Edmonton metropolutan area did not appear to have

o

a sympathetlc hearmg in. cabmet"3

~Nevertheless, the government belneved that it had to%do somethmg to ‘

A

" deflect mountmg presswe from c:ty councul and the central cuty newspaper
Adopting an approach of former Socnal Credm admnmstratlons cabmet ﬁlded to
appoint. a - boundaries - commission to study the matter. it ‘was reco,gmzed that

this r\nanner,_\vof ‘procgeding’ with the unpopular»'issue ‘would relieve some of the

w0 jyor Dent was| a former provsncral NDP pres+dent His provincial polltucal
affiliation reflected a trend in Edmonton; with minor exceptions no ‘mayor of.
 the last three de/cades has been a prominent member of the party in office
provincially. : . S °

. Edmonton Journal July 26, 1972

1 Jbid, August 8, 1972. - : '

13 Neil Crawford, Edmonton . alderman from 1966~ 1971 ‘favoured the Hanson
report and pubh ly objected to Mayor Dent's decision to emphasize the
annexation of 'open areas' rather than 'developed industrial and residential areas’
Edmonton Journa! October 24, 1969. Crawford has held three portfolios; Health
- and Socual Dev lopment Labour, and Attorney General. .
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polmcal pressure 1

A month later the provmce ‘was flnallznng its plans ‘for just such a

committee. In a confidential memo- to the premier, Mr. Russell clearly indicated

P
!

_that - a single 'govq’r-nment for the metropolitan area was not favored:

-The Clt of Edmonton has. a long hlstor concermng its present and:
- future boundanes Last March the City officially requested. the Province
to appomt an out-of -Province one-man Commission to recommend
on “the 'City's . "Unitary Government“ proposal, ‘which invoilves extending
the boundaries to the so-called "Hanson Line". Edmonton's neighbours
reacted very strongly against the proposal and are - now preparing’ to
oppose it..
Edmonton’s approach is based on a concept of "Unltary Government”,
ie., they wish long-range control. over planning and development,
under one- overall authority, Jas much as they wish the City, per se,
.to become larger. The present City, un fact could -accomodate . upwards
of 850,000 persons..
I believe it would be very desirable to settle the Ed/nontﬁv d/spute
now. Edmonton would have to be .assured that _.thé contro/ they
desitg is in fact being given by some other means. T he t/m/ng for
the” bwnce to g/ve that assurance /s excellent.*

Soon after, . the Minister ;.publicly introduced the possibility of qeveloplng a
form of’ government for the region other than Edmonton's preferred unitary

concept. In an address ‘to the Alberta Assocuatlon of Mumcnpal Districts -and

-Countles Mr. Russell stated _ o

| . do not belleve the way to effectlvely control rapid - industrial and
residential growth is necessarily to have the areas involved  all come
.under the Jurlsdlctlon of one huge mummpallty"‘

Immedtiate v,attentlon- would not be given to resolving metropolitan

boundaries. ‘Russell. indicated that there were ‘hot spots’ in the prQVince that

would require resolution "prior to the - time vvhen we can establish a municipal

boundaries pollcy"m The - new government appeared equally as unwilling to
resolve the issue as prevnous admlnlstratlons '

“The Munucnpal and School Boundaries Advisory Commnssnon came into

‘existence by ‘order in councul in January 1973 The five man commlttee included

. a permanent chanrman a representatuve of the Alberta Association . of Municipal

_.—_._.__-..-__._—_._.__.___

"1 In a letter dated ‘October 20, 1972, the Hon Lou Hyndman thex: Minister  of

Education wrote to the Minister of ‘Municipal Affairs that "It. ;geems to me that
a lot of the pressure and scrapping could be materially redated if people knew
that there would be a boundary review, recognizing that this' would take time.”
15 Memorandum from the Hon. D.J. Russell, Minister of Municipal Affalrs to
Hon. P. Lougheed, November 15, 1972.(emphasis addedl '

136 Edmonton Journal  November 18, 1972

Cam |bld
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Districts- and dounties onhe from the ‘Alberta Urban Munioipalities Association, one | .
. from the Alberta School Trustees Association, and a cmzen at large The terms

of reference as outlmed by the m:mster included: , o
1. To recommend the: Municipal and School Boundanes that will most
, adequnetely and equitably provnde for the orderly administration of school
- unicipal | services.
2.' T6 "hold hear\ngs and recelve ‘representations from interested - persons and.
: groups and to give consideration to their vnews relative. to the
estabhshment of boundarnes 18 » : i ,

The city's’ reaetlon to this mmatnve was cool Mayor Dent expressed his
dnsappomtment that ;'th,e provuncnal government had not ‘adopted council's .
recommendatlon of a smgle outsude expert to  assess the - merits of unitary
- 'government as they applied to the Edmonton area. Reservatuons were  also
reglstered over the composmon\of the comm|ssnon Dent argued that mumcnpal
representatives would ‘not be able . tg rid themselves of thelr own biases. On
these grounds the mayor sugges«@d*’ that ~was hkely t\hat council would
continue to go to the cabmetc’vcommlttee rather than to ‘the _newly formed‘
Boundartes Advnsory C:omml'c‘cee"9

The province, however appeare‘d determined to continue 'deferring the
matter of Edmonton's - boundaries. Questioned in the Iegistature on  the
‘government‘s 'intent_ions the mlnlster replied that there had been no change in
the province‘s attitude; . in other words- a slow and cold” study of ‘the city
case. Attempting to depol:tnc;ze the‘ issue Russell‘ made it clear . that Edmonton
had “three. opt:ons to push its case for umtary government v \ ' -
They. may still. wish %o pursue -their -application - for exp%nsnon of
boundaries directly with the provincial - government. ' They always have
the option, of course, of going directly tor the Local Authorities
Board, or they may “wish to ~work with the other municipalities
through the ausplces of . the Boundary Advisory: Committee.!?* Lo

None of the options ‘outlined in the assembly  was partlcularly palatable to
'the city. Edmonton had msnsted for years that the, determmatlon of \structure of
| government for the metropolltan area was a polltlcal decusnon and that the
provunolal cabmet - was the only‘ body with the power to br:ng "about  a.
A

15 Government of . Alberta, Order in—Council No. 1109/73. ‘
uy . Fdmonton Journal Februar - 1973, '
190 Alberta Hansard February - 7 197‘3
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resolution to this iong standing issue. The LAB route was not favoured the cuty'
was still - stinging from its applicatlon in 1964 when that quasi—gudicual body had
ruled that the city must take over the under—serwced tax-poor municipality of
Jasper Place yet ieave untouched tax—nch refinery row on its eastern boundary'
‘Negotlations with surroundmg 1ur|sdictions had already been explored; everyones
position was well known. ‘ , '
“n o an attempt to increase pressure for a d'e,cision the city councii, on
‘March 12, passed a resolution which made it city policy that water services to
surroundmg JUI‘ISdICtIOnS would not increase until the annexatnon and amaigamation_
issue was resolved!" Although the provmce was suent (they said- that there ‘was
Iittie public comment to make} ", affected jurisdictions took the opportumty to
attack the .city -'tor unfairly using its posmon as the oniy water supplier in
‘ordér’ to push its plan for boundary expansuonm The MD -of Sturgeon for
example, poieit;‘ed_ out ,that plans for an ‘industrial park‘ just northwest . of
Edmonton had been thwarted because St. ‘Albert dependent ‘on -Edmonton for its
own water :supply could not _guarantee an mcreased supply as a resuit of the
city's resoiution One unidentified alderman observed that "we've got ~a water
pistol pointed at their heads."1” '

Edmonton was not content  with thls stop gap measure At the direction
of A.counc:ik’ the c:tys planmng department prepared a document once . agam
.outlining Edmonton’s‘ case for an ~expanded boundary. In a 92 page report
‘ientiti‘ed "The .Euture- of This City" a two - phase solution to fragmented  and
,piecemeal annexation was advanced.. Phase one included a recommenda.tion that -
the city immediately expandvxvi\ts boundaries to the proposed rin'g road and that
the . QOVer /m_ent undertake a comprehensive study of the finanmal imphcatuons of
1 major boundary adjustment Upon compietion of the study phase two ‘was to
be |mpiemented and Edmontons boundariés would . be expanded to include St
- Albert and Sherwood Park. '

o i iy e i i e Ml o e e s et Yo

91 City Council Minutes, March 12, 1973
w2 Edmonton - Journal June 5, 1873.
193 |bid.
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}Mayor Dent, in releasing the ”,report, sharply criticized the former Social

Credit government that “could not or “would not” solve the boundary problems 194

This latest challenge to the new . government attempted to antucnpate some of

-2

the more obvious critimsm that would be llevelled at the report Sherwood Park

“

pnd St. - Albert would have bra .

""‘V

l-govarnment closer to the people’ and prime agricultural land would be

;prelserved tyough the”” land use ‘designation metrdpolitan-agricultural These

concessnons of course did" not mask the city’s- inteny which was to push for a

boundary expansion that had been recommended SInCO' ‘the - McNally Royal‘

Commission' in 1956, Neither . the provmce nor the affected Jurisductions were

receptive to Edmonton's initiative.

In AugUst, the Minister of Municipal Affairs wrote Mayor Dent that \the
scope - of Edmonton’s proposal was far removed from the di're'ction we held i
my offtce with respect to the matter."1®s At that time. the talks touched on the
. possubility that a proposed outer ring ‘road might be. consndered the City
“boundary instead of the 300 square mile Hanson line. While  the~ proposed ring

réad was referred to in phase ong of the "Future of This City", the sum total

of the recommendations in the report far exceeded the interpretation Mr.

Russell “placed on talks with city .officials. Edmonton was anxious for the
province to respond to the boundary question the provnnce remajned silent.

The provincial bureaucracy did not appear- sympathetic to the concept of

a unitary ~ structure of government for - the metropolitan area. Unlike British

L 3

Columbia, ‘where_fofficials in the Department of Municipal Affairs slowly and
subtly introduced a fornl of metropolitan goyernment for the. greater Vancouver
'area (see | chapter two) “provincial public servants’ in Alberta favoured further
isudy of the issue. “While Edmonton was pressing its "Future of the City case
" before cabinet, the director of the provmces Task Foree on "Urbanization and
. the Future" ‘wrote city officials .thatﬁ as. 2 final position on metropolitan growth,
the document was inadequate. Specufically the direct r;;:ted . .

" 1% Edmonton Journal July 27, 1973
s Edmonton Journal/ August 8, 19Y3. -
: . N . Ao . N ‘%

jeity halls in an effort to. keep the =
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References to adjoining

municipalities . meddling in issues they do ndlAunderstand, the
-general imeter chaos, inconsequential natur f the regional
nature.’ The picture this conjures up is the city as an island of
efficient planning surrounded- by a sea of incompetence and chaos. |
think most of the other metropolitan municipalities would regard these
suggestions - as insulting without the redeeming virtue of being trus,
and to a large extent | would agree with them.!* :

| felt uneasy about its Eolemic quality/

Furtharm.ora, Edmonton’s_ planning staff had successfully preésur—ed “the  Edmonton
vRegic;nal Planning 'éorr‘lmi‘ssi;:n to undertake a Metropolifan Growth Sltuc!y.’l97 it
waétysug:gastad by pro'vinciiat::qfficials 'tﬁat the outcome of the stbdy should be
released before any chang:e' k'v\‘l@a‘s madev to the governmental structure of the
region ‘Ironicéll'y ihis ) éitx initiated"‘study was used 'a‘sA‘-'.‘xa pretext not tgd proceed

with a comprehensive boundary settiement

A ™ i

C. A Stat.emen't on the Future of This City ’

R Déspite these déliberate effcrts‘ by the province to »defer the issue the
city declined to let its most recent effort at governmental }ntegration die. At a.
special mesting on OCto_ber 1, 1973 city . counc.iI‘ deci&ed _Yto' éiimjnate the
prdposed' phase one exbansion ’.of its boundaqies ,and" to opt instead for ultimate
expansion as .outlined in its re;na_med report "A Statement on the Future of
This City". .Sub'stantially unaltered : from the . oﬁginal doycument,A the Yvers'ion o
'-approved- 'by council echoed the McNally Royal Commission and the Hanson
Réport in listing six‘ principles that the city felt ,necéséary for good gdvernment
in the "metropolitan areé: .

1.~ The urbanized area should be contained in one governing unit to optimize
- long-range, comprehensive planning for the area. Comprehensive planning, to
- be meaningful, requires the integration of political, administrative, economic,
social and physical planning. An urbanized area ‘which is in fact one social
and economic unit can, be more efficiently and effectively governed by one
municipal  authority, however structured, than by a multiplicity of local
1% .Letter, from Mr. Frank Mariyn, Director of the Task Force On Urbanizafjon
And The Future, to Mr. Walter Walchuk, Coordinator of Planning, City of
Edmonton; September 10, 1973, ' ; : o
7 Interview with Mark McCullough (a senior Edmonton planner attached to the -
annexation- project) June 17, 1982. Meetings were held with the public "and
municipal councils in the Edmonton area to identify objectives for metropolitan -
growth. A series of discussion:papers were published and the final report was
released in -March, 1977. It. presented four alternative growth strategies and -
. Edmonton, with reservations, offered qualified support ?or a plan calling for
“two thirds of future growth .in the region to locate in Edmonton, St Albert,
‘and Sherwood Park. = Lo C S :



- governing bodies.. \ , :
2. Local government has responsibility for the social and economic  welli-being
of its citizens. It must have under its jurisdiction a supply of land

adequate - to meet residential, recreational, and industrial needs, both

- immediate and long term. . -

3. The responsibility for the burdens of the services Bnd  facilities in a large
urban community should be equitably shared by all ‘the beneficiaries in the

I immediate urban area. Conversely, the benefits of the services -and facilities
in a large urban community should be equitably shared by all those bearing

: .the burdens. ' ' S .

4. An urban form of government should govern urban areas. A rural, form of

government - should govern rural - areas. Urban governments -are neither

designed nor equipped to govern rural areas. Rural goverments are neither

designed nor equipped to %overn -urban areas. Citizens have a right to-a
form of government that reflects their style of life.

5. The form which local governmeént shall take is the responsibility of the
provincial .government The provincial government has the duty to carry out
Its  responsibility in a decisive and timely manner. This duty includes
periodic reviews of local government forms and boundaries to ensure that
these reflect the current and forseeable social, . political, and economic
situation. Local government should be so organized that the area benefiting
from given services is contained within its boundaries in order that joint
federal—provincial-municipal services can be coordinated efficiently.

6. A sufficient amount of local autonomy must be maintained to enable local
government to carry out its responsibilities effectively and - efficigntly.1

Although enthusiasm for the repdrt and its', echo of +the McNally
recommendations .was not unanimous . in ' ‘council, Edmonton's  elected
representatives approved a commissioner's recommendation that the repo@be

submitted to the Minister of‘MunicAipablv Affairs as the position of the city on

the form of future" government - for - the: region. One month' later Mayor Dent -

wrote to Premier Lougheed and the cabinet making a ‘formal apﬂication’ to have

its boundaries amended in accorqanc'e with ‘i'ts report. In his letter Dent argued,
"We believe that 2. basic policy aﬁecision ‘o.r; urban form by your governmeht is
required. Since that decision should be takeh by cabinet in any event, we ‘have‘
directed this letter to you expecting that you .will be looking to your Minister
of Municipal Affairé, or perhaps your Metropolitan Affairs Committee, for

advice."'?® . : o

Although - the - Lougheed government had been in power for over two

years, the Edmonton boundary dispute had - not been a high priority issue. At the
close of 1973, the Minister of Municipal Affairs  finally con&’luded'fhatiit was

the.wish of city council that the city's boundary proposal be considered directly

198 City of Edmonton, 4 Statement on the'/-’uturé ‘of This .City, October, 1973,
pp. 39-46. - o o
199 Fdmonton Journal November 8, 1973. » : 4
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by the cebinet Citing a preoccupation with energy mattere; ‘5Mr. \ Russell noted
that the Edmionton plan would be given 'attention‘ early in ‘the new year 3¢

Any attent given to Edmonton's latest initiative was short Iwed In
January the Conservatnves employed a familiar tactic when they asked Edmonton
to consider ideas advanced in a proposed new provnncnal planning act before
acting on the annexation proposal. Reminiscent of previous' endeavours which
served to defer tne development of a policy for governing the Edmonton
metropolitan - area, the province advanced a relatively vague proposal which
 would establish metropohtan planning regions for the caputal city. and Calgary
which would set out development proposals  for the areas, subject to the
approval of the planning commiseion, and then the cabinet The government
asked for reaction to its document and placed a June 30 deadline on
submissions. The minister indicated, however, that this deadline might well be
ektended to allow additional time for public reaction® The technique produced
the usual results; the Edmonton area wntnessed an abrogation of provnncual
responsibilities for more decusgve direction, the population of the suburban
dormitories gained added. confidence in their municipal autonomy, .and city counc'il,
“{and its corporate policy” planners) became more frustrated and anxious for a a
resolution of thue continuing ‘issue’ The province. while admittedly preoccu_pled,
with other issues, once again deflected the matter of metropolitan jurisdiction.

The Edmonton boundary dispute was further deferred in March of 1974
as the minister’ refused to outiine any definite time table on‘ the queétion of
_ annexation when asked in the assembly for an 'indication when the city's bid
would ‘be determined."’.2 Despite "favourable meetings" between Edmonton MLAs
and local aldermen the cabinet seemed ‘undecided on the amalgamation question
The provincial government's wish' to build “"two good metropolitan oities"
appeared- to conflict with their policy of decentralizing 'indostry and directing
economic activity to emaller urban areas.?® |

P s i 2 e s o T i e e e s e

0 Edmonton Jeurnal December 18, 1873.

. Edmonton Journal January 25, 1974

12 | ggislative Assembly of Alberta, Hansard 17th Leglslature 3rd Sessnon (19
March 1974), p. 356.

13 Edmonton Journal May 1, 1974.

\
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The . province's desire not ‘t.o approve an exp'ansidn of Edmonton's
boundaries was made more evident after Premief Lougheed met with the city's
~mayor in November. Mayor Hawrelak informed-the media that "the government is
not prepered to take any action now. The premier feels that with' our present
space we have plenty of scope for expansion °and ' development. Hg doesn't feel
cities shoﬁld be allowed to grow for growth's sake.';’°‘ Premier Lougheed had ‘
- also indicated that -aﬁy ‘annexatior{ shduld not destroy something "his"torical and

‘traditiohal", in direct reference to the Town of St Albert ;
D. A New Term and Amendments to the LAB Act i

The‘ government went to the polls or_i March 26, 1975 and was returned
with ay massive majority.20s ’ The traditional onejparty ' ,.’dominance that had
characterized .Alberta politics since the province's entry into confederation was
. restored. The timing  of the eléétion had 'also:', be_éh ex.c‘:ellent for the
Conservativés, for the Lougheed 'team’ _hadv, successfully managed to keep the
Syncrude project"aiive ahd the provincial treasurer announced in 'February that
the ‘gov.ernment intended to ‘lower - personal ,‘income taxes-b (making them the
lowest in Canada)?¢ The outco'me ‘of‘ the eiection ‘was 'Qnever in doubt. The
Conservative platform focused on . housing, the eétablishment _of the Heritage
Savings Trust. Fund, and the healthy 'state of fhe Albefta ecoribmy.z” Municipal

-

affairs, and Edmonton's boundary dispute in particular, were not discussed. On

April - 3, thg new ‘cabinet was sworn in and Dick Johnsfon, a -newly 'eiected

MLA from Léthbridgé, réplacedlDave Russell as Minister of Municipal Affairs.
The  new minisfer waited nine months _béfore he introducéd any legislation.

In December, 1975, Bill 73, The Municipal Affairs '.Statuté's Amendment Aét, was"

" debated in . the Iegislatuke. Aside from dealing with c¢onflict of interest for

municipal politicians, the bill also sought to reduce the power of the Local
w4 Edmonton Journal, November 9, 1974 . :

5 - With 63 percent of the popular vote, the Conservatives excesded any
mandate ever received by an Alberta party in a general election. .
2 David K. Elton and Arthur M. Goddard, "The Conservative Takeover, 1971-
Society and Politics in Alberta edited by Carlo Caidarola (T oronto:Methuen,
1879) p. 62. ) o ‘

M The Platform of the Alberta P.C. Party and its Candidates, 1975.
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Authorities Board by allowing the executive council to ratify or reject annexation
decisions. Prior to‘the' amendment the LAB had had the power to issue a board
order, after a hearing, eYer rejecting a petition for annexation or approving it
and specifying the conditions for its enactment Bill 73, according to the
- minister, would facilitate the implementation' of an overall growth policy.'
| think that indeed the decision we are making . today with respect to
' bringing back those major decisions - major decisions because they affect
in such a real way the polic directives and the expansion
development. of the cities and of the towns of a smaller size - is r. ally
one of the key things in trying to determine what might be described as
. an urban policy for Alberta. o / -
Redlly.it would be unfair for politicians to abrogate that
responsibility which is really a political decision,- a decision which cannot be
avoided because of the major consequences, and should not be left to an
agency or to uwdependent individuals Wwithout recourse ‘as to a decision
which is so critical to the expression of cities around. us.:®
The impetus for a political ‘assessment of decisions rendered by the
3 : L
quasi-judicial LAB arose from events in the Calgary area Unlike Edmonton, the
City of Calgary had maﬁaged to expand its municipal boundaries as population
increased on its borders and had attained the McNally boundaries. While St
Albert and = Sherwood Park de\)eloped into dormitory commurﬁties outside of
Edmonton’'s city' limits, the urbanized area of Calgary essentially evolved under a
single jurisdiction. Acting on the recommendations of the 'McNal‘ly ’Royal
Commission, Calgary carried on an extensive program of annexation between
1961 and 1964 resulting ih‘ an increase in its size from 76.1 to 155.8 square
miles.2 o » | '

In October, 1974, a proposal to add 125 "square miles to the city's area
was put before the people in a plebiscite. It was overwhelmingly rejected. The
- apparent desire of the citizen?y to contain the' growth of Caigary was not long
heeded. As one Calgary MLA pointed out gduring second reading. of the bill to
"allow some recourse to the prdv@ncial_cabinet": ”

Subsequently, the .Local Authorities Board ruled against an annexation
proposal for the northwest part of the city, which consisted of
2,400 acres. The city subsequently appealed to the Alberta Supreme

Court, and the new hearings took place in March of this year. The
Local Authorities- Board then granted the city's petition, so the 2,400
—————————————————— : LA -
2 Legislative Assembly of Alberta, Mansard 18th Legislat&% 1st Session (8
December 1975), pp. 1468-1469. - L, T
2% Nader, p. 352.
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acres is to become a part of the city on Janusry 1, 1976. Also
since this plebiscite, half a dozen or so piscemeal annexation o
applications from deévelopers with property on the city's boundaries
have been presented to the city and to the Local Authorities Board. N
The total area covered by these annexstion applications is i
-approximately 30 square miles: ' ‘
..Therefore, Mr. Speaker, | am pleased to see this bill bringing
into the political arena the approvals regarding annexation 2!

~ Further support for the inclusion of a political assessment in boundary‘
decisions was contained in the Alberta Land Use. Forumm Established in October,
1973, to study. a broad range of land use matters, the. three¥man ‘forum
released ifs _report’ in. January, 1976, and included in its recommendations that ‘1
"all cha‘n‘ges‘ in ‘u:rban and rural boundaries require Executive Council approval'?

The passage pf Bill 73 providéd, little comfort t6 proponents of a larger
Edmonton. The Conservative 'government' refdsed to depart from its position that
_ fhe LAB act as the adjudicator of annexation réqqesis, 'ch‘h to thé ¢chagrin of
local politicians and the central city newspaper.: ‘ |

The report of the Land “Use Fdfurﬁ, hbwever; did sustain the overall
objective of:  those advocating .._expandle:dg‘ _' municipal boundaries. Echoingj the
findings of the 20 vyear old McNally Royal Commission, the Hanson Report, and
the Statement on t Future of This City, the independent body noted:

¢
It is the opinion of the Forum that the City of Edmonton must be
accorded adequate influence over development in its region. The most
desirable way to achieve the necessary influence.. is within a ‘unitary v
system: of local government for the metropolitan region. This would .
mean the amalgamation of Edmonton City with some rural and urban
areas in the Edmonton region. The consequence of not following this
course of action is that a regional system of government will
-inevitably be established. This~ system 'has not been shown to be
effective. "2 o - : .

)

The provincial government remaine‘d' silent. _
The question of Edmonton's bqundaries surfaced again in "September 1876
when a group -of developers and Iandownersv applied to the LAB to have 3800 N

acres annexed to the city's‘ western. border. Despite advice from the - civic

administration to oppose the bid at the 'publiyc 'heakings,_ the council split on the

s . e s o e i i i o e

210 Alberta Hansard December 8, 1975. S

1 The members of the Land Use Forum were DrV.A. Wood, JE Davies, and

RWwW. Brown. - : L
2 Alberta Land Use Forum, Summary of Final Report, January 1976, p. xviii.
23 See for example the editorial in -the Edmonton Journal October 2, 1975.

14 Alberta Land Use Forum, p. xxiv. L
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xjssue and was unsble to decide on opposing or supporting the annexstion At

o A . «LQ

\ ‘.:_»‘.“M,rj_-a_«; "".l next meeting ofd the city fathers, _tiree %_uﬁcil members uizod for. a
; h" % corplete .@g\liaw of the city's  expansion policy Wnd instructed @,. planning
%J '}“%%“‘V U milnt to cohsic_lor hiring consultants ! ‘ o |

] ? While no 'off‘icial provincial | po@ition iwured to be mﬁnﬁnﬂy‘"

forthcoming on the form of government for the region, there were sibn's that
thp cabinet romaihad oppqéo& to a single—tief srrangement. In November, sénio;
ministers in the Lbi:ghng - cahinet hinted thst "some sort of metropolitan N
government” was possible. Furthermore, when the province announced that it had
granted city status to gt‘ Albert effective January 1, 1977, several Edmonton
aldermen interpreted the move asb' a 'provincial ‘stand against unitary _govarnmunf.l
- The Minisfer of Municipal Affairs refused to comment on the. impli‘c.ations of ,StA

Albert’s new status, but claimed that the move was only symbolic.21¢

In  February of the néxt “year - city councils legislative committee

. re e N N o )
recommended spending over $16,000 for. an economic analysis of annexing land

between the current*gvcity“bodnda'rio;s and’ ﬁ\e inher edge of the half-mile wide

Restricted Development Area 'cog:'g’érj “around the city.?” On the basis of that

study, as well as r;Zptrts%"'bre;;afed‘ by the civic administration, Edmonton's city

¥

council approved the following %wd. recommahdatiqns: Tk
. .. N i e i v

1. That the City of ,Edmionton submit' the attached application to the’ Premier
as Chairman of the Executive Coundil in. support of the immediate -inclusion
in Edmanton of land beyond: the- present. City limits- and up to the inner

+ limit of the Restricted Daveldpment ‘Area - .~ I g

2. That the City ofEdmorton request the Prowincial ‘Government to determine

- the appropriate . formi.and boundaries of {ocal government in the Edmonton
Metrppolitan Area®* ' + .. - o Rt . :
- Reaction was swift %nq",préjdictaple. The County of Strathcona, once again,
. ‘i ovﬂ “‘v,»:;‘f ERR L N :
i stood to lose tax-ri‘ch-rqffne’,ry - row. . The reeve of the county acknowledged
: Sy T N , R
that the annexation .proposali was "not. the- first time its happened’, and added

us Edmonton Journal *September 15, 11976.

u¢ Edmonton Journal, November 10, 1976. . -

%7 In 1874, Restricted Development: Areas (RDAs) were established by the

provincial government in 11 areas in the province, including Edmonton and

Calgary. According to the gowernment they were. designed to "provide umbrella

zoning” and "freezing land for major urban parks.” See Lionel D. Feldman and

Katherine. A. Graham, Bargaining for Cities, (Montreal: Institute for Research on

Public Policy,” 1879), ,pp.‘72-7g. B ; , ‘

- m Edmonton ' City Council Minutes, September 7, 1977.
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"we will “fight with everything at our 'disposal "219

The provmcml government refused to’ meke any commutrnent on ‘the RDA

proposal Desplte a reported mformal agreemeht‘ between ‘Edmonton aree MLAs

and local polrtncnans on an expansion of the cutys bOundarles to the RDA the
Mlmster Jf Munlcnpal Affalrs stated that the government would conslder a
number of metropohtah ‘area studles now -under’ way before it sets an
Edmonton growth policy.2x | L |

_ Edmontons appeal* for a- cablnet deClSlon on. the eventual size of its
boundarues apparently fell on deaf ears - once agdin. In the absence of any
obvious cnsns the provnnce was. unprepared to hurry to resolve Edmontons

concerns especnally when surroundlng communmes mamtauned that any - proposal

for an alteratlon to the exlstlng borders must be. processed'* through the. Local

Authorltnes Boardm Thls reduced the pressure \on the cabmet to lrftervene and

permltted a oalculated null response Nevertheless,‘ representatlves of the cnty

_‘ contlnued to argue in favour of a polltlcal decision, at the executlve council

level “and Mayor Purves (elected m 1977) sought to promote the FlDA proposal
.m discussions with nelghbormg )urlsdlctlons - 'v ' S T

The - dlSCUSSlonS were not,’ df course, successful Edmonton was not the

only munucrpallty in the metropolltarl area. that wanted to expand and in 1977

. the Cxty of St Albert applied to the LAB to annex approxlmately 4,900 acres N

L W

“light- mdustrial purposes terrltory whnch took in RDA land as far as‘

Edmontons northWest boundary." Although 'origihally' denied mtervenor status in
the formal hearmgs a successful court: case enabled Edmontons counsel

_ argue that St Albert had a dismal record of openmg up new mdustrlal land- an

that wuthm “their. exlstlrlg boundarles they .already- had enough Iand for 20 years. .
= Thé‘" LAB ruled that 2450 acres should be added to St Albert an order in

councll reduced the amount to ?8(\* acres.??.

-.—__..q._._—__..—...___~_-

19 Edmonton .Journal Se tember 17 1977 N
1 '|bid." February 3, 1978. R e
m - Edmonton Journal Februar 9, 1973, - ) e

i

L
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Further @mcal pressure was put on the provmcnal government to put
off a cabinet decision on. Edmonton's boundary request when -the Alberta
,“A'ssocietion of Municipal Dustrncts,_ and Counties, ,at ‘their 1978 annual spring
convention{ -adopted a resolution tror'n the. County of Strathcona  urging | the
'-provincia.l government »to_ "uphold the authority and function . of the Local
Authorities Board{ in annexation -applications."m' \‘ |

‘The public provincial response .to the expansionist desires - of the
bickering jurisdictvions in the Edmonton metropolitan area took the form of

further amendments to the Local Authorities Board. Bill 38, The Municipal

Government Amendment Act, 1978 réceived flrst raadmg on Apnl 26. It sought'

to broaden further. the powers of cabinet by allowing executive . councnl ‘not

,only_ to amend or reject LAB recommendatnons but also to vary fhem or ‘to

’
prescnbe conditions: . - : o . -

“'%Durnng second readmg debate, government spokesmen c1ted frve pr:ncnples"

ES

oonsudered worthy of adoption when evaluatmg the recommendattons _of the

- LAB: :
The first is that annexation orders approved by _the Lieutenant
Governor in Council should conform. to government policy respecting

~ the - development -of ~the . province, the diversification of activity"
‘throughout the province, or . thé ‘décentralization “of activity. Secondly.
there is. the need that actions - uld. be consnstem one  with- another * :
Thirdly, there is the rbed tc “provide -a ¥bolution “to - problems
anticipated growth,. particularly around a  small wwumber . of - centres. in
~Alberta, perhaps most obviously the metropolitan” centres of ° Edmonton
..and Calgary. Fourthly, there is the - nged to act —with - a minimum
amount - of “intervention = respecting recomendations of the Local
Authorities Board. :Fifthly, there is the need to bring annexation
proceedmgs to an expedmous concluslon“‘

Specnfnc reference was made to  the provunces metropolitan areas by

David ng the young “backbencher who pnloted the bnll through the legislature.

in a dnsplay of polmcal acumen that no doubt contrubuted to hns eventualv

=

) elevat:on to - the front benches
223 Alberta Assocnatlon of Mumc:pal stricts and Countles Convent/on Handbook
7978Edmonton;. -1978), 110-1117 The wsrovince responded to . the -
. Association's resolution wnth the following stdtement "The government intends to
continue - to utilize the LAB to deal with annexation requests and thus provide. '
: muntcnpalmes affected by such requests with a forum at Which rnumc:pa|
' concerns can.be expressed.” Ibid. '
. 14| egislative Asser ly of Alberta’ Hansard 18th Legnslature 4th Sesslon* (15
- May »96,8)‘ p. 1244 : o

perhaps unconsc:ously betrayed ~.the :



administration's drift

it jis partlcularly true that adjacent to metropolltan. areas, the questlon }
-of | annexation is' not exclusively tgchnical. It is not exclusively based»"
on' empirical considerations. But just as . it is. not exclusively technical,

it is' also not exclusively pélitical. Both the technical and the political

aspects arg important components “of the final dBCISIOn that is' going

1o be rmar:lgﬁ respecting  annexation.’?s ‘.

Although Blll 38 finally vested in cabinet the ablllty to develop an urban
policy (through its new power tg alter LAB decusuonsl the. provmce in the: case

of Edmontons boundary duspute l"nSlsted that the LAB route still . be. followed"‘

Thus the decnszon onh the LAB amendments was in reality a Ppostponing tactic on‘

the basic, dlspute -over reorganlzatlon Whlle acceptmg that any eventual “solution
Vwould now contain a shrewd dose of political calculatlon the To ies once. agam
continued thelr depolmc:zmg tactlc by defernng the lssue pending further
" technical study.” | | O | ”

» "‘Planning personnel within ‘Edm"ont‘on's'Corporate lsolicy ‘Pl{anning Branch not
*only’r realized that further negotlatlons were futlle but were flnagy able to
"‘,convmr:er CIty counc:l to. act Convmced by thelr experlence w:th LAB activities

that. a major series of technical studles were ‘required to pursue thelr goal\of

an enlarged cnty successfully they pressured city - councn to approve a one

million dollar budget as the basns of an LAB application’” Once again, mumcvpal'

bureaucrats persuggd the polltlclans to pursue the metropolntan odyssey
E. The 1978 "Annexation Application o /
| The Quasi—judicial route had become mevutable An attempt by }the minister.

.

to  pursue a solutlon ’ to the boundary ‘question thr.ough negotlatlon. falled‘

aniserably n July 1978 he had calleT“t‘qgether the mayors and reeves of ‘the

. affected }urlsdlctlonsM_The battle llnes were quickly drawn Littie agreement wasA
found ons the matters  of g@glonal utllltles ‘the RDAc the dlstrlbutlon of
assessment base and the mechanisms for provincial “and lnter—munlcupal,

‘cooperatlon When the mlnlster concluded hlS ‘own personal preference on the_

W SRS IRIRE Sy R - .
125 Jpid, e o ‘
¥ 'b'

17 lntervaew w:th Mark t\McCullough and wnth Dawd Podmore, senior planner and :

Director oft the Clty of™ Edmonton Annexa‘tlon Pro;ect August 29 1980

~
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future . form of go’vernment’ with the statement that it Wes | "unlikely that la]
unicity form of government wull be the end result” only the mayor of Edmonton
ex_pressed reservations.??*  In fact, notes from the meeting suggest that the
Conservatives «Were th prepared' to implement any serious structural changes to
the metro‘_politan' area in. the first place. Regional government .was dismissed and
instead the minister expressed a preference for intermunicipal arrangements for
servuces utilities, and transportatlon " L | -

Nonetheless, city staff had begun- to spend ‘the initial one million dollar

_annexation allocation. Semor professionals from. the admmlstratlon and independent

consultants (the annexatlon ,'team’) were charged wnth the responsibility of

bringing - forward -recommendations to form the ‘basis of a comprehensive .

applloatnon As .earlyv as.’ September 'Edmontorg‘s mayor .acknojwledged  that

: proposals under conssderatnon could affect

[}

dors; five - municipal ~ or

-more than thirty- five thousand property
- county jurisdictions; ten school "board, jur Bns; and a wide range
" of special  interest groups including seve ‘:g the largest industrial
© concerns ' in north—central = Alberta, rehgl organizations, Federal
. Government -agencies,. non-profit - represe twe organizations, and a
number of property owner assocnatlon . ‘

The city's apphcatnon filed AB on March 21, 1978, conflrm’ed

k23

the unprecedented scope of the&: proposed annexatnonm Edmonton was seekmg

to expand its borders to include the Clty of St Albertt, the en’/re Cour)ty of

Strathcona Bt and portlons of the Counties of Parklard and Sturgeon i

‘approved Edmontons most audacious ” challenge to the province would mcrease

its snze by approxlmately 730 square miles. By takmg the quais—judicial route m

this' manner, the city was "essentially trynng to usurp the provincial lnmatwe in

" metropolitan reorgamzatlon and force an ennuncratnon of .and optnmally a change'

21 Notes from a meetlng of the ‘minister and others, July 12,1978

29 | etter from.Mayor Cec Purves to the 'chairman of the Local " Authorities
Board, Dr. D.A. ‘Bancroft, September 27, 1878

0 City of Edmonton, The Basis of an Application by the C/ty of Edmonton to
the Llocal Authorjties Board of the Provmce of A/berta March. 20, 1 979

- (Edmonton, .1979).

31 -Fred Colbourne, former %q,{cred Minister of Munlcnpal Affacrs called this
move ‘brilliant. Attempts in #he past to acquire Refinery Row or ‘Sherwood Park
failed because authorities feared that the loss of these areas would emasculate
the tax base of the remaining portion of the county. Interview with F.

~Colbourne, -‘Minister  of. Mumc al Affalr\1968 1971, Edmonton _Alberta; 25

August 1980 and 3 July, 81

v X . o
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in the ‘obvious provificial strategy ‘over.the years. i
In June of that year the provunce ’agam mtroduced amendments to the
\"gs_ |
ive -

| Local Authontues Board which set the stage for lengthy and detailed . hear

Bill 18 The Local Authorntnes Board Amendment Act, 1979 -allowed exec
council to appomt a special three man panel to  hear the Edmonton annexatn n
'-applacation prior - to. the amendment the _statyte had provnded for a maxumum
three LAB members The three commussloners subsequently appomted to th
specual panel by.: the government were JVH Milvain, a retired Chief Justnce o)
“the . Trial Dnvasnon Supreme Court of Alberta, Tom Lauder, a long—time member
“of the Board ‘and Ralph Brown, A former reeve of the southern Alberta rural'
munncupahty of Kneehlll (and member of the ‘Land Use Forum) . %‘

F]

By wrtue of the. amendment  to the LAB Act it was clear that Edmonton s

K ¢ .
application was no$y

‘ssdere’d a* conventuonal , annexatlon by the provmce
Nonetheless, the LAB - panel followed a judmal llke route, wnth Iegal counsel \
~retained. by all affected ;urusdsctsons Neuther aprov};ﬁal pohtnctans nor bureaucrats--
,'played a role m the process after the apphcatlon had ‘been . submlttﬁ As well,
Edmontons city - council was not dnrectly u’wblvedm Hearmg:}é on the ~City's
application commenced on September 25, 1979 The board rece:ved mformatlon ' y,
hfor 105 days, concluding _the hearing on July 24 1980 after more than
»‘12 000 . pages qf transcnpt were recorded in the often tedlous exercise of
‘eexammatxon and cross—exammatlon of expert w:tnesses 233 Money seemed to be 2
of ‘no concern to the partnes mvolved in a process remlnescent of the

‘,Redchffe Maud Royal Commission. More than 180 people appeared before the\

board and 299 exhlblts were f:led in the most detailed examination ever of the

$
.Edmonton boundary drspute Despite /the venue, Edmonton city had . had uts royal

s

comm|55|on incurred ‘on its- own initiative. »
Edmontons cagse was as classnc as it was’ ambmous The case albeit

. embelllshed with local - detail, - was typacal of those put forward by other North

___-—.—.___..-.——_-._—._

" 32 For an assessment of the appropnateness of the LAB route see Plunkett

.- and_Lightbddy, pp. 207-221. .

+ 23 The solicitor for the Countr of . Strathc went so far as to file 'etrt\:V:—'\
.from both the author a sher of.a book to 'prove that a ‘source d '

(ﬁ been mcorrectly cited in one of Edmontons bnefs ) 4

}
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»

American proponents of centripetal metropoiitan r'eorganization ff:rhe city’

B

" supported its position on the basis of 'six major arguments: efficient land use,
rational boundaries, the accountability of single tier government, equitable taxation,
integrated services, and environmental proteétion. it argued:

. . . ) Yy, .
the. City of Edmonton is the  highly predominant ' population centre of
the region. It is a vital and heterogeneous core to the metropolitan
area The twin satellites of St Albert a Sherwood Park are
essentially dormitories ‘of the City. These pockets of high income
populations are free to use many of the: ‘?’Vices provided by the
‘City but. have isolated themselves from  the social, political, and
financial ‘costs of servicing ' specialized population groups.” that a

regional unit must share. To manage and direct future population » e

~growth equitably" will require the creation of a single governmental s~ - %]
* Jurisdiction with the power to act—-authoritatiVely.>s D A

. . . . . , ’ .8 ~J3 ks R .
For over 25 years the language and emphasis remained. ,substantially unaltgiiia¥is§ j'

‘While four separate jhrisqictiong’ were affected by Edmonton's apfituBiig

St Albert and the Céunt} of Seathcona sto‘od' 10,
‘money spent by these jurisdictions reflected their Nn ' language pioneered

’ . i
by the American theoreticians, -they sought Edmonton's  unitary
proposal by arguing in- favour- of independent yet’ e local -governments:
A : . _ g . e LA T s
o Because o - characteristics of the Edmonton area, particularly the
. . sheer size he ‘Central city relative to the urban settiements outside
- . the city, - y matters that would be seen as 'area-wide' matters in
: ’ other metropolitan settings are largely 'city-wide’ matters ‘here- and. fall’
R g @ within the City's responsibility. Others are to a large extent matters of
e T Provincial. responsibility. The area-wide questions to be dealt sith are
really /nter-municipal matters -that' can be handled to a »c*era_ble
extent on-'an inter—municipal rather than a metropolitan. basis, they do
‘not, in any ‘event, require restructuring of the ‘local T gefernment
system, as Edmonton. proposes. To the extent "that there may be
« fiscal problems to be corrected, they do not, require  massive
boundary ~shifts but should be dealt with direc#: through fiscal
© - mechanisms.?*¢ ' : C : .

g

Both the city case and the ‘rebuttal by its antaQ‘ohists borrowed extensivély
from “the British and *Kmeri% ~literature and experience; those opposed to

unitary government, found the GVRD model ideal.?»?

————— e e L L . A - .
- 24 Dr. Lioyd Axworthy and Dr. Jim Lightbody, The Reorganization of Local
"Government. in the Metropolitan Edmonton Area,Edmonton, 1879). p. 7.
25 For' a summary of the city's case see: Cityoof Edmonton, Submission to the .
*ocal Authorities. Board of Alberta on behalf of the City of Edqugton; ‘Written
Argument {Edmonton, 1980). . ) i ot S
3¢Comay Planning Consultants Ltd., Re%‘tv on “Edmonton Annexation Proposal, (St
Albert, March 1980), p.. Also see for¥Strathcona L.J. Sharpe, Evalustion of
. Altérnative Structures and a Proposal for Local Governance in- the Edmonton o
"Region, (Gounty of Strathcona, 1979) . o : o
% See Lionel D. Feldman and .Katherine Graham, Evaluation of Alternative

B



be p§rt:tloned and  assigned to the surroundmg counttes

- Consyltants

3 id, p. 156,

:z!’
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- The . LAB report' was released to- the public in November ’ 1980 In the
document the comm»snoners accepted the arguments put forward by the cnty

and recommended ‘an  extension of Edmontons boundaries in all directions. The

24 recommendations contained: in Board Order 14, 000 included pl’OVISIOﬂS \ for

increased representation - cit‘y" council guaranteed employment for mumcupal
employees, the - rat:onahzatlon of water board jurisdictions, end the - creatnon of a
five mile wide Mutually Approved Development (MAD) area to surround the city
and. offer Edmonton a degree of Iand use contrel on |t’ urbanlzmg perlphery m
lin supportmg its posmon the Board noted
Thns Board is satlsfled that the Ctty of Edmonton has established a

2 'f" . o
”‘g‘*%m reasonable grospect of - an increased - population moving into the area

dominated by the City, and that .its share of suc increase. wiill
necessitate acquisition of jurisdiction over additional land .from
adjoining territories, We are also satisfied. that an esential fun - of
municipal government is to plan for future. development and"“ ““far
as- possible, direct 1ts ‘course. ! ,

.1

As on. prevnoth occdsions, "a body mdependent of municipal' bmé’%ad qudged

relatwe merlts of the arguments advanced by jurisdictions ln the affected

'terrltory and concluded that the boundaries of " Edmonton should \ ' expanded to
include the urbamznng metropohtan areadw_Not since the McNally Ro al Commission @

of 1956, however had such an authorltatlve _statement by nmpa ial authorities

e
been made. The commissioners recommended the inclusion of. St. Albert in_ an

'expanded cap1tal city and in Solomomc fashlon recommended that the "built— up

area in the County of Strathcona be included while the remammg rural sectuon

-
o After a decade spent in a strategy of evasion, deflection and neglect

-

the Lougheed . government ‘was fmally forced to make a dec;sglon The LAB order

granted Edmonton almost everthmg » it~ had requested Not surpnsmgly the
, ;urasdnctuons affected by the decision expressed thecr total opposmon ‘to the'

scheme. The technncal argements were over, the Edmonton boundary daspute 3

e o e i e . .t e S e e

"Ncont‘d)Strqctures and @ Proposal for LocaL Governance .in the Edmonton =Y
Ragion, (County of Strathcona January, 1980), pp. 33-42: Comay Planmng
Ltd, pp. 29-36. L.J. Sharpe; p. 78

e

1980, PP.. 88-125.

~Ordeér 14,000, The City of Edmonton Annexauon Appl/cat/on, T

LS
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clearly entered the open political arena. .

Bétiling'. for - their very aexistence, the Count_y of Strathcdna ‘and ‘the City
of St Albert commenced an aggressive lobbying effort At the . annual

Progressive Conservative ‘conventviOn in the spring of 1981 . Opponants bf ,"t‘hje
\ w!l o

annexation dec~i$ion~ ‘succeedéd -in -passing’ re‘solhtions fequiring succcésfm
plﬁs’cites in ali‘ affectsd jurisdiéﬁoné.’“, A résolution calling for the acéept_am_:e
y (ﬁrthe' LAB vrepcr-t was resbundingly daféatad.n ) : } e

~ To defuse the  emotion, “the matter was ;a%ised in the house by the
‘ f_zg;;,‘_,g;--~gqy?mment .,.durigg thg s‘p‘ri‘ng - sitting. Withou£ indicating any'_; preferenge or
CLowt p'“articdlar ’ poliqy Snﬁ' %he 5125“5 E?e'Tg_Toriés ini'siatéd debate through a goverment
motion. which' simply- stated " "Be it resolved that. the Legislative Assembly give

TR A I / ,

consideration to the Local Authorities Board Order, Répdrf’ and Recommendétﬁbﬁs

£

on Annexation to the City ofvEdmonton.” _
_ -~ if _there wefe’ ény vdopbt‘sSthat“ the gov;;nmew wobld use its ‘p5wer
‘under the amended LAB Act to alter the board‘ order, they were quickly
' dispglleq ' during .fhe course of Sécon&_ reading debate. The VHon. Marvin Moore,’A
Minister of Municipal Affairs introduced the: motion and noted, '.

for some months now our cabinet and. government caucus have had !
, under -consideration’ this whole matter  of whether or not you can
. - move local political boundaries to do away completely with two
. municipalities; whether you can do that against the will of the people,

with the proposal to them that' it's for their economic good down

. the road. | want to simply say that when it comes to making these

: kinds of decisions members should recognize that national, international,
Ry '““’w‘/m;)olitical boundaries of this province, this country, and the world.
@ ~not''often gdecided by economics alone. Most likely those decisions

. : are ‘political ar geographic decisions, or ‘related more to geography
“than economics. (f it were otherwise, Mr. Speaker, - it could well be

- that 'the major bo ndary between the United States and Canada would

“run north and so rather than east and west When it. comes to a

" n.g - matfer- of econo ics, | should say as well that there wre .some - and
N we do it as individuals - who. -=cho_os’€’ to be ‘masters of a smailer
haouse even thqu%n it may cost a litle more t6 keep the roof

. fixed !

- . The resolution : submitted by the Sherwood Park constituency read, "Be it
-~ Resolved That the City of Edmonton's request for approval. by the Provincial
Government, of- its unnecessary, grandiose, highhanded and far reaching ,
“annexation proposals, be rejected quickly and forcefully, for if approved in their '
present form, the political, .social, economical, .and ecological consequences for
. our constituency will be devestating, and , in fact, may well destroy aur
constituency -forever.” - ‘ :
oM Le'?islative A‘s_semblg of Alberta, Hansard 1Sth Legislature. 3rd Session (20
. May 1981), pp. 833-834. ‘ SN T '
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MLAs expressed their agresment with the most politically acce'ptable “portion of
the Milvain Report Of the 17 MLAs who spoke‘ to the motion, there was
lunanlmous acceptance of the finding that Edmonton should be granted a
boundary adjustment that _would guarantee enough land for industrial, commercial,
and residential‘, needs for at least 20 years. There was, ‘hhowever, no Support
for the inclusion of - either St Alpert or Sherwood Park in an expanded
Edmonton. While cabinet secrecy and caucus solidarity are practised to extreme
lengths in Alberta, one could- sarnﬂse. that - elther weak support was’ offered m.'
favor of Edmonton's boundary pf’bpgsal or that any supporters of the crtys

case were quickly overruled Bl lmenslve lobbying’ efforts by those jurisdictions

appeared on the surface to}t"}»&@elr deslred» effect although there is no
'ewdence to sugg??t that the provu‘tclal go“vernment ever intended to adopt the
LAB report As well, it has beeg, ev:ously pointed out that the PCs publicly |
favoured balanced growth in the ™ ’ mce and that this |mpl|ed a decentralization
of both populatnon and economlc %thlty Statements by Premuer Lougheed. and
everal cablnet mlnlsters suppo‘l"ted the view that the government hoped to‘
"slow, the growth of lts‘two ‘major cmes"“J ] |

In June the provmclal government - finally released |ts metropohtan decnswn
Radlcally departlng from the: Milvain Rep?’t the government ordered that 86,000 .
acres be. added to 'Edmonton’s ~existing terrltory while St Albert retained its
lndependent jurlsékhon and the County of Strathcona lost only 19 percent of
its coveted assessment qase Included m the . governme/n/ts decision was. a
secretly assembled 17, 000 parcel of land ‘that was not even consndered in the
LAB report - A 'new Edmomton Metropolltan Planmng Reglon was t&;\ be
established; the expanded cltv\ representatlon on the 27 member authority
_would number nine. As well, \the government‘s decision -called for. a8 new
Reglonal-- Municipal Services. Act\ Wthh would provide for reglonal authorities
with the power to own and operate reglonal facllltles with the power in effect

——.——.—-—_—-—_.._____._

"2 During debate Neil Crawford Attorney—General and former - Edmonton ¢

alderman stated that he had not yet made up his mind. on the annexation
oposal! Leglslatlve Assembly of Alberta, Hansard 19th Legislature 3rd Session

(21 May 1 881 . |

3 Masson, pp. 44 - 445 '
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to expropriate Edmonton's utilities operations. e
The 14 page government report cited 12 factors taken into consideration

in reaching a decision: :

1. The City of Edmonton's need for land to .accomodate urban growth for.

the foreseeable future.

-The importance of preserving agricultural Iend
" The .effectiveness of a single mumcnpal -government’ covering the reglon
recommended by the Local Authorities -Board.

consequences of the disappeatance of independent municipal

governments in St Albert and the County* of Strathcona.

hé effect of apportioning the County of Strathcopa to three different
jurisdictions.

The impact of boundary changes upon. the rovnsnon of services, including

» o s WM

police and . fire protection, transportation, public utllmes . telephones, power

and natural gas, education and social services.
7. The future planning of the Edmonton region under the existing system and

the various changes suggested m representatlons to the Local Authormes _

Board. -
8. The ‘'recommendations ‘of the Local Authormes Board.
9. The impact of a boumddry decision upon th& ability of municipalities in the

O

region to .provide —serviced land" for affordable housing and nearby job

‘opportunities for the people. of the region.

10. The financial viability of munigipalities “ and school districts under the existing -

structure, the Local Authorities Board recommendation and other options.
11. The considered views of Edmonton and area MLAs.

Board:# .

The boundary adjustments took effect on January 1, 1582 i

The government boasted that Edmonton's size would double as a result

of their decision. In the final anaiysis; and in 3 comparative context, the

12. The desires of the citizens of all the municipal jurisdictions and the ma §
representatnons made by councils and the public to the Locel Author%

decision amgpunted to little more- than modest ti&kering. Metropolitan Edmonton -

was to be governe& by special purpose districts: by mid-1982 it was not even

clear whether the city was to be a member of the utilities commission.?** The

planning end economic arduments that the city had used in convincing the LAB
'to‘ recommend a unitary form of government Were novt accepted by the
Lougneed cabinet. Edmonton was  to be left .at a pre—Toronto - 1954,
pre- Wnnmpeg -’ 1961 ‘pre= Vancouver - 1967 stage. - |

 Again, in comparatwe terms, the final outcome was a poor reflectlon of
£d

the tnme money, and expertlse devoted to the annexatuon quest»on It wil be.

remembered that in Toronto ‘the provincial government approved 2v> amengded

. —.---—-——.——_..—-——-,—..———

us Government of Alberta, Report and Decision Cancernmg the Edmonton
Annexation Application, June, 1981, pp. 1-2

. Edmonton Journal, September 14, 1982 ' - -
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vergion of the - Goldenberg Royel ‘Commission and created one city .end , five
borouohsﬁ from thirteen existing municipalities. More than one hundred thousand-
‘people were. affected by that ‘provlnce's decis'ion w n 1971, the Manitoba
provmcsal ‘government radically reformed the structure of locel government in the

Winnipeg metropoluten area Twelve municipalities were amalgemated to form

" Unicity Winnipeg. and two hundred. and fifty thousand suburben ratepayers had

more than their local identities altered' in each case the number of people

affeéted was greater than the combined population of St Albert and Sherwood |

Park,u Even in Vancouver, where it is acknowledged that only a weak form of.
area-vv*ide - government exists, it is provincial ‘government officials who are
credited with introducing the structure. Significantly, provincial .governments have
moved to strengthen the Greeter Vancodver Regional District by va‘ vertical
transfer of functions and, despité the use of 'gentle imposition' to describe  the
process they have behaved ih a consnstent and dehberate fashion. - .

In contrast with Ontarlo in the late 1970s where mlnonty governments
were unable to move dramatically with regional: government reforms, in Al erta
successwe ma;orlty governments ‘consistently deferred the artlculatnon of a policy

of metropolitan reform. The 1981 decasuon Ieft the local, governments in \the

- area intact with . only munrmal dnsruptnon to .economic ard - popu }lon base‘s ‘Un
essence, the fundamental nssue was deferred once again. 4 ) ‘\i

’

F. Summation o
4

As this chapter has indicated, the Conservatnves since theur slection). irl,

1971, dud not  treat the Edmonton . boundary question with any sense of

urgency. Though ‘the. provmcnal response . to the - city’s " initiatives appeared

superficially to be: similar to that of the’ Socreds w7 namelv' & matter  of J':

ey - —

¢ Albert Rose "Two decades of Me ropolltan &yernment in Torgnto: 1953 -
1973" A Look to the North, (Washungton ; Government Prlntmg Office,
1974), p. 39. - . .
.7 The northeast land assemblv in 1980 81 by the PCs was cunously
reminicent of ‘the Socred's Mill Wpods land assembly, &xcept in the latter
mstance senior 'mumcrpal offncwls were lnvolved and mf rmed _
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consistent and calculated effort on the part .of the three successive ,‘ ministers . to
defer a comprehensive policy statement on the form of government for the
metropolitan area Documents also support the hypothesis that the Lougheed
~ government was determined not to approve a major boundary adibstment from
;rthe outset despite its ihsistence thlt fgrrﬁal hearings were necessary in order
to provide the benefits of technncal and ‘expert advice.
Among the factors that contnbute to an explanation of the failure of
;' these admnmstrattons “to act dramatncally on the issue has been the preoccupatnon
| of the government with energy and constitutional matters. Polmcal parties in
Alberta have discovered that attacking the. federal government is—a more
sugcessful election technique than meddling in local government and Premier
Lougheed has proven skillful "in using this wtactic. His . campaigns of 1975 and
1879 focused on the external factor of the "Ottawa" government. Durmg the

1879 campang,n the only platform plank remotely related -to mummpahtles was

M » - v‘\_“___\ —

the announcement . that, |f elbotteg,‘the PC Party would establish a $300 mulhon}
Revolving - Land Servncmg Fund to help - finance major underground water and
,sewer services in Alberta munncpalntnes Rl The governments own chkbenchers ’
didn't refram from noting that just as, provincial rights must be , protected
lndependent mumcnpal governments deserved their separate status 9
As well, there was a . Potnceable lack of support from wuthm 'the
government caucus for any ambmous reform of _Edmonton's boundaries or for
v any other sngmﬂcant governmental reorgqnnzatlon.» After the .1975 election the
. PCY held all 16 of Edmonton's sea;s, ahd 8 of the MLAs were appointed to
the cabinet. After the ge‘ner'al election “of | 197%9 ten_; of Edmonton’s seventeen
MLAs occupied front benches to no avail, from . e ,city's perspective. The .
absence of any public \support, for Edmonton’s designd by -the city's members h |
. suggests at wor’st' co'nt:_e‘mpt for the city's .rnachinetions and, at bEst, indif ference

“abolit iEse '}'ef,fbrts“"or?.i_:‘the,ir part Attempts, if an\v{]‘ ﬁf:fm" ,vvithin the party to :

ofFm of f% .A/berta Progress'/ve Co"nserva;/ve Party and its

Albérta Provincial Election, 1979.-

\( Assembz of: Alberta Hansard 19th Legnslature 3rd Sessnon 22
pp 893 84. .
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lobby tha key decision m.um pmatw wm, ohviouely mﬂmoomm The
meeewo rnu;ority of the PCs, with its ettendent Qﬁw rurdl ropreeenmion, ﬂuo ;,{

then one half of - the MLAs in “the govemment caucus *untod urben ¢

" constituencies) mfy also heve contnbuted to’ tnmtow pnortty phced on reeolving-
Edmontdns bound-'y dupute \by the permanent bureeuorecy and the minpctry

' Furthermore #- has been arguod that the premier and eeverel nﬁmsters
“have preferred a greater decentrahzatnon ’of populetlon and econonuc ‘activity in
the provmce 0 . That Massons hypothesis is well founded is _at least pmlly'
.‘subihntnted by the c;tys own polttuw cek:ulus dunng tho lobbymg foﬂowlng

» the board order For nnstance of the ten - porsonel‘ letters sem to each. MLA' ~
)

about! the nssues one dealt exclusively wnth the matter .
The cnty of Edmonton fully supports the Provincial Governments policy.
.of deCentrahzetuon of growth and population. It does not believe that
~the “unification of goyernment recommended by the Local Authorities *
Board is ‘inconsistent with that policy..Growth ~ within -~ the  inner. oy
Metropolitan- Area, - however, does not contribute to . the Provincial ‘
policy of decentralization. Unfortunately.. umnanaged and uncoordmated
_expansion is ‘simply urban sprawl '

A",l

Regrettably for cnty desagns its mterpretatlon of /prdvmcnal policy was not “in
step wnth the provmces own sense of lts drrectloq ‘ | ” ‘ “

~ The absence of any particular- crisis, end the comperatavely small scale of ° o
the suburban operat|ons further served to . prevent the boundary 9uest|on from -

becommg a paramount concern to  the’ government It also fosterec( the J:ehef

'that -the matter wes relatnvely mconsequentlel agam _given . the peremount

, preoccupataon of the constututnon and energy matters Polmcat ’p_res‘sure /came»k"““_)j
from QEdmontons ‘ cuty councall and /, _admnnastratnon but - ther ¥ we\s alsol a .|
wrdespreed lack of popular . suppq;rt for , any proposals advanced wi c'ﬁ
‘ Iadvocated mtegratlon Ths. wes in sharp contrast tp the pr dnctable' vocal and

coordmated opposmon expressed by res:dents and off7lals of the outlying \
] ;unsdnctnons Thts orgamzed opposmon mnght weu have been strong enoug'] to ’
defeat ‘the Conservative members from St Albert and Sherwood Park, - ana ema .

R— e

to a premrer vvﬁo had Jserlcuslia? cempa;gned for a thnrd term wsth the slogan

2% Masson, gp 444-447. A e - -
#1 City of Edmonton, Annexatnon Pro;ect lntormatnbn Bu!tetm "Edmonton frea

Unification. and Decentrahzatuon March 198

c
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successive Alberta admmnstratlons tm repeated requests for an, expanston of the

boundanes and ;unsdl,ctnon of rts caprtal cvty has bebn exammed “in the(

comparatnve context of Canadnan and tnternatlodal approaches. Reeomnendattons

m favour of an tntegrataoh of the Edmonton metropolctan area emerged from a

i varlety of sources mcludmg a.; royel comrmss}on a task force,w lengthy ,-and

detatl heanng of the Local Authormes Board specnaﬂy hlred"' 'consultant{ end

the staff oNhe c:ty of Edmonton Each consodered the alternatnves We have

exammed each rec\ommended unltary government and each has met a s:ngular '

lack of 5uccess in persuadmg the provmce to budge m any sngmﬂcant manner

Whtle a °‘casual observer mlght conclude ln the lught other provmcnal

expenence that a8 pohcy vacuum perststed in thls case \for more than

twenty five years, lt '{v{[as hypotheslzed that a stratwust have exusted for K _‘

Alberta guven the lmportance attached to/met/opolltan orgaruzation as a polxcy

arena in. each oL the' 'other provmces The evudence presented above has shown .

that there ‘was mdeed a pohcy and thaz.i was smpl‘y and latterly bv desugn to

refram from setthng e Junsdnctlonal questlon ’conplusnvely a}' posstbuhty

/
permltted by the absence of. crnsm in. Edmontons metropohtan relatrbns Modest

“-incremental - tmkermg rather than fundamental change has been theo c 'rtslstentf

e . IR |

game plan : , RS ‘ e
»’ In chapter one we co lvdered the question of metropolltan reorgamzatnon

and outlmed vanous optaons aVallable to loca| authorltnem m reconcmng area-w»de
problems Examples J_;ncluded the expenences of yurrsductlons m Great Bntam and
the Umted States: It was recognlzed however that desp:te these modéls any
-dlSCUSSlon of local government reform |n Canada must take mto ponsudqratuon
several »cons'traints‘ partlcularly mumcnpal constntutlonal subserwance and hscal
' dependence on the provmcnal levet of government e S v i.«; ;

LRV

T



: {-to the successful gntegsetnon Bf' the comtry‘s largest urban areas lt was "
fi¥ ‘,demonstrated, wvthout /6xceptlon that prdvmcml gouernments m Quebec Ontano L

: "'j‘,‘necessary to p}a 7 a slgmflcant and posmve role tn brmging ebout a :edefinitnon

Cuwliof the boundéles and ;urlsdnctnons of thelr ma;ot cmes smce World Wer lI

'; f‘»has been an nssue area wthh could not be lgnored °.O«rnomg the factors that T
’ have been advanced to explaln the unpetus to the provmctale mmatwes are L
- { cnses in’ serwce dehvery the ldeol’ogy of the govemment md power and the

fdesugns of a determlned bureaucracy Whlle none of these crrcumstances hasv ;=

lbeen shown to be partlcularly appllcable to the - Alberta case - with the posslble

exceptlon of the last the pattern revealed elsewhere does raqse the questuon as-'-.,

o wny two polltucal partoes and seven consecutlve legeslatures have faﬂed to .

respond m a demswe fashlon to conslstent pressure from a’ determmed crty

w

s fbureaucracy for a consolldatlon of Iocal governments in the metropolltan reglon )

“To. answer t'has questron the response of Alberta governments m the»

: _'-fvpost—war era o recommendatlons for reorgamzatlon has been - traced On the' ’

'basls of documents mterv:ews and newspaper accounts ‘It, ha,s been. ar_gued that

. fhe extstence of a consustent strategy of ben:gn md‘iffere:nr:e and‘ -calbb{ted

‘neglect best explems w°hy nelther the Soclal Credlt »'n,or. the Progres ive

g “iConservatlve go\ﬁernments respectlvely dud respond dec:swely to efforts almed‘

jat lntegratmg the metropolltan area :

The |deologlcal commltment of the Socreds to Iocal autonomy “and the

partys strong rural blas Ieft them |ll—equxpped to deal wnth “the questlon of'
"jurban governance The government set aslde the fmdmgs of. the McNally Royalv
. Commnss;on ln 1956 and - lnstead created a reglonal planmng commlssnon ‘a_'j' :

'Y~"mea5ure ‘which - ultlmately farled to reduce jurlsdlctlonal dlsputes m the reglqn As

: w,ell, ut pondered a proposal ‘t‘or"' sharmg lndustnal tax ‘revenue. Despatev
,government' clalms .that the program would amellorate f'lscal mbalances the.'

School Foundatlon Program Fund whlch emerged dld not suceed |n reducing

»

-



has resembled that of the’ i predecessors

L ,':v‘local government in the cmtal reguon \ o A ,
e The Progressrve Conservatrve treatment of the Edmonton metropohtan area..

.'overwhelmmg perlaamentary ma;ontnes and theur '.;a\tendant strong urban support :

unnecessary to develop a comprehensuve plan for local governance ln the

’ regnon Furthermore the evrdence suggests that thvs appearance of lndlfference
; was a carefully calculated stategv orr the part of the Conservatwes not ‘o alter-v
the status quo thereby retannmg the support of the Iocal Ieaders and the»v.-?

resudents of the commumtles surroundmg Edmonton and probably the majorlty

'low pnortty |ssue they moved early n- thelr term to defer the questlon Wlth'
the establlshment of .2 Boundar:es Advnsory Commlttee Edmlonton decllned to
present lts case before the commlttee and mstead pushed for a cabmet

.decnsnon recogmzmg that ‘a resolutlon of the boundary controversy ‘which it "

decided to pursue lts goal through the LAB (a route éonslstantly advased by

both - Socred and PC governments) and won lts case the provnncnal government’,

.———A——_———--——-n*—-——

32 In.a’ studyn commissioned by: the Offlce of the Mayor the issue of R
‘annexation’ ranked fourteeth in a list of .fourteen ‘concerns mentioned - by the -

“-residents surveyed, being a matter of interest to only 1.4 percent: of

respondents. Populdtion Research Laboratory, Citizens’ Concerns in Edmontbn

‘ (Edmonton Offlce of the Mayor January 1979) p 34

ecord shows that desplte thenr' .

v'(mcludlng that of former caty councnllors and the)r organlzeos) they haVe found ltir ~ i

: ‘_of EdmontOn resldents as wéﬂ 142 Rather tha;\ resolve a pohtlcally dlfflcult butf_,

k‘_

percelved was in the fmal analySls a ‘polmcal deCISth. When Edmonton fmally-,-_ .



"recogmze Edmontons unpact

o ".populatloh lterms Each re;ected the 'comparatxve expeﬂences of othe::e-

: .‘ :metropohtan centres ~~i, Canada whnch i had led - mdependent tnbunals 4 to © .-

recommend umtary government That the City of Edmonton was unable to-f "

: demonstrate any pubhc popularsty for rts deslgns further removed pohtncal'
pressure upon the provmce to devsate frqm its. approach N’aturally, other . .
',affected mumcnpalxtles in the area were opposed to umﬂcatuon, ;ust as they *

5 '_ . would have been m any other metropohtan centre in Caneda But here there_

was no centnputal pressure As well we have noted an absence of cnsus in K -

regnonal serwcung Wthh *.o_ther, ;uﬂs‘_dylctnons.» dud_ serve ‘r-;asv __anw tmpet:us' ,to

- 'structural change By . SR U

Desprte the prowncml \\ntent lt is. unlnkely that the 1981 decusuon wm put
Vto rest the plannung servrcmg and flscal problems of the local governments in. e

Tthe region The LAB after thenr detauled assessment of the case agreed wnth

& . ‘Edmontons posmon that the csty should be glver) planmng authonty over thef‘
: ‘reglon S L ' ' S . _
We are satlsfled that there ‘exists an  Inner Metropohtan “area,

~comprised of the City of Edmonoton, the City- of 'St Albert, ‘the

“Hamiet of . Sherwdéod Park _and the:.industrial - developrnents which  they

adjoin. and embrace. It .i5 also. clear “that :the  City of  Edmonton

. dominates the - Inner Metropolltan area and. furnnshes the mam driving

‘force behind its future ‘development. - -
Coa it _follows that in the best mterest of the whole commumty -
. 'which. constitutes the . Inner Metropolitan ‘area, it. should ~be brought -

- under a- single municipal authority.. In' our view, the- Clty of Edmonton

has . discharged ‘the ~onus. upon it -of establishing, ~as a- ressonable ,
- conclusion, ~that it’ needs land ~for - expansnon and needs - extended RN



o .possess the pohtncal capacut

o2 ¢

| etermlnad' that E&monton clty couheil could not- -
. locess By keepmg lt severoly under-*represented‘
new . reg i planmng commnssgon whudh lt proposed Nor is there any
"imdlcatnon that lthe cfty the sole provlder af watar and sewage treetment m the'
regnon wnll be anted to ;om a: proposed new reguonal utll‘ltles board In- shortv |

when lt becarne polmcally lrnposslbla to lgnore postpone, am:l delay the questlon '

of annexatcon longer--because ‘the clty had forced tha lssue—* the provmce.
was forced to fmd another urban growth polloy, as the other provmces had
done That |t was bl.:llt on the IOWest posslble comnton denommators wnll in all’
Ilkelnhood be unfortunate for the reglon But more mﬂortantly what is the
lesson from al this? .‘ R

\]

In |deologlcal terms conservatNely mclmed pryvmcral governments would‘

not be expected to undertake drastrcally upsettmg reforms m ‘the - absence of o

severe provocatlon "Exi t:ng forms lof metrc government] pers:st largely

because they serve the m 'rests of" dommant economlc and soc:al groups who

to retain the status quo"“‘ Both Socral Credut and"’

Progresswe Conservatuve gof ernments have been very much t? custodnans of_»

publrc offlce m the mte 'ts of. those groups domlnant in Alb rtas socnety and |

pohtlcs s For the latter, the local polltlcal system worked reasonably well ln A'
thrs Ilght the apparent mattentnon ‘to the Edmonton metropolutan quest:on .

revealed m more than 25 years of mcremental ad;ustment by the Socsal Credit

/ .
~ and” Progressuve Conservatlve governments marks instead the cohscnous auondance A

1

of the issues of comprehenslve reorganuzatlon That . behavrerur betrays the basic

strategles of bemgn md:fference and calculated neglect

___;--_-;___-.;_;';_' ‘ I \ ;
2% Local Authorites Board, Report and Deczsron Concern/ng the Edmonton .
“-Annexation App//cet/an fpp 166-157.

2 On the importance o ldeol gy see James nghtbody "The ‘Reform of‘
Metropohtan overnment” p:

255 John 'Richards and Larry: Pratt Pra/r/e Cap/ta//sm Power and /nf/uence in .
~ the New West (Toronto McClelland & Stewart 1979) pll '215-250. '
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