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. T T ABSTRACT .

The central argument in the thesis 1is that the comprehensiva

rational model of public policy-making has led to a misunderstanding
. ) . ;

- . - = [ _ .
af_thé manner in which a municipal general planm can influence the
dvnamic urban environment. Because of this, plans in the past have

b§2ﬁ noted for their ineffectiveness: limited influence upon decision-

making, or, if implemented, a high frequeﬁéﬁ;@f unintended tonsequences.
gather than a linear, é%perta&ente?ed, $ianniﬂg process oriented only
) 4

towards the writing of a pla niﬁé document, a more pxocess-oriented
. e

pianﬂing mode'l is propo

The model identifies two key components of effective planning:

impléménzaticg (the translation of policy into actfon), and monitoring

(the process of feedback, learning and amendment of plan policies).

A review of relevant literature provides some guidelines for effective

implementation amd monitoring systems, pertaining to the process of '

and céﬁcinﬁing planning act;§icies.

The fgﬁéiﬁdéf of the thesis is an analysis of an actual
planning exercise in terms of these criteria. {The author's personal
involvement in a review afrthe 1971 general plan for Edﬁantpﬁ, Alberta

-

provided detailed and intimate knowledge of the Edmonton plaﬂﬁing

system, including the events leading up to the preparation of 2 new

‘plan in 1979. 7

The analysis demonstrates that, in the two years following
' L

the release of the draft plan, little progress had been made In

13
=
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bringing about its implementation or in_esgéblishing systemsﬁfor
monitoring its effectivenegs - although both were major objectivesA

of " the planveXercise. »This situation is ;tt;ibutad'to a ﬂumﬁer of
défic}enciés ﬁp the ﬁlan preparation process, the plan QOcument,
current activitjeg of the:Edmontoﬁ plahning departhent,{and the
*structure of the municipal organization. Despite these observatio;s,»
o o N )

there is somfcauSe for optimism, and the thesis conclades by identi-
fving the implicationé for changes to the planning systém, as ;ell

as the wider topicé of Alberta planning legisla:ion,vpational urban o »N\’\

N ’ : i
research, and the education of planners. . ) -

~
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Chapter 1 i

INTRODUCTION.

- \

Flarning seeks .to achieve that physt;al environment thet will best prowote
the ecomomic, social, and morsl welfare of the inhabitants of the community.

Ism MacF. Rogers, Camsdisa
of Planning and Zothing, 1980

We in the western vorld must seem to others to be a fortunate few with
resoucces #hd knovledge enough to solve our urban problems, but we seem largelv
to have failed to do so. The rest of the world {s unlikely to think they have
wuch to leadn from us.

Harry Lash, Plamning in » Q"‘
Human Way, 1976

[ kl{evtng that any problem can be solved if only we try hard enough, we do
not hesitate to attempt what we do not have the least ldc; of how to do and what,
in some instances, reason and experience both tell us cawfot be dome.

~a

. ' Edward Banfleld, The Unheavenl
’ ' City Revisited, 1974

A major and, indeed, frightening part of the present situation is our
groving inability to bring the relevant scientific and technical knowledge to
bear on political action...We are In danger of following ?ne of the roads that

lead to reéepression, stagnat‘ion, or breakdown. ‘

John Fri{edmann, »Retrackiu‘

America. 1973
The literatur planning theory is a curious mixture of

“optimism and pessimism; Optimism, a legacy of the."Enlightenmént" of
the 17th and 18th centufies, is reflected in some of the implicit
assumptions pnderlying land use planning legislation. For example,

a major one holds that, by the applicatign of a reasoned, rational
planning (or decision) process, a correct or "best" solution will be
found for the problem being analyzed. There is thus a fundamental and

unswerving faith in the ability of man to control, or bring about, a



future he desirési The quacaficn from Rogers reflects this £aith.

The optimism of planning 1égisla;i;ﬂ isﬁshafﬁlylcanttadictéd
by the writings of practitioners and theoreticians. A bufééﬂﬂing
literature is claiming that planning is ineffective, and is QQéstianing
many of the assumptions and practices of the traditional aﬁS?agéhés of
planning. Critics hold up examples of unfulfilled or disastrous plans,
and argue Ehat; in a world of resource séarzitgi increasing papulétiaﬁ,
and increasing environmental degradation, we can no longer afford not
to learn from our mistakes. To do so requires a different style of
planning %EDE the one associated with traditional assumptions. The

quotations from Lash (a practising planner), Banfield (a social

currents of pessimism running through.the writing of urban planning
-
today.

This thesis is concerned with this discrepancy between aptimismf

in legislation and the peasimism of evaluative literature, It came to

L]

be written as part of a personal odyssey after had spent six years

in a plaﬁning agency wétching, with dismay and growing disillusiqnmént,
the results of planning. Plans were being prepared but not implemented;
plan policies often had unintended - and sometimes disastrous - caﬁSEa
quences; and obsolete or harmful plan policies were Q§ﬂ£inuing long
after evaluation had shown them to be undesirable.

The ggntral afgumEﬂé of the thesis is that one of the funda-
mental reasons for plan igeffecﬁiveness lies {in past misﬁnderstandings
about the interface between the static planrand the dynamic urban
system Vhithzﬁhé plan ﬁ§ to influence. Most plan preparation exercises

have been guided by attitudes and legislation rooted in the assumptions
1 - , R .
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\of the "f#tioﬁal-comﬁréhe&sive" approach to policy formation. Chapter 2:
demonstrates some of the deficiencies of this dodel éﬁd sketches an
alternati;e view_of a sysﬁem for planding, empha;izing thé implement-
ability and respon;iven;ss.ofvplan policies. The thesls argues that
it is upon thesé th components of effectiveéness that a pl%ﬁﬁiﬁg
process must focus: implemencgbilicy - translating plan policies into
action in the real worid; and, responsiveness to change in the envifon- .
ment - being "self-corrécting” if plan policies pféve to be uﬁﬁafkéble.u

These two elements of planning effectiveneés are developed in
Chapters 3 and 4. Chapter 3ibxplores the link betwegen pélicyvand
implementécion. Chapter 4 exaQines means.of ménita:ing change in the
environment and feeding information back to Ehé-planning system. The
purpose of both chapters is to establish criteria for effectively
implementing and monitorihg plan policies. |

In Chapter 5, -the deJelopment of the thesis argument shifts
froﬁ a review of pertinent literature to a case study. The situation
selected for examin;tion wa;'a lﬁng rahge'plaﬂning exercise in Edmonton,
Alberta during which the 1971 general plan for the city was reviewed
.and a .new pian ptebared ahdJ;dopted. My involvement in thiévprﬂject
Creates-an 6pportu?ity for a retrospective evaluation. The case ;t;dy
is in;roduced in Chapter 5 by way of examining the legidlative frame-

work governing the plan contents and role. The focus in the chapter

is upon the way the legislation treats questions of implementability

&

and responsiveness to change.
In Chapters 6 and 7 the level 6f analysis becomes more specific.
The conclusions of the theory review, ‘that the foundations of imple-

mentation and monitoring must be laid during plan preparation, form



the analytic framework. Chapter 6 examines the plan-making process:
tn light of-ihese criteria, as well as the degiglative requirements
and the planning team's intentioms. Chapter 7 looks at the products -

-

of our efforts, both the plan document and' the various programs

flowing from it. ’

The final chapter of the thesis summarizes the analysis inta

an evaluative statement, and draws out implications for change.

~

LI




Chapter 2

The concepts afz"raﬁignaliﬁy“ and 'comprehensiveness' are
central Ea‘ufban land use planning; their influence is reflected in
much of the legislation governing the control of land.

It is argued in this chapter that the pursuit of rationality
and comprehensiveness in planning practice has been at the expense of
other criteria of effective planning. W¥hile both are désifabie,
..%ffécc}veness includes other conditions which have been neglected in
.the past. For example; Eﬁe'implementabiliﬁy of a plan, and its
resp@nsivemesg to environmental change, are as important as the compre-

hensiveness or the rationality of the process by which it was preéaredi
. e v

A planning process intended to produce an impl mentsﬁle, responsive
plén has different requirements from one oriented to producing a
" rational, Eﬁﬁpfehéﬂsivéi¥l!ﬂi

The inadequacy afvthe :atiﬁﬁal comprehensive model of plan
preparation has been clearly identified for many years in the theor-
etical liﬁgratur:. Since the mid-1950's at least, shifts in the style
of planning have been advocated (Meyerson, 1956; Dakin, 1960;
Mitechell, 1§61)i Yet, the rational-comprehensive mcdeliccntinues to be
reflected in planning legislaﬁiéﬁ and practice. The chapter théfefare
begins with a deSzripticn @; the model, followed by a review of some of

the critical literature. From the synthesis of this criticism is

developed an alternative model of planning which provides the framework



for the remainder of the thesis. p

L
THE RATIONAL-COMPREHENSIVE APPROACH TO POLICY-MAKING
Stnce the Enlighténgegt of the 17th ané 18th centuries, when
Hester? man began to reject the authority of t#g church in determiﬂiﬂg

knowledge and instead placed his faith in the supremacy of science,

there has been a current of optimism running through our appfaébp to

& * ' 4

knowledge. The development of a rational appraach>§9 experimentation
and observation in the physical sciences had faziligaﬁed remarkable j
’ gains in man's undérstaﬂding of the léws governing nature. The 18th
century was characterized by an optimistic belief in progress 'and the
continuing growth of knowledge. Man's ability to reason was thought
to be powerful enough to yield complete deterministic knowledge of
cause-effect relationships, not only in the natural sciences, but also
in history and social phenomena (Berliﬁ; 1956, p. 14; Russell, i?éi,r
pp. 479-482; Pollard, 1968, Ch. 2). | i
This current of optimism is reflected "today through positivism -
belief in the existenca of objective kncwledée, empirically derived, in
which fact }ijéﬂti?é knowledge) can ge separated from value (normative
belief) fbyckmgﬁ, 1961; Klosterman, l?%S), Emphasis is plased!upaﬁ
scientific technique and a linear PEQQESS'GE reasoning Hh%zh'seéks an

ideal, optimal solution to each given problem. The idea of oftimiz-

ation 1s reflected in the utilitarian belief that, through objkctive

-

feaséning, it 1is péssiblg~ta identify 'the greatest good for the
greatest number” (Smith, 1979).
From this phiiassphical heritage, the policy-making ‘process -

including land use planning - has adopted a number of values.



ey
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Possibility of Comprehemsive Knowledge

The confidence in the possibility of complete knaulgdge has tweo

major implications: a tendency towards determinism in cause-effect

L]

et o

W

analysis - the belief that the future can be determined by a
actions [g the present; and, by corellary, faith in the abilicy of
planners and other policy-makers to forecast with a degreé of certainty,
derived from the Efediéziée successes of ;hejaétgfal sclences.  The |

esult has beenlthat social analysis has also attempted to develop

L

‘ .
quantitatiye predictive models.

£

Comprehensiveness

&

The classic comprehensive modél of rational dgcisiéﬁﬁmaking
holds that, for a given end, all alternative Means of achievement can
be identified and evaluated, and the '"best" one selectéd_- Because of
the emphasis upon a comprehensive assessment of means, this attribute

is also termed synoptic (Etzioni, 1967; Faludi, 1973a, pp. 150-151).

Linearity

The model is linear in that it advocates a strict sequence of

research before policy, and policy before action; it makes clear that

action should not be taken without the fullest understanding of

best solution is found (Lang, 1975).

" Means above Ends ' ) \

An ﬁéphiiis.ii placed upon mesns (che ""how'') above ends (the
"why"), deriving from the belief in optimization and efficiency. The

classical model holds that ends and means can be separated; the end is

~di
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taken as given (whether through a normative process or by default), and
then alternative means objectively assessed. Because of this charac--
teristic the model is sometimes described as "instrumental rationality"

(Klosterman, l9?8§ or "functional" (Faludi, 1973a, p. 172).
. N , R

=

Unitary Public Inggfésg

The model holds to the concept of a unitary holistic public

L be
4 E
interest, which ts greater tﬁgn, or different from, the sum of all.

individual wants and pfgferéﬂées (Faludi, 1973a, pp. 171-185), Public
pmlic§ (for example, land use planning) 1s perceived as a means of
bringing about the public interest. The idea of optimization is
related; for example, in the view that an optimal public interest
exists and needs only to be discovered by the impartial analyst, using

a rational method of inquiry (Lang, 1975). Optimization implies

efficiency and cost-minimization, from the influence of classical

economics and management science.

The Imp

o

rtance of the Expert

Policy-making - including land use planning - places central

importance on the expert to undertake the analysis required for the
impartial, detached outsider, able to view the situation compre-

hensively. Im order to achieve this comprehensive viewpoint, it is
argued that centrality is required; hence, knowledge and decision-

making are centralized (Lang, 1975).
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IMPLICATIONS FOR THE LAND USE PLANNING PROCESS

The philosophical approath\fd scientific inquiry and problem
solving of the ratiomal, comprehensive tradition, and the reform '
orientation of utilitarianism, have influenced decision-making pro-

cesses in most filelds of public policy in western countries. Gvgr the

-

can be linked to these tradltions

Rationale for Planning

The reasons -fot which public comtrol over land use has been
promoted tend to fall 1pto one of three categories:' the need té éénéfal
negatfve "externalities"'(spillovet effetts); the desire to provide a
public good (a service which would nét normally be>prcvided py the

private market); and, the desire to redistribute societal weasicth -

generally, from the more advantaged members to the lgss so.

Government intervention in.land use for any {f these three

reasons has tended to be deterministic in its applicgtion. For eiample,

the reform movement advocated control of urban de lopment as a means

of reducing the spread of disease and improving public health in the
late 19th century. The movement was deterministffic in that efficient
and orderly urban désign was perceived as a wayfof reducing soctal
problems occurring in cities (Smith, 1979, p. b). In a similar vein,
the "city beautiful' movement advocated the use of public works con-
struction as a way‘of increasing the orderliness and aesthetic appeal
of cities, and indirectly soi&ing sociai problems (Hancock, 1967).

The garden city concept of planned suburBan development was promoted

for a variety of economic and social reasons associated with creating a
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better life and the integration of home, industry and 1eisure,(ﬁall{

1973, pp..59-63). Most receantly, the "Eificigggyﬁ movement in planning
: %

argues that public intervention in the land market 1is ju;tifiég on the
grounds of public interest to ensure the "best' possible use of land

- (Chapin and Kaiser, 1979, p. 53). The traditional campreﬁénsive plan,

described below, is rooted in these justifications for plannihg.

!

Conception of the Comprehensive Plan

-

The deterministic background of planning, together Hﬁth the |

influence of architecture and engineering upon the discipline, resulted

the.comprehensive land use plan was the mechanism intended to guide the

design proisss. Typically, it was a long range (twenty-five-year)
master plan comprised of a set of maps describing a unified Eeneggl
physical design for the community at some distant point in,zbé future,

< .
and some major policies of a broad and general nature describing this
| ]

desired future end-state (Kenll 1954i p. 18). It tenﬂéd to be static
because of its engineering and archit%ctufgl emphasis upan'this ideal
vland use pattern, coupled with a'typiial lack of specific a%tiéns to
move towards the design. Comprehensive plans were usually p@ésive% aﬁd
negative with respect to promoting future development: thra%gh land
use contrél development deemed inconsistent with the plan c@éld be
rejected; but - with the exception of the city beautiful plaﬁs which
were oriented to public works'- 11;:le could be déng to accikély‘ |
encquraée consisten; development. ) i

At this point, it is important to clarify the use Gfgthe terms

comprehensive plan". The former

11

"rational-comprehenstve planning" and
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refers to the classic style of decision-making, characterized by

linearity, comprehensiveness of alternatives, aﬁd_éa cn. The latteg

refers to the long=ra)

e, general, land use plan justgdggﬁfibedi They
are therefore two different dimension of planning (Faigdin 1973a).
However, in the traditional model bging described here the two dimen-
sions tend to be linked; hence, for purposes of brevity in the remainder

trued a

referring

of the thesis, the use of either term should be con

to both dimensions of the classic model.

The View of the Planning Process

For many years, writing about planning haéitakeﬁ the ﬁéfspecé,
tive of the fati@nalﬁz@mé‘éiénsive appf@azhi. Geddes' ;SvaéyéaﬂélYSLSE
plan” implies comprehensiveness in the sufvey,rlinéatiﬁy of process,
and the planner in an expert role. Classic texts of the l?iD'SE(Ké;;,
lgﬁé, although written in 1957; or Chapin, 1957) pféscribed-a fgtianal
process for the préscitianer to follow, stressing qualities sugéras
comprehensiveness of analysis? | -

The planﬁiég process became the focus of increased attention
during the 1960's and l§702$, largely due to developments in the study .
of decision-making and public policy Eafmatian, economics, aﬁd{mgﬁgge— |
ment science (Beal and Hollander, 1979, p. 160). However, in many ways,. =
changes wféught during this time merely served to emphasizg_fafmally <\
the ideals cf!tatianality éﬁd comprehensiveness. Optimization still v}-
retained its impgfﬁanze 4s a goal, although the concetn was less with !
the comprehensiveness of the survey and more with the quality ﬂf‘thé 5
analysis, particularly the géiérati@nrand evaluation of alternatives

(for example, Lichfield et al, 1975). Methods were developed to

"

-



AP N ey

et

TS

T -A<_<J'.-‘.' % i

-

of

imprové the precision of forecasts, the comprehensiveness of the range

of alternatives, and the quantitative assessment of evaluations.

B
I

THE EXPERIENCE WITH COMPREHENSIVE PLANNING

Thé>empiri¢al literature is generally consistent in concluding

that qomprehensive planning has failed on two counts: the poor record

of implementation of comprehensive plans, and - where implementation
: /
has octurred, and the results Nave been evaluated - a frequent inci-

dence of unintended consequences.

The Experience in Great Britain

Anrgafly type of plan in Great Britain was the "town glanning
scheme", provided for in the 1909 Housing, Town Planning, Etc. Act and
the 1932 Town and Country Planniné Agc!tc guide the layout of new
suburban develo opment. Haw§ver, problems in administration and process

meant that these statutes were not well utilized. It was dgt until

LS 1

after the fequifemgnts of the 1947 Town and Caunzry Planning Act Ehat
camprehensi;e plans - now covering whole ﬂiciéﬁ and kncwn as develnp-
ment plans - were actively prepared.d In the traditian of 'sufvgy;
analysisEplan",msuch plans required 4 survey to provide a data base;
with the plan {tself comprised of a report of the survey, a written
statement éuclining-paliéy proposals about the future mannér of ﬂévei§3f
ment, and a series of maps. ' | - |
The system of planning established by the 1947 Act in Britain

‘has- been the focus of considerable attention. - Many writers agree that

-

the system failed in some major ways, one of which was in the approach

utilized for comprehensive plannigih(HzLaughlin; 1966, p. 258; Hall,

o

[ 7
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1973, pp. 378-409; Roberts, 1976, pp. 223-241). As Hall put it, plans

p. 83). Due to 1ength; preparation and approval time (for example, éhe

time-conguming local survey and the need féf central government review

and approval), coupled with rapid, unanticipated societal, economic

and d§m§;r39h1; change, the plags were aféen irrelevant by the time

imélemeﬁzatién was to begin. The real control afrdevelapment lay, not
. " .

in the comprehensive deévelopment plan, but in "bottom-drawer'' plans -

unofficial guidelines and palizies governing deve lopment control

(McLoughlin, 1973, p;’,éé). In practice, Ehéri%aréj there were few
links between the official planning policies and those which were
actually implemented. This situation could in theory have been amel-
r

iorated by the provision of the Act requiring a review of the plan
every five years. However, review proved unworkable: Esinee operational
processes for gathering information on development trends during the
review period or the impacts of plan policies rarely existed, a review
was tantamount to a fresh plan preparation exercise. The lack of
updating capability, combined with the delays in preparation, meant
that many 1@@%1 authorities were operating éﬁd;f woefully irrelevant
plans by the early 1960's (Roberts, 1976, p. 76).

A second aséec% of the failure of comprehemsive planning in
Britain 1is covered by Hall (1973, pp. 408-409), who concludes that the
1947 planning system had a number of major unintended consequences.
His critique. is thorough gnd warrants diréct:qu@tati@n.

In the intentions of its founders, the planning system was

clearly intended to control and guide both the pace and direction
of change. In practice the system thus created was too inflexible

to cope with an unexpectedly dynamiec external world....But the
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failure was deeper than that.

The idealized system was clearly meant to be centralized or’
unitary in character...dependent on the wisdom and impartiality of
.professionals, who would interpret the best interests of society
as’a whole....In practice the system operated through the conflict
of local interests, with a strenger element of pelitical inter=
" vention than ever seems to have been in tﬁgfminds of the creators
of the system™... - -

The idealized system bypassed the market altogether....The
actual system kept the market in being butfiidid not allow it to
work’. ... : , ’

The idealized version relied on the massive creation of planned
communities, designed and realized by strong comprehensive planning
agencies....The actual system has relied on an interaction between
the planner, who has a negative control (and some positive influ~
ences on design), and the developer, who must take the initiative
on the basis of his understanding of the demands of the mafketgié,

Overall, the idealized ‘system obviously had a strong element.
of planning -or the least fortunate; urban corntainment, and the
- oreation ofigelf-contained and balanced communities, were supposed
specifically to help the less advantaged members of society. But
in practice, the system seems almost systematically to have had
the reverse effect: . it is the, most fortunate wht H4ve gained the
most bpenefits from :he‘opefacfgﬁ of the system, while the least
fq;{ﬁgate have gained very little.

Not all of this cah be laid at the door of the Mocal atthority
planners and their political masters - though a substantial part
of it can be attributed directly to the operations of planning
control.... @?)

These observatipns provideipaﬁerful evidence of the inade-
quacies of the comprehensive planning approach, in particular, its
inability to;monitor environmental change and é@ligy impacts, and to
be respoqéive in the faée of majéf unintended consequences.

Th; 1947 system was substantially overhauled in 1968, with an
increase in flexibility as a primary objective. The development plan
was repiaced with a cwo—tiér planning system of a general, policy-

oriented structure plan (requiring central government approval) and a

local detailed plan. However, implementability still remaips a



problem, with the rgi:i;hihgt plans lack credibilityv, become outdated,

and are unresponsive (Roberts, 1976, p. 128 and p. 149; Healey, 1978,

p. 119).

The Experience in the United States

In the Uniced States, the preparation of city plans had been
popular since the "city beautiful' movement of the early twentieth
century and its emphasis on an aesthgtic vision of the city. These

plans were heavily dependent on major construction of public works

(boulevards, parks and civie squares) to en?ance urban design; lack of

funds meant that few were ever implemented in more than small Jarc

/

(Walker, 1950,,p. 432).

The "city baautifui"'mnbement emphasized physical order as a
means of achieving social order, a deterministic emphasis that has
remained strong in subsequent styles of planning‘in the U@iteﬁ States.
Planning has ;herefere‘created é:pecﬁatigns that it can solve urban
problems Ehfé;gh large-scale physical design policies; its inability
to do so has been a major source of criticism (Bsnfiald,=l§;§;
Rondinellfi, 1975, p. 13).

In the 1920's the ﬁatiﬁﬁél government published model cit§

planning legislation which was eventually adopted by most states.

Comprehensive plans were provided for, although their role and nature 3y

were not made clear., In particular, the link between planning and the
land use control mechanism of zoning was not defined. Consequently,
althOugh many cities prepared comprehensive plans in the following

years, the real power lay in zoning, which, it appeared, did not have

to be linked to the comprehensive plan. Comprehensive plans thus were



of limited legal effect in development decision-making (Mandelker, 1976,

pp. 900-909). " This question ink between plan aﬁd zoning is
discussed in'greacer detail in‘ihépﬁéf 3, in the context of impléé
" mentatiom. : N

After 1945 the United Stazes; like Great Britain, reemphasized
urban planning; through the passage of the 1949 Hpusing Act, and sub-
sequent amendments, comprehensive planning was given recognized impor-
tance as a requirement of eligibility for urban renewal funds. EFEdEfai
finanéial support was made available for the preparation of comprehen-
sive plans with the result that, in the late 1950's, many city plans
were drafted. However, the results of this agtivicy were not encour=
aging: critics have claimed that very few Amériéén cities ever

developed according to the concepts of their master plans, despite the

sy
[~ ]

expenditures of vast sums on planning éxercises (Walker, 1950, p. 53';
Altshuler, 1965, p. 419; Rond’ingllii 1973, p. 13). The problems
include the static,ﬁgoal—oriented, master plgn;appféagﬁ which, because
of long preparation time, resulted in ;utééfadate documents; the,
.influéncé of market forces outside planning control; the irrelevance of

. -k
long range, general policy statements to the short-term decision-making
process; and the frequency of unanticipated social and economic tgns
sequences from land pl#nning policies (Bgal and Hollander, l???l P 16@);3
For example, one planner, writing about a comprehensive planding exer-
cise in Cleveland, declares that "much of the planner's stock-in-trade
was regarded as virtually meaningless in the ibéte;t ?g the City's
{11s...and to prepare such a plan would be irrelevant if not counter-

productive" (Krumholz et al, 1975, p. 298). 1In its place, the planners

created an issue-oriented policy approach aimed at ameliorating some of



the moré‘préssing problems in Cleveland. In another example, Homolulu

planners concluded that the general plan for their éity wvas ineffective.

S

The cumbersome amendment pfocess and the consequent inflexdbility

meant. the plan was an "obstacle to change rather than a guide to

-~

growth" (Rider, 1978, p. 26).

Canadian Experience

Most provinces in -Canada have planning statutes which provide .
for, and in many cases require, community plans of varying degrees of
comprehensiveness in their coverage. These plans are to articulate

policies for subsequent implementation through the development control

system (Rogers,,1980, p. 45).

Few fgvorable evaluations of t@e Qéﬁptéhensive plan can be
found in the 11;erature. A study of‘cfficial plans for municipalicties
in Metropolitan Toronto foynd that :;ey tended to'state conflicting
goals as though all were capable of achievement, without any means’ of
weighing them during a decision process (Lang aiid Page, 1973, p. 19).

A Vancouver commentator on the planning process used in regional

issues criticized planning regulations ié other provinces whi;h "too
often and very unfortunately leéve the pianner no agher concept -

that glorious frozeﬁ noment in the future when the urban area will ha;e
solved all its problems and remedied all social i1ls"y (Lash, 1976,

P. 21). The process to review planning legislation in Ontario

(Ontario Planning Act Review Committee, 1977) exposed much dissatis-

especially the statute's preoccupation with comprehensiveness, which



contributed to lengthy pfalincial approval p?ﬂéedufes and furthered
the ineffectiveness of such plans (Cullingworth, 1978, p. 64).

A survey of twenty-seven Canadian municipalities in the fall
of 1980 revealed at Lg%st one city (St. John's, Newfoundland) whiéh-
had dropped all pretenée of using its comprehensive plan: The blue-
print-style of master planzwas said to be of no valwe in guiding devel-
opment decisions, and the city therefore is using aj“éfgblemiafieﬁzeg;
rather than a gualsa%iented" approach, Iéviéﬁlﬁg-iﬁdivédual appli-
cations for development on thdir own merits.

énly one consciously evalua;ivelstudy was revealed by the
survey = a 1979 report by zh; Nova Scotia Department ngﬁuﬂiiipal
Affairs documenting an evaluation ﬁf the 1975 Halifax;DarEmauth
Regional Development Plan. Therstudy had involved open=-ended inter-
views with thos2 familiar with the plan or some of its components.
Three'stfengths were identified: i; had designated areas for ,rban
development; it had iéenﬁified the need for regional parks and desig-
nated sites; and its prepara;fﬁn and igglementatién hgé fostered .

: =
communication among agencies. However, it was also characterized by:

some critical weaknesses: population forecasts had erred on the high

aide and consequently a number of urban services were underutilized;
the regional parks system was never implemented; and the plan's.
policies in some areas, swuch as transportation, social services and
the environment, were out of touech with zérrenc values. |

¢ . B
Conclusion : '

» In British, American and Canadian experience, the problems

experienced Uith.ﬁhé comprehensive, long-range plan have revolved

y
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Throughout the seventy years of its history, comprehensive planning
has beén an idea incapable of implementation. The basic tension
beéieen a static iﬂflexiéle plan, prepared through a lengthy, compre-
hensiye exercise and therefore out-of-date by approval time, and a
dynamic, changing and unpredictable environment has proved to mean

the failure of comprehensive planning. There can be little argument
on this point; instead, it serves onlv t5 stress the need to understand

the theoretical explanations which have been advanced. The remainder

of this chapter is devoted to this task.
THE LITERATURE OF PLANNING THEORY :
Overview -
Numerous reviews of planning theory have attempted to impose.
- ’ )
someé structure upon a diverse literature.
. - _ . o . L N _
planning, each of which differs in some major dimension from the

rational-comprehensive model. Process planning is contrasted with the

blueprint style eof the classic model and encompasses an evolutionary
approach, with continual adaptation of planning programs in response

to environmental stimuli. Disjointed incrementalism - a decision-

making style wherein possible courses of action are identified
: sequentigl%y - 18 opposite to the synoptic element of the traditional

model. Finally, normative planning, the application of rational choice

to ends as well as means, is distinguished from.the classic model
which assumes the end as given.

Friedmann and Hudson (1974) identify four major traditions of

=
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of| planning theory:
(1) ratiomalism: planning theory and style concernmed with how

decisions can be made more rationally;

i (2) organization development: planning theory and style
which focusses on change within aféanizaticns as a key for bringing
about societal change, and 1s thus strongly action oriented;

.(3) g?géfi;;sm: less normative than-ather fields of planning
theory, this tradition has focussed upon actual studies of planning
behavior; an& i

(4) "philosophical synthesis": members of this tradition have

reached beyond the boundaries of their own discipline to achieve an

integrated view of planning as a social éfccgss, Friedmann and Hudson
. .
include in this tradition both advocates of plaﬁg}ng and its critics.

A few years later Hudson (1979) déveloped a different schdme

of clasgification:
-

S

(1) synoptic: the rational-comprehensive approach.

(25 incrementa] planning:: disjointed incrementalism. ¢

(3) ctransactive planning: a style developed by Friedmann

planner,'paliiiﬁian and citizen in a decentralized milieu, and directly

iinked to action., Transactive planning rejects the classic model's

(4) advocacy planning: a style developed out of concern that

omprehensive rational model's conception of a unitary public

inter¢st was misleading, and that its applicatie in practice was
exacerbating social injustice. Rather than attempting impartiality,

sthe planner actively advocates on behalf of specific interests.



(5) radical planning: planning styles which are associated

with normative calls for action.
While this sketch has dealt only with classification schemes

arising out of the planning literature, other disciplines such as

among the various planning approaches (see, for exsmple, fr};t, 1978).
It is apparent that no one single scheme can adequately structure the
literature; to develop a re§ised model of the plénning process, a more
useful approach is to organize the criticism around each of the model's

main features, outlined at the beginning of the chapter.

- Comprehensive Knowledge

The assugptiaﬁ that comprehensive knowledge is possible has
been criticized by a variety of thinkers (for example, Lindblom, 1959;
Rondinelli, 1973). The environment is seen asra complex social system
comprised of an intricate web of i;te:lagki?g, non-linear Eausé—effect
relationships. Because of the complexity of these linkages, aad
because of Egé dynamic and open character of the system, tétal
kﬂéﬁlgége i3 never possible, and the future can be forecasted only
with varying degrees of probability (Chadwickix1978i Ch. 7). The

question of comprehensgive knowledge has two major implications for the

planning process, the first direct, and the second indirect.
Uncertainty. Because of the impossibility of ;émpfeﬁensive

knowledge, past plans have been characterized by poor forecasts and

misunderstood policy effects, and have in consequence been discredited.

Furthermore, as pointed out earlier, the plans themselves generally



were too inflexible to adapt to changiﬁg ciréu-stances. For some time,
planners responded by developing qhantitative tools to increase the
accuracy of the;r fore@asfs. Recent analysts, however, especially
those with a systems perspective, have sfressed the importance of con-
fronting and analyzing this uncertainty, and of adopting plamning
styles which can accept it (Friend and Jessop, 1969, pp. 101-135).

- Uncertainty ha; several implications for the planning pf@ééséi
First, flexibility can only be achieved through developing a continuous
planning process highly dependent oq.feeﬁback from the environment =
feedback on policy anacts,FZnerging trends, or shifts in‘values; In
‘order to be responsive to this feedback, plan policy shou%@ be devel-
oped for several time horizons at varying levels of specifhgity
(Faludi, 1973a, pp. 136-148; Chapin and Kaiser, 1979, p. 905.

Second, this adaptive p%anning styie poses a real dilemma for
the planner who muét bélaﬁce flexibility ;nd responsivgness.withrzhg
need for commitment. While there is widespread agreement on the ﬁeed

‘Qoiimproye the adaptive qualities of planning for the continuing sur-
vival of societf (for example, Trist, 1978; Hicﬂ%el, 1973), many - .
policy decision¥ fepreéen: irreversible comifments. | ‘

Finally, uncertainty must be accepted aﬂd,not used as a reason
for avoiding action. A number of obsethrs‘argué:%aEt'planning and
public policy-making need to Aevelop ways of experiméntation: acting
on the basis of partial knowledge, beipg open to the possibility of
errof, and following through with evaluation (for example, Friend ap§
Jessop, 1969; p. 112; Michael, 1973, Ch. 6; Trist, 1978).

Requisite Variety. While cqgprehensive knowledge about the

\}
urban system is ams unattainable goal, it is important to aim for plans’




»
and pro;eggis with sufficfent variety to match the urban system.
Requisite variety refers to the complexity, or the number gf potential

‘states, of a system. The real world system, constantly changing, is
capable of a vast number of potential states. A plan which is not
capable of.generating suffié}!ht variety to match this complexity (such
as a blueprint end-state plan) cannot hope to influence the system.

The ability to generate variety appliés-ta!thé plan's éé?f@ééh to
forecasting, analysis of existing issues, devalopment of policies, and .
methoas of implementatioﬁ.

Another principle stemming from the law of requisite variety
states the need for reliability and redundancy in the controlling
mechanisms, to minimize communications misunderstandings and ensure
against failure. This 1is best achieved by providing the plinning
system with as many communication links as possible, both within itself
and with the urban system. The traditional comprehensive planning
model is inadequate in this area, since information is received infre=
quently from the environment (for instance, a massive surv;y once
every ten years{i’}t is frgquently retainé; in only a few central
locations in the organization; and, there is often only limited

communication between those who ,prepare the plan and those who imple=

ment it.
L)

Comprehensive Range of Alternmatives

Critics point out that in planning policy problems, the number
of alternatives is indeterminate. In ptactice, planners and other
policy analysts generate alternatives sequentiallv, rather than com-

prehensively, and have only a limited evaluation capacity. The

AY -
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tendency is to satisfize - accept the first satisfactory solution -
rather than optimize (Simon, lQéS; pp. 99-100: Lindblom, 1950, p. 160:
Friend and Jessop, 1969, pp. 116-117; Rittel and Webber, 1973, p. 164).
Lindblom (1959, pp. 154-155) therefore proposes the "successive
limited comparison” style of decision-making, whereby only policy al-
ternatives that differ incrementally (that is, in small degree) from
policy currently inLEEEEEE would be considered. This approach implies
a limited reliance on theory for the generation of alternatives:; it
also implies the need for a feedback system to ébcaiﬁgémpiri% data on
the effects of existing policy. It has been termed a caﬁse§vativei
status quo approach to public policy-making, which Etzioni (1968,
p. 272) argues prevents innovation and perpetuates existing imbaianceé
in the'diétributian of power and influence between the Stfégg and the

weak .
f

The debate between incrementalism and comprehensive planning

reflects fundamental differences of values and is Ehéref@ré essentially
unresolvable. At issue is the desirability af_syscémrméinténanse (and
perpetuating both the injustices and the benefits of the existing
systgm)‘versus taking the risks of systam’éhaﬂgg. Given this

. . -
oppositiop between the two poles of conservatism and reformism; a
‘variefy of."midﬁlg range'" decision-making models has bge; proposed
(for example, Etzioni, 1967; Cartwright, 1973; Stuart, 1969). Perhaps
the one which has found most favor with theorists is Etzioni's

.

"mixed scanning' approach, which he describes (1968, pp. 282-283)
as "less exacting than the fati@naliftic ope but not SS‘CQﬁEEfiC£iﬁg

in 1ts perspective as the incremental approach, not as utopian as

rationalism but not as conservative as incrementalism, not so



4
unréalistic a model that it cannot be followed bug/not ome that legit-
imates myopic, self-oriented, non-innovative decision-making".

Mixed scanning combines a broad overview of aiternatives with
a more detailed, sequential analysis of optionms, compaféble to Lind-

blom's successive limited comparison method. The effectiveness of the

.
a
L}

éroad scanning activity depends upon human intuitive ability to per-
ceive pattern and order, and to think laterilly apd creatively. 'Tﬁe
sequential analysis is consistent with Lindblom's observation that
people prefer this linear style in prtactice. Etzioni draws an analogy
with a chess player who focusses incrementally on the game aft:%(ivery
move of his opponent, but every so oFften stands back_ and scrategica{ly
reviews his position, a-step that is essential tp ensure his contin

.

uing survival in the game. ;
More specifically, the main components Jf mixed scanning are:
(D A-strategic level of consideration of as many alterna-
tives as' come to mind, during| which evaluation takes place briefly at
a superficial level, and then n a more intense manner sequentially,
rigecting each option or developing it further until only one Temains.
) (2) An analytic etage for ordering the steps requiréd-for

igplementation so that-the costly and less reversible decisions arise

: . v
later in the process 5h§n those which entail less commitment.

(3) An implementation review program, involving scanning and
review of programs at- varying levels of detail; to see if they are

"working' and to determine if there are deeper underlying difficulties
.oA : :
not -superficially apparent.

(4) A program of resource allocation to determine the propor-

tion of effort to devote to the various levels of scamnning.



Mixed scanning attempts to meet the need for a comprehensive
coordinated Tie, of alternatives and their inter-relationships, vith;uz
sgc:umhing to the dictates of cam@tgkensiveness- .Because it also
recognizes the limitations Ef the‘human miﬂdlta perceive complexity,
it i3 a type of 'bounded' rationality, in the sense that Simon (1945)
uges the term. Through miied scanning, élanning palicy can be ad-
justed for different time hﬁtigﬁnl,;ﬁith differing*levels of specificity
for eachir !

As has been indicaced throughout this chapter, the éiiémmavaf
Elexibilit; versus specificity is the most basic one in Ehé planning
process. For example, the debate on whether planning control réstfiéts
freedom ultimately comes to rest on the operatiodal question of
flégibiliﬁy of the control instrument - zoning, for éxa%pleg Many
theorists agree with Etzionl's approach to public policy and control,
termed "framework control” by Faludi (1973a, p. 284): settiﬂg a
framework within which the object of control is allowed to operate, ;s
distinguished from prescriptive control whicﬁ attempts to determine
every detail of behavior. In planning pfacziée, the mixed scanning
approach to plan preparatiﬁn, implementation and tEViEH, caupled with

degrees of pality specificity varying with time horizong, offers hcpe

for the pcssibility of framework control.

Linearity

Theiglagsiialrmﬂﬁel's emphasis on linearity (research-plan-
action) “has been identified by some critics as a source for the pacf
implementation record of comprehensive plans (Perin, 1967; Friedmann,

1971). 1In the arguments of systems theorists, a planning process must

3
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pro;ide continuous control of the urBan system. This control cannot
be obtained through a model which delays action, as 1is imblied by
‘research-plan—-action. To explain: an urban environment is viewed as a
system, dfnamic and constantly changing in a process of adaptation to
external and internal stimuli. Adaptation involves continuous learning
and adjustment; hence these two concepts are fundamental to establishing
any plamning system to help guide the process. |
The heart of the planning system is therefore not the compre-
hensive plan - as the traditional view imglies - but rather the con-
tinuous action mechanisms of the’planning~;gency. These include those
tools available to influence or control the use of land and guide urban
development. Typically, they include regulations regarding the use of
land, and aétions such as investing in public works. In the past, both
of these control processes have occurred without reference to a compre- o
_hensivé plan. The reverse‘has also held true: the policy statements °
of comprehensive plans have not been linked to these action mechanisms
and therefore cannot be implemented.

The critical role of implementation and action in the planning
process is reflected in current theory which, influenced by .systems
thinking, views the process as circular rather than linear (Friedmanﬁ,
1974; Solesbury, 1974, p. 44; Chapin and Kaiser, 1979, p. 77). The
three genefalized activiéies of research, planning‘and action are seen
to oécur si;ultaneousiy, or in a recurring iterative fashion. For
example, alternative pélicies for the plan migh; be redefined on the
basié of subsequen;‘:valuative information. Or; some éritical issue

might require action even while research programs are still underway.

An action orientation is reflected in the writings of some of



the major-scale, changeréyiented theorists such as Friedmann. It is
also reflected, however, in those whose perspective is more akin to
Lindblom's: that small-scale incremental change is a more fe;sib}e
objective. Rondinelli, for example, believes that a realistic alter-
native to comprehensive planning is 'policy planning", a "political
interaction view of pianninglwhereby the planner is involved in the
heart of conflict resolution, identifying strategic factors, and
evalqating compromise positions and instruments of manipulation and
persuasion’ (1973, P 19). The planner's purpose is not to recommend
broad policy changes as a result of comprehensive alternative scenario
analysis, which Rondinelli views as having limited chance of approval :
by politi;ians, but to influence current decisions by pointing out
HBtho "mobilize resources to move the urban area marginally away from
unsatisfactory social and economic conditions" (p. 19).

While this section has stressed an action ofientatign,‘it musﬁ
be clear that information, research, and theory development are never-
;heléss critical to the planning process. . The systems model of con-
tinuous control depends upon feedback of information from the environ-
mént, trapsferring it within the planning system, and using it. The
>point-1s more that information and research should not become ends in
themselves; the real end is action, and action, to be effective, must
be based on solid understanding of the inte?action of the urban system,
obtained from ;onitoring and performance evaluation.

Similarly,-the model of planning as continuous control and
learning, and the emphasis on action, do not negate the importancé of

a long range viewpo , the }deals of comprehensiveness and rationality,

of the compromise ptance. of bounded rationality. The mixed
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scanning model described in the previous section required periodic
strategic level scans to evaluate overall system performance and
direction, consider wide-ranging alternatives, and act upon. the con-

clusion reached during the scan.

The Relationship of Ends and Means

-

Comprehensive plans are usually characterized by a set-of lofty
goal statements, the derivation of which is -never clearly speiled out,
nor the means of their achievement (Lang and Page, 1973, p. 19).
There is a tendency for the goals to center around utilitarian concepts
of '"the gfeatest good for the gfeatest number'. In practice, however,
policies have often had effects far different from those intended, as
the>example from Hall demonstrated. The real goals which igfluenced
‘decision-making - implicit and hidden in the process - tend to be far
~ different from those ekpressed in élans - multi-faceted;,co;flict
ridden, even mﬁtually exclusive. : .

Part of the problem is thqidifficulcy of separating ends
(goals) and means (a given development pglicy or decision). It 1§
pointed out that decision—makers frequently adjust goals according to
tﬁe costs of achieving them, rather than adjusting means to énds
(Lindblom, 1959, p. 158). v{his may be in paft a function of human
behavior, and in part a function of the complexity of the urban system,
and uncertain cause-effect knowledge. .

Nevertheless, goals do exist: action is seldom taken without
intent, evén though purposes may be conflicting (Lang and Page, 1973,
p. 27). The discrepancy between goals in plans and in actual decision-

making has led some’ authors to examine the implications for our concepts



of social justice (Klosterman, 1978; Smith, 1979). Many have argued
balancing goals during de¢isian=ﬁik1ng (Altshuler, 1965; Friedmann, .
1971; Faludi, 1973a; Lang and Page, 1973; Klosterman, 1978). Such
changes in the planning process, and in plans themselves, could lead
te a mgfé solid basis for examining the implications of planning
practice to social justice (Klosterman, 1978).

fhe argument abSUE the interrelationship of ends and means is
tied to the criticisms of thé linearity of the process, in the sense
that a ;ir::\:nlar process can accommodate redéfiﬂitiaﬂ of goals in light
of information ab out meang; in fact, it is frequently suggested that
the goal defini ian/prgblem identification activities of a planning
process should absorb a significant portian of resources (for example,
Trist, 1978). But, rather than the data gathering exercises of the
paggf’this aﬁcifizy should encompass a circular process of dia lague,
information“exchange, evaluation, further dialogue, and so on. .This
would be, a mutual learning exercise of the type advocated by Friedmann
(1973, pp. 1835185); and will be discussed further in the next section.

The!Publig Interest and the Role of the Planner

Another cause of difficulty in the implementation of compre-

hensive plans lies in the unitary view of the‘pgblic interest espoused
in the classical model, which critics have argued leads to idealistic, .
overly general plans, unable to guide decision-making (Altshuler, 1965,
p- 303), or to Egmgrgmisg ones to which none of Fhe,plutalizy of

interest groups in the community can commit itself (Rittel and Webber,

L

1973). This situation is exacerbated by the lack of involvement of



those responsible for implementation of plan policy, since in the
classical model, policy is developed by an igpifciél. expert planner.

A major criticism is that the public interest does not exist
only to be "discovered" by the expert planner, but rather is béing con-
tinuously defined and redefined through the political déﬁisiaﬁ-making
process (Altshuler, IQES, p. 303 and 319). This line of argument
points to the importance of clarifying, in the policy-making ptacéss;
‘the manner in which interests are weighed and balanced (Altshuler,
1965, p. 453).

A slightly different perspective has been taken by those who
call for planners to become advocates, acknowledging their lack of
objectivity and becoming actively involved in the political process,
advocating policy on behalf of a specific interest or group (for

example, Davidoff, 1965; Rondinelli, 1973; Krumholz et al, '1975).

. interests or advocating them - there can be no doubt that he needs to
learn more rapidly about goal preferences, issues, and the impacts of
policies. Systems for obtaining feedback are essential to this process:

The policy analyst...is not a man having a superior knowledge
in some field, but a superior ability to learn....But...unless
potential client groups can be taken along on this learning trip,
the expert's models will...simply remain models. Expert and client
must share in the learning experience....

client groups that should go beyond a single interaction and
extend to a continuing relationship....In a situation of acceler~
ated cHange and only limited autonomy, this will require a tight-
ening of the feedback loops of information about change in both
internal and environmental states, a general attitude of openness

learning.

(Friedmann, 1971, p. 320)



A wide range of critics, Friedmann included, have ngugd that
a4 changed role of tﬁg planner is pérziguiafly impértant given taday'é
dynamic, open enviromment iﬁ which plaomning is taking place. While |
past social systems may have been equally complex, they were not
changing as rapidly as that of taday; In situations of rapid change,
the afgumenc tuns, fluid processes and structures are ﬁécessafyi A

centralized technical analyst role for the plannEf is therefore i inap-

propriate. In this kind of envifaﬁﬁent.
the public interest model of central planning has all bﬁt
evaporated...and planners are increasingly found in the thick of
the action 1itself, where efpert knowledge and politics, decision
and implementation are inextricably intertwined.
(Friedmann, 1971, p. 320)
Friedmann developed these ideas in his 1973 theory of trans-
active planning, contending that American society needs a heightened
"learning ability’ and advocating the ldﬁptiﬂn af'n transactive satyle
of planning, in which the acquisition and use of scientific and tech-
nical knowledge would be humanized, and the Qhale learning process
closely integfatéd with an organized capacity and willingness to act.
In his view, these changes are essential if the capacity of American
society to respond effectively to the demands of societal change is to
improve. Transactivd planning confronts the factors which he believes
regsponsible for this non-responsiveness: 1ack_Ff feedback of meaning-
ful information to individuals in the system; a high degree of central-
ization in the decision-making system; and the increasing separation of
policy, action and impace, in time, space, and hierarchical dfstance.

Numerous other writers have reached simi#lar copelusions (for

example, Schon, 1971; Michael, 1973; Trist, 1978). They are part of
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wvhat Nelson (1976) tgfe:é to as the "literature of cris.is and trans-
formation”: a body of writers who argue the need for some m;jaf-ahinges
in our professional roles if we, as a society, are to ptesef%e Qui
writers argue from a sysiemg perspective and emphasize the importance
of learning from information exchange and feedback, followed by a

" direct and immediate 1link to action. Michael (1973, p. 280) contends
that

lige the other requirements for long range social planning,

feedback responsiveness is a necessary but not 1 sufficient con-
dition. But when its ramifications are recognized, it seems to be
nearer than any other requirement to being a sufficient condition
‘as well.

Systems theory also provides#the literature of crisis and
transformatlion with arguments for decentralizing the societal planning
and control process. TFrom a systems and ecological point of view,
centralization creates instability; a system i{s more adaptable 1if its
component parts have the knowledge and ability to influence its regen-
eration. Thus, the argument runs, a system of continuous contrel and
iéarﬁing can only be created in one that is decentralized, whére infor-

mation, power and respgﬂsibility to influence are diffused throughout
(Trist, 1978). ,

One might well ask at this point how this can be possible;
system control and decentralization of authority appear to be mutually
exclusive concepts. Th? traditional debate has been that planding 7
control is imcompatible with individual freedom; this has been the
criticism of writers such as Popper, who ;eé in sgntral control the

possibility of increasing totalitarianism. But, the view presented by

the systems line of thought is that in fact a control system is an



essential part of the operation of the dynamic system of the urban en-
vif@nmént, and thar, fufthgfm?fé, it is possible for control to exist
alongside a fair degree of individual freedom of behavior (Chadwick,
1978, §- 361). The crucial nub of the aaﬁégpt is contained ;n the
definition of control, which is seen as having two canpaﬁgnts, a
centralized one and a decentralized onme.

The centralized component of control is what Faludi refers.to
as framework control: the genéral policies agreed ;pcn by eleeteé rep-
resentatives as being desirable for individuals to conform to, and the
actions, regulations and enforcement procedures developed to achieve
them. The decentralized component of control is provided by indiv-
willingly - without need for authority or force - behave in a manner
to achievelthESE goals. This two part control system is a simplistic
interpretation of Etzioni's (196§) "active society', paraphrased by |
Breed (1971) as a self-guiding society. Effe:ﬁive societal guidance
can only be éfgugh; about if bazﬁ éamp@nénts of canc%al exist - the
downward sgtFing of direcgian and purpose, and the upward building of
consensus; the downward development of government programs, and the
upward spiralling of individual ipitisﬁiva; the downward setting of
:egulaticﬂ,'and the upward Eiltefing ©f willingness to conform.

In land use planning, this view of control has led:ta neplacing
ﬁhe term "'planning' with ''societal guidance', implying =~ in ad:>éfﬁn to
the traditional government éctian’ @f}nhlli investment and land use
regulation - increased dialogue, information exchange an§ feedback
among elected representatives, citizens, and the technical planner; and,
an increased role for citizens in formulating and implementing policy.
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IMPLICATIONS FOR THE PLANNING PROCESS

The foregoing review has réised a variety of considerations
which, togethe?, point toward a revised model of the planning process.

These are summarized below.

Purpose

The plan;ing system can be viewed i3 one of the grban system's
processes for guiding and controlling change in Eﬂe system. The pur-=
poses for such control are determined by a combination of downward
ex;rcise of authority by governmental structures, and upvards building

of consensus among citizens.

Asﬁumgtions

VA planning system must belbuilt on two key principles:

(1) Rather than aiming for an idealized comstruct of compre=
" hensiveness and rationality, a more rtealistic approach i3 to aim for a
degree of ratiomality, and employ a process such as mixed scanning.

(2) Rather than aim for total knowledge, a planni;g process

should accept uncertainty. This implies that action need not be
avoided because of insufficient iaformation. éétheri an experimental,
‘error-embracing approach 1is necessary, since it is only in this way
that actiog can occur without full Eﬂ§ comprehensive knowledge of a

. \
given issue.

.
Process

(1) A planning process must be regarded as one of continuous
control and learning, involving broad framework controls and constant

action, feedback about the effects of that action upon the environment,

35



and subsequent adjustment of the action. : .

(2) The process of continucus control and learning can only
be effective - that is, guide change in the urban system —~ 1if 1t
includes a strategic scanning activity. This means fggul&flytfszepping
back", determining and evaluating the direction of the system, and then
developing policies, regulations and actions of varying degrees of
;pesifizity:z@.hri;g about any desired changes in Eﬁe system. Tﬁe
strategic scan replaces the comprehensive plan; icgis similar in intent,
but only a selected array of key system élements 1is exaiinédi’

&) FeLlaﬁiﬂgvfram fl), a process of contthuous control
requires implementation procedures (land use éggulatign or capital
investment, for example) to be placed at the heart of the process,
Without iﬁpleﬁgntszign;“éizghing is totally ineffective, and therefore
strategic planning must facusgdifgétiy upon the regulatory and action
system.

“—w# (4) The chird implication of (1) is that continuous learning
tequires that critical importance also be placed ﬁéaﬁ feedback and

monitoring procedures. Strategic planning must therefore establish

these mechanisas. <*%*%\\é‘
(5) A continuous plgnniﬁg procees of learning and control

(including the strategic scan process) requires a constant stream of -
value judgments about system direction and the "public interest",
weighing the priority to be placed on various goals and objectives.
The planning system must the:efafe Eantain clear procedures by which
the variloys interests concerned with a glven decision can participate,

their perspectives, and work towards building a consensus.
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‘development plan and a one year pfagraﬂ of improvements), each with

37

The Plan Document

The literature provides clear direction that the preparation
of a comprehensive plan document should be §iven less emphasis in favor
of developing a continuous process of control and feedback. However,

opinion varies as to whether "less emphasis“ishauid be taken to mean

total rejection.
Chapin (1979, p. 85), lomg an advocate of comprehensiveness,

still emphasizes £he vélue @f!a c@ﬁpfehensive land use plan which would
be both a dgscripzién of proposed spatial afraﬂgeme;ts~af land uses,
and an outline of a course of action fgi the local government to. take.
This land use plan would be for a period of twenty to cwenﬁy-fivg
years, andrhgnze would be of a general nitufe, including broad objec-

tives statements as well as maps. This general plan would then be

followed by more specific policy documents (a five to six year. land ~

=

spatial and a programmatic aspect.

YAE the other extreme can be placed those who claim that a com—
prehensive plan and all of its various more specific follow=-up docu=
ments can never adequately envisage land use issues which might arise.
Tﬁey therefore stress instead the continuous involvement of the planner
in the decision-making procass, participating 1ﬁ conflict resolution,
negotiation §nd coalition building. In this environment, the planner
would have little opportunity to prepare a policy-synthesizing document ;
rather, he would canstanﬁly!be at the heart of the processes by which
policy was being formed, always focussing upon issues.

Dtthiglanﬂers fall between these extremes. Faludi!(19733)

and Chadwick (1978) do not discuss questions such as the contents of a
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plan document, nor its degree of specificity, but‘neithlf writer
eschews fhe document completely. "Bounded rationality" aﬂdlthg

ideal of comprehensiveness through strategic overviews suggest the

need for some sort of summary of existing intentions and policy commit-
ments, even if only as a sdurce of information for the Citi:ég_

McLoughlin (1973, p. 262) advocates a much stripped\down version of

the comprehensive plan, turning it into essentially.a géals and objec=

tives document, the adoption of which publicly commits the local

council to its intentions. Efforts would then be directed Ecﬁérds
! »

improving the process for making decisions subsequent to plan adoptiom. .

Candeub (1970) advocates two levels within the plan: a "general guide
plén" to provide the policy base for the regulatory system, but brief
enough to be understandable; and, a component which he terms "aztiaﬁs
to improve our community”, adoption of which create the basis faf;
public commitment to programs §o bring about the strategy or ﬁhllaséphy
of the general guide plan. ‘

However, aﬁ.che discussion of the question of public’inferest
and end; and méans illustrated, a plan document outlining only goals
and policies {is iikely to be ineffective. What fis most critical is
that the planning sfstem provide means for weighing conflict over
goals and policies during processes of public decision-making. The
plan document must provide the framework for this continuous system
of goal formulation. ‘

In summary, the lessons of the past are that a plan document

. Q
must be brief, and it must be prepared quickly. It should be built

upon existing policy, and should provide the basis for reviews and

scans to determine the effects of policies. The purposes for the

.

3
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policies therefore fneed“xo be clearly' spelled out. And, finally, the
plan should outline exactls# what actions are required for its execution.
"Execution" is used here in the broadest sense to refer to the plan's
application in continuous decision-making about the use of land.
Because the plan will be brief, the directives will be of a general
nature. However, they should covér.the links between policy and
regula;io? (for example, thfough a series of more detailed plans): the
links between policy and programs; the nature of mechanisms for feed-
back and learning; and, the nature of mechanisms for resolving conflict
and défining'the public interest.

While these points suggest that the views‘of those in the
middle 9f the continuum are more appropriate, no generalizations -about
plan contents can be made. The strategic and problem-oriented approach

means that each community's plan would contain its own unique selection

of topics to be covered, with policy statements varying in specificity
- - - :

according to the issue and the role and implementation powers of the

local government.

.

Organization , .

The effectiveness of control and learning processes 1is tied to
the manner in which the planning organization is structured, partie-

ularly in situations of rapid environmental change. Specific factors

include:

(1) Information: the type of organization structure influ-
ences the appropriateness, reliability, interpretation, flow and use of
information.

(2) Requisite,variety: organization structure influences

w
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vhether the planning process has sufficient variety, redundancy and

reliability.
L

(3) Commitment: the structure of ‘the organization - in par

ticular, the rele of different units in the planning process - influ-

ences the degree to which its component parts are committed to imple=

enting and monitoring planning actioms.
A MODEL OF A PLANNING SYSTEM

The conclusions synthesized in the previous sectipn lead to the
model of a system for planning depicted in Figure 1. The model is
derived from work by Solesbury (1974) and Ferguson (1975). Planning
1s defined as three broad processes: control, monitoring, and synthesis
at varying levels of specificity. The control processes (regulation
and action) are continuous and thus are placed in the outside of the
diagram. While feedback may also be continuous, the interpretation
and synthesis functions occur, by definition, in’sgages and are thus
shown in the inner loop. Thé!diagtam 11lustrates the interaction of
the three systems - planning, the communfty and the environment, and
palicy-making. However, it gives only a hint of the complexity of the
pragésses of information exchange and ‘mutual learning dufiﬁg the stages

of feedback, scanning and formulation of recommendations. igure 2

therefore attempts to describe these %icus in greéter detail.

The 'scanning pré@ess illustrated can be applied for vagying
levels of specificity, although a scan focussing in detail on only one
issyue would undoubtedly delete many steps. The nuﬁbgf‘and type of
: ‘ ¢

different scan levels would be dependent on such factors as resource

availability and the magnitude and rate of change in the environment.

40



Figure 1

A Model of System for Controlled
Environmental Change
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Becauge of the extreme circularity of the review process, it
could in theorv be initiated at any péinzg Generally, though, 1§
would start at Box 1, the identification of existing rElivFEﬁ policies
and procgdurés; this would set the paramgcerﬁghf the rev e;i Haﬂéver,
if an agency were scanning for unexpected pa&ity impacty, ';E process
would %Eattrat Box 2.

While there 1s'a linear flow of activicy ff;z Boxes 1 ﬁhraugh
6, th; diagram emphasizes that there is also a simultaneous lateral
flow. First, the fact that action and regulation will normally con-
tinue during the review process is emphasized (Boxes 7 and é).. Second,
at every step in the process the interaction of the planning agency .
witﬁ its environment in a mutygal learning process is illustrated (Boxes
9 and 10). But, this pro s is more than;leafniné, fox, as shown, the

: .

possibility exists fqr "expg;imental action" (Box 11), causing, along
with the action sys‘tém (Boib;%)f, chaﬁges’ to the envifanmént (Box 12),
which ;re then subsequently,evaluateé (Box 6). Futthérmagéi the results
of evaluation (Feedback, Box 13) can be used in any of the linear steps
and the whole process i; iterated againi Finally, the feedback éan be
usgd to amend existing policy.(Box'la)i

The process illustrated in Figures 1 and 2 is consistent with

the guidelines provided by the review of the literature, emphasizing,

strategic level scans, the possibility for experimental action, and
the_mutual learning relationship with the environment in a continuous
decision-making process. Howéﬁér, the model requires elaboration
before criteria could be developed to evaluate current planning efforts.

This provides the subject of subsequent sections of the thesis.



Chapter 5

LINKING THE STRATEGIC PLAN TO CONTINUOUS CONTROL:
IMPLEMENTATION SYSTEMS FOR LAND USE PLANNING

To apply the model of a planning system in the evaluation @f_
‘"planning practice, effectiveness criteria must be defined more
specifically for the two key activities of control and monitoring.
In this chapter, the focus fs upon control. The.chapter begins by
examining the nature of the link between policy and implementation,
and sketches some of the‘problems of recent years. Current views
towdrds implementation are then reviewed briefly. The chapter

concludes with a synthesis of conditions necessary for effectiveness

in implementation.

-

THE POLICY-IMPLEMENTATION LINK

Ag éstablished in Chapter 2, an implemehﬁatidn system i{s that
set of accions, rggulatory procedures and programs through which the
municipal govgrﬁmént‘intervenes’in the urban land market to control the
Ause of land. It is through these actions that the community's inten- |
tions and desires are ;ltimately reflected. It followg, therefore,
that if community objectives are set out iﬁ a policy document such as
a comprehensive or strategic plan, then actions taken through the
implementation sys£Qm mustube consistent with, and put into effect,
those intentigns.

In past pragkice,'however, land use planning policy has been

A\
poorly linked with implementation. First, many of the lofty policy
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statements have been too far-reaching for the narrow agray of imple-
mentation tools available for plans. And, conversely, the practice
of land use control has frequently operated independently of the
intentions of the plan, often under SEp;faEe iegislgtiaﬁ or under the
direction of different agencies. Almost.universally, planning depart-
ments are structured with a split between the plan—méking and iﬁplzé
meﬁcazicﬁ functions. fh@se who wish to seé their plans implemented
cannot look to land use control for much assistance; and those in
development control who wish policy guidance cannot look to plans for
"assigtance. Thus, the policy-implementation problem has two per-
spectives, both of which must be reflected in criteria for an effective
" control system.

Implicit in all this is the assumption that the implementation
of plans is a desirable goal. The position that a plan, once pre-=
pared, must be implémentéd, stems from the view that:

(1) plans are right or correct: they reflect the public
interest, and their policies are graundgd in a solid understanding of
urban systems; and

(2) plans are comprehensive and have covered all aspects of
any lssue which may arise in the future.

Yet these two propositions are clearly not possible. There is
every likelihood that components of the plan may prove inappropriate
or inadequate in the future and should therefore not be implemented.
This point has major ramifications for the way that the link between
plan %nd implementation is viewed. -

One alternative is to view the plan as advisory Dﬁlyi with a

separate set of laws passed for daily regulation of land use (Brooks,
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1979). This gives flexibility to the impl%@éﬂting system in that
there 1s no reéuirement to adhere to a plan, but it also means that
plans and policies are n@tiﬂe;essarily cfégalated into programs.

In the United States, advié@ry plans have f;equently been prepared by
agencles separate from the elected council - an indepéﬁdent nlanning

and impiemeﬂtaﬁicni The injection of outside views can result in
iﬁaginative and innovative plans which can have ééﬁSidEfablE impact if
the government decides to implement them: for example, Abercrombie's
plan for Greater London or Burnham's for Chicago. But there have been
many more instances of the opposite holding true.

A second alternative 1s to take th

']

view that if a plan is
prepared it must be implemented, and that this can‘be accomplished
chrough‘giving statutory recognition to the plan and requiring con-
. formity beiween plan and impleménzing bylaw (Brooks, 1979). This
approacﬁ'is problematic in two ways: it is inflexible, in that plahs
cannot forecasﬁ.che future aétuféteiy; and, secondly, it is difficult
for a pla; composed of general policy statements to adequately direct
a land use control system such that the question of conformity tan be
determined. .

A third alternative is to recognige a limited legal effect of
the plan (Milner, 1967, p. 35). The plan would be adopted by a
council, but not in a legislative manner such as by bylaw. Decisions
on development would then be made with reference to the plan, but
conformity - a hollow géal at any rate - would not be required. The

enabling legislation would make clear that the land use control systenm

was to be rooted in plan pelicy, and that public investment decisions
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.
wvere to be governed by the plan.

While this third approach 1s perhaps the most flexible way afr
approaching the policy-implementation link, it does not ﬂégate the
importance of review and feedback. Part of implementation activity
must inﬁludé a continuous fevieu function to e?%lgatg the effects of
implementing plan policies and to identify {if implementatiSn should ée
stopped or redirected (sléhough some decisions are irreversible). Thé
difficulties of achieving a flexible policy-implementation link underlde
the following discussion of thé nature and role of comprehensive plans.

o

s

COMPREHENSIVE PLANS AND LAND USE CONTROL

tand use control involves regulating the type of development
allowed on lénd, By extension, it msy'requife the previous steps in
the land development process, such as the subdivision of land inteo
separate parcels af the servicing of land with water and sewage lines,
to be regulated as well. Historically, however, the concern has been °
with the end product - change in the use of land. This is therefpre
the focus in the first part of the following discussion.

In the United St:ce;,.the control of development hlas been .
accomplished primarily through zoning; in Great Britain, the legal
system of development control has been used. The principal difference
between the two systems is their degree of flexibility; it is therefore

ugeful to the theme of this thesis to explore their operation.

The American Experience with Zoning

Zoning controls land use by dividing the municipality into

districts or zones, and prescribing in detall the uses permitted or
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prohibited for each zome fLau:; 1971, p. 272). Building heigh¥, bulk
and area are regulidted. Zoning sets minimum development standards,
which in practice have been viewed as "as-of-right"” expectation. These
standards are applied umiformly-to all sites classified within a par-
ticular districe. Gucé the regulations have been adopted by the

municipal council in bylaw form, there is little or no room for ad-

* ministrative discretion. There 1s certainty, but at the price of 1in<

flexibility. The accommodation of unforeseen develophent trends
requires a lengthy pfacasé of bylaw amendment, court litigation, or
appeal to obtain a variance.

The zoning of urb;n land became popular in the United States
in the second decade of this century, primarily as a means of excluding
from a neighborhood or municipality undesirable land uses which might
daméen property values. At the time much planning practice was influ-
enced by the 1926 Standard State Zoning Enabliﬁg'Aét and the 1928
Standard City Planning Enabling Act, which has been blamed as the

L]
source of confusion about the relationship between zoning and the com-

préhénéivg land use plan (Kent, 1964, Ch. 2). The 1926 Act stated thatg
"zoning shall be in accordance with @a comprehensive planﬁ; but in the
footnotes referred to a iaﬁprehensiﬁe study, rather ;han a plan. The
' -
1928 Aztipéttaining to city planning required the inclusion of a )
zoning plan regulating height, bulk and the use of buildings in the
comprehensive plan, and fugéﬁgf allowed piecemeal adoption @f!the
za@panéﬁts of the comprehensive plan (Mandelker, 1975).

In consequence, most communities ad@pﬁed zoning ordinances
without ever hgving_p;"epared a land use iplan (Black, 1968, p. 353).

A
#
The further result has been the development of a substantial literature



in law on the need for conformity between the comprehensive master

the more specific of the two documents. The zoning map has been inter-
preted as the plan, while the legal effect of the comprehensive master
plan icself has been reduced to an advis@fj role (Mandelker, 1976;
Brooks, 1979; Patterson, 1979).

This view is now beginning to change. In recent years the
courts have given gre;ter consideration to the role of the cazéfehEﬂ=
sive plan in influencing zoning decisions. Furthermore, many states,
recognizing the need for land use Q@ﬂt:é; to be rooted in policy,
are making comprehensive planning mandatory for local governments,
and requiring consistency between the plan and the local land use
control rggulatiohs (Mandelker, 1976). 1r§ﬂicall§, this trend flies
in the .face of increasing disenchantment with the comprehensive plan
concept. Two points can be made: first, it is primarily planning
theorists who are dissatisfied; legislation still tends to be gfcundeé
in the traditiocnal rational-comprehensive model. Second, desgpite the
legislative trends, in practice planners are moving away from an énd=
state style of planning to a more continuous process with a problem-

centered, policy document (Faludi, 1973a, p. 136).

Development Control in Great Britain

While the United States has been struggling with the policy
basis for zoning,.Great Britain has been ‘exploring the ramifications
‘American problem of plan-implementation linkage. The 1947 legislation

provided for a development plan igich was to indicate ''the manner in

e

/
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the local planning authority propose that land in their area be _—
used" (quoted by the Planning Advisory Group, 1965, p. 5). The
gfigiaﬁi intention was that the plan should contain broad land use
allocation maps (as opposed to the precise detail, on a parcel-
specific basis, of a zoning map). Once the plan was approved by the
national govermment, the broad map would then provide. the basis for
!dgvglapment control, setting tHe framework féf9n§king development
decisions (Planning Advisory Group, 1965, p. 5)- The 1egisl#tian
fe:agnizeéig link bEEUEEﬂ*§laﬂ and control, but did not require that
the plan be binding This pravisian has remained un:hangéd (McLoughlin,
1973; McAuslan, 1980). D2vel@pment applications are to be considered
on their own merits, "having regard to the provisions of the devFlapﬁ
ment plan, so far as material to the application and‘ta any other
material considerations' (quoted by McAuslan, 1980, p. 148). Thus,
"the pfiﬁﬁiple of association and connection is made but no detailed
explanation is given of how this princ fplé is to be translated 1nt§
practice either in the making of plans or in the consideration of the
plans once they are made, when specific development éénttai’decisi@ns
are in issue” (McAuslan, 1980, p. 151). 1In practice, the role of the
Plan in development decisions has been shrinking, in favor of '"'other
material considerations'.

Several :easgnsza be advanced to explain this téﬁdeacyi

= L

First is the fact, already mentioned, that under the 1947 legislation
development plans took considerable time to prepare and be approved.
While the intention was for the plans to outline general principles
for development, in pféciise they became more and more specific, often

having the appearance of zoning maps with parcels and land uses
|
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depicted with a great degree of precision. This left the development
plan irrelevant and out of date by the time it was adopted, and made_
review unwieldy. To supplement the developmenf plan, therefore,

local go§ernments began to rely.more heavily upon other local policies
and guidelines, never endorsed by the nationdl government (licLoughlin,
1973, P.- 124). The ineffectiveness of the development plans under
this sygteﬁ led to the 1965 report pf the Planning Advisory Group who
recommended restructuring the plan-making system and creating two

levels - a structure (policy) plan and a locai (detailled) plan. These

" changes were incorgoreted into the 1968 Act; consistent with the

Planning Advisory Group's report, the provisions pertaining to the

‘control -of land use were left untouched.

The 1linkage between plan and development control provides the

second reason for the ineffeetiveness of plans. Under a system of ,
LA

development control, there is considerable discreti@nary power in the
decision-making process. This power rests with a committee of the
local council, who in turn rely to a great extent upon the recommen-
dations of their stagf (Alder, 1979, p. 27). Development control is
considered more flexible than zoning, in that standards can be

each development, and each case is reviewed on itiggwn

negofiated f
merits. McAgslan (1980, p. 151) points out that such a system tends

to favor t private property interest over the public interest which
would bg/given greater weight were the role of the development plan

» ‘ .
stronger. He argues (p. 151) that ’

If the plans are to be any more than pious expressions of
futurology, development control must be seen and used as one of
their integral parts; the plan to state what public development
will take place and where and what private development may take

place and where and what principles will govern both; development
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control to be the method for ensuring that that part of the plan
which deals with private development i1s followed.

Canadian Experiences in Land Use Control

Canadian experience has been similar to that of the United
Stares and Creat Britain. The legislative view of the pal;gy-eén::al
link varies from province to province. If most, the plan has no legal
éffe&t other than through land use control mechanisms, usually zoning
bylaws (Rogers, 1980, p. 37). The plan is viewed as advisory, with
local govermments required to consider it in their actions and
formity between plans and bylaws has Qeen required for many vears;

nonetheless, there is normally only a "tenuous relationship between

® plan documents and planning policy or practice" (Cullingworth, 1978,

p. 63).
This brief review has demonstrated the wide gap existing in’

lans and the
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practice of planning through zoning and development control. Land
usé cgnt§al processes cannot look to guidance from plans;‘fanversely,
plans cannot look to development control féf their implementation.
Before ;ttempcing a gynthesis and a closer definicign of the pﬂlicy;
implementation prablgm, it is wise to examine in greater detail the
pr@blems=af land use control in practice, through a review of the
criticisms which have been directed towards zoning and development

control. ) - oo
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CRITICISMS OF CONVENTIONAL LAND USF CONTROL TECHNIQUES

Criticisms of Zoning

The use of zoning has been the object of a dive#se array of
criticism in the United States. Patterson (1980) provides an overview
of some of the major problems.

(1) Zoning in advance by no means guarantees that the desired

‘'uses will develop. In fact, the opposite often holds true: im

undeveloped and developing areas, zoning can be self-defeating in that
it can push 1§nd prices beyond levels at which it 1is economic to
develop; and, in developed areas, zoning is a paa::taél for altering
uses to those envigsioned in the plan, especially if it is to less
intense uses. u

~A

(2) Zoning is passive and essentially restrictive, aimed at

controlling.the incremental process of development initiated by the
private sector. It cannot actively promote or bring about largeéscalg
change.

(3) Zoning does not achieve flexibility and prevents inno-
vation, particularly éﬁan a ;;uncil is reluctant to delegate diséréticn—
ary authority to its staff. Zoning cannot accommodate new markee~ ¥
trends short of an amending bylaw or a challenge in the courts. Al-
though the standards of zoning are often intended as the minimum fcf
development, there is usually no incentive to go beyond them, and éhe,!
industry uses them as the maximum.

(4) Zoning is vulnerable to abuse, prone to being~¢captéd by
those with vested interests in retaining obsolete zoning patterns which

perpetuate and promote segregation of uses.

-



54

(5) Sig?ing has been unable to deal with ;haie issues whizh
have been central!in pllns environmental protection: provisiom of low
income housing; or control of urban growth.

AncthEE-avervieéETExzantgiged in an analysisvaf several
studies éf'laﬂd use cénzral released in the late 1960's (Heeter, 1969).
Of zoning, the report claims (p. %} that i

- if there is anything to bé learned from thfe history of zoning
/ to date, it is that development tends to occur 'more through a
series of modifications in the pre- egcablished rules then through

an automatic satisfaction of them.

It then argues that:

N—— (1) Conventional zoning requires local governments to decide
too much too soon: that is, to pre-determine the market. |
i (2) Zéniﬂg designations have often been difficult to defend
from lééal and ﬁ%liﬁizal attacks over a long period. .
(3) The reliance on,pre-established criteria prevents dis=- -
cretionary judgment. Cénsequentlyg many important aspects of develop-

ment proposals are reviewed inadequately, with the result that oppor-

tunities have been lost, and, cénversely, undesirable developm

allowed.

Criticism aﬁfggyeigpgengrcgpgfal

Criticism directed towards the operation of develgpment ;antral

in Britain has included the following:

(1) becisions based— indivi%ijifmerit tend to be ad hoc

] ) T ) ) .
and favor private property interests over the public interest (McAuslan,

-
Y ’ -

1980). At the same time, there appears to be little evidence to
'supporc the American fear that dispensing with standards and Judging

development applications according to merit will result in.lower
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quality development (Heeter, 1969, p. 9).

] i

(2) The decision-making pfﬂ¢$55 is closed, with relatively | |
little public access. Councils have éelegated ;ignificgnt discretion-
ary authority to their committees, who rely upon staff advice, making
judgments according to ;ritgfia which may or may not reflect the
current values within the community (Roberts, 1976, pp. 192-193;"
Alder, 1979, p. 27). -

-(3) The lack of guidelines and cthe fquéégment for individual
revi;w of applications means éhgt the review procedure is a lengthy
and, hence, costly one (Roberts, 1976, pp. 208-209).

(4) Despite its theoretically more flexible structure,
compared with zoning, the development control system has not been abie ‘
to respond to new vaiues as they arise, or incorporate Eh?ﬁ into the
criteria for reviewing development appli;aciaﬁs (MeLoughlin, 1973, E

p.- 57: Roberts, 1976, Ch. 1l1). © g

]

Summary - Towards Criteria for an Effective Control Systﬁg

R —

. . X . -—i!
In essence neither zoning nor development control are respon=-

sive tools far(imélémenﬁing plans. Z@ging sets rigid and inflexible
standards; development control, Hhiie én?the surface more flexible,
tends to bé unresponsive-to the céﬁﬁunity's value shifts because of the’
closed decigion-making process. In prgcticé,iundéf both zoning and
development comtrol, the caﬂgral of land use has operated iﬁégéend!
ently of the policies of comprehensive pléns. Comprehensive plaﬁniég
has depended upon 1@552 "advigsory” links with the regulatory system to

ensure implementation, and in comsequence whén new concerns or values
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slowly, if at all. . : —
Probably the most important concern in the literature is with
the lack of policy directionqgot control systems:_this points

immediately to the importahce of strategic planning. The concern is

the Ontario’nupicipal Board, offered the opinio; that the Board tends
to concentrate too much on the "micro", at the level of the individual,
and not enough at the "macro", the level of the community and region
(Adler, 1971, p. 217). McLoughlin (1973, p. 57) concluded his review
of -development éontrol in Britain with ;he comment that the controls
were too tightly drawn in some areas; preventing the incorporation of
new prior}ties and valueg/, but too loosely drawn in others, with
insufficient policy gufdance. Elder (1979) hag commented that Alberta
planning legislation lacks sufficient provincial ditection on key,
critical issues such as environmental protection. McAuslan (1980)
might put it that planning law overemphasizes the ideology of private
préperty interests, and gives insufficient weight to the ideclogies of
public intergst and citizen participation.

The common tg;:;d among these various opinions seems to be a
view that the control system tends to over-regulate in areas that are
not really cﬁ:cTa.b long term socletal survival, and under-regulate
in the areas which are. This point provides the first criterion for
effectiveness in a control system. The other three which follow are

k
also drawn out of the criticisme reviewed earlier.

»

(1) Clear Policy Direction. The control system cannot stand

on its own; it must be rooted in plah policy reflecting those issues

which are most crucial to the community. This implies the need for a



"comprehensive' overview or strategic perspective, and further suggests

@

with detail,

(2) A Link Between Policy and Control. Advisory status for

the plan does not usually give it sufficient authority to guide the
control system. However, giving legal authority to a plan comprised

of general, imprecise policies is also clearly inadequate. Three

-

- approaches are suggested: first, giving the plan limited legal effect -
L ]

the plan, but not mandating conformity nor making a general, compre-

hensive plan a statutory, legally binding device; second, developing

olicy at succeeding levels of spezifiiityifcr example, through more

o

detailed area plans, the most detailed of which would be linked to the
land use control system); and third, opening up the ggcisiansmaking
process on development applications so that the community can assist

in translating and weighing general policy in a given situation. These
three approaches would be mutually supportive.

- v
(3) An_Appropriate Implementation System. The systems per-

spective suggests that a local government cannot hope to bring about a
desired change in land use merely by imposing regulations on the
product at che'egd of a long, complex and dynamic process such as land
development. Control must also aim at directly iﬁfluenciﬁg the

various decision factoérs which influence the direction of the process.

(4) A Review System. A close link between policy and imple-

mentation can exist only if there is review activity linking the two teo
create the continuous planning system described in Chapter 2. Review

implies evaluation, change.and innovation. The development decision-
a—
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making process must therefore be open, which implies that feedback must
be actively sought, by ené¢ouraging and facilitating community dis-
cussion-to clarify values and goals.

These criteria are admittedly vague and general, and insuf-
ficient to formulate a checklist by which to evaluate links between a
plan and an implementation system. It is appropriate at this point,
therefore, to turn to the théoretical literature for more specifié
direction. First, attenti m will be focussed upon the ideas current

in planning. Then, the view will shift to the literature of public

]
administration.

1]
CURRENT VIEWS OF IMPLEMENTATION

The-V1ews of Planning: Land Use Cuidance Systems

~aimed at recreating the required

In light of the inadequgcies of traditional land use égﬁtralr
in guiding urban change, theorists are moving towards the concept of
land use guidance systems. In terms of systems theory, a compre-
henfive strategic plan constitutes a massive genegalizatiou, a ''vast
variety reduction"'(Gillis et al, 1974, p. 62). 1In the high-variéty,
real world situation, it is necessary to regenerate variety %ﬂ order
to use the plan to guide urban development.

The land use guidance system is therefore that sé:*gf elements

of variety to enable control

on a continuous basis, within/the frémewo of the strategic plan.

(2) regulations oriented to the land development process, and

not merely to the use of land;

n
[y



(3) sufficient flexibility in regulations to permit dis--

cretion on the part of the development control offtcer: and

(4) a monitoring system which feeds back information on the

effects of previous implementation.
k 4

- The Policy Base. As Chapter 2 concluded, the form for pelicy

is atill very much open ES debate. In their growth guidance systems,
both Pattersén (1980, p. 194) and Chapin and Kaiser (1979, p. 61)

1
stress a comprehensive planning program, with long, middle and short
range components, and having both spatial and policy elements. Many
writers, though, downplay the role of the comprehensive long range
plan, emphasizing instead a strategic long range plan (Gillis et al,
1974), a eritical-problems based plén (Katary, 1978), or shafﬁ range
programmatic planning as more appropriate concomitants to a Elgxible}e
dynamic guidance system (Heeter, 1969, p. 9; Chadwick, 1978, p. 371).

Some of the objectives which might be given Pfi@fity in the
policy base for growth guidance are suggested by Patterson (1980,
p. 195). They include: the control of location and timing of nev
devéicpment and redevelopment; the control of land use interrelation-
shiﬁg; the control of community appearance, including its aesthetic and
historic features; the provision of economic compensation for property
owners adversely influenced by.land use policies and regulations; and
the control of physical design and the quality of new development.

Implementation Tools. Programmatic tools to guide the land

development process center upon public investments: publicly sponsored

housing; schools; recreation facilities; land acquisition (or dispo-
sition); highways and transit; water and sewér extensions; public

Euildipgé (Chapin and Kaiser, 1979, p. 62: Patterson, 1979, p. 316).

59
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Among the regulatory devices are traditional zeming, sub-

<

division, and building Eadgs, but it }s more common to see them
transformed into '"wait and see" apptaa@heé (Heeter, 1969, p. 9)

which are more process-oriented, combining ﬁ@li:y direction with open-
endedness:

(1) performance standards in§taad of lists of permitted uses;

(2) density instead of use as the pfiniig?l feature distin-
gulshing zomes;

(3) allowing, in addition to as-of-right uses, conditional
uses requiring special permits, or review by a planning commission’or
appeal board;

(4) creating special historic, cultural and aesthetic zones

-
where advisory boards review development applicatiomns;

(5) providing for planned unit development, where the appli-
cant is granted relief from the conventional Eégulatiuns if an overall
plan is provided; and,

(6) the use of incentives and disincentives to encourage the
type of development desired: for example, preferential taxation, bonus
or penalty provisibng in zoning, pricing policies on .land sales or the

provision of utilities (Patterson, 1979; Chapin and Kaiser, 1979).

‘Administrative Discretion and Flexibility. Many of the tools

just listed depend upon administrative discretion. Two hazards must

created for those who process development applications, and the like-
lihood of a longer review period in consequence. This aspect of a

flexible planning Conﬁfél gystem runs counter to the law of requisite

variety; it is essential, therefore, that the regulations be policy
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based, and give sufficient detail on the criteria of review that the

applicant himself can provide much of the information and analysis
required.

The second hazard is that digefetiéﬂ:fy authority in the hands

of the administration can lead to closed decision-making. The impor-
tance of clear policy difEEEian, politically determined, is tHerefore

L

again stressed; in addition, fhere is a need for appeal procedures.

Monitoring. Chapter 4 is devoted to describing the character-
istics of an effective monitoring system. One component must be men-
tioned here, though, for it is given central prominence by such a
majority of tHe literature on the reform of pléﬁnidé law and land use
control systems. This is the essential role of citizen participationm.
Those who believe that the control process is too expert-centered
(Roberts, 1976; Brooks, 1979) see in citizen participation a means of
forcing self-evaluation upon the planning system. Specific tools
mentioned in conjunction with implementation and development decision-
making inc 1ﬁde :

(1) the creation of special inquiry boards to review large-
scale épplicatiaﬂs;

(2) local advisory committees Ec‘advise’ﬁn planning appli-
cations;

(3) providing planning ald to groups who wish to object to a

proposal; and K d§

7(4) reorganizing the planning agency to institutionalize
pluralism, through decentralization (Faludi, 1973a, p. 250) or through
a check and balance system, for example by establishing a unit to

speak on behalf of minority community groups (Roberts, 1976, psw 235).



All these alter;§\ives constit forms of review and moni-
toring mechanisms, necessary to keep plan and implementationﬁsystem
responsive. But what is important is not so much the kind off insti-
tutional arrangement selected for revieQ, as the fact that emphasis is
placed on the procedures for making policy decisions. In the final
analysis, planning's effectiveness is measured not by the form or con-
tent of the plan, nor by the flhiibility Ar specificity of the l;nd use
regulations, but by the manner in which daily development decisions are
. made (Roberts, 1976, p. 239). Jo use Roberts' words: what is impor-
tant is the degree to which the entfre planning system is "aware of the
relevant considerations upon which to make decisions and able to assim-
ilate new problems and new approaches to these problems creatively"

(é. 225). This learning procggé dEBgnds upon a two-way exchange bet-
ween the planning system and the{;ommunity, ;pon mechanisms through
which pluralistic values may be anprporated, and upon ways of reducing

conflict and approach consensyg,(Brooks, 1979, p. 270).

The Views of Public Administration

The question of implementation is a reLatiye newcomer” to the
public administration literature on policy formulationt The scanty
literature is mostly pessimistic:« its focus is upon idproving the
translation of public policy into programs which carry out the inten-
tion of the pélicy. and it is.not sanguine about thé possibilities
(Williams and Elmore, 1976, p. xv).

One of the early infiuential works on the topic is Pressman
and Wildavsky's 1973 examination of the American ;xperience under the

Economic Development Administration program, which foundered in its

62



P
implementation. They.2onclude (p. 143) that

the great problem, as we understand it, is tp make the dif-
ficulties of implementation a part of the initial formulation of
policy. Implementation must not be conceived as a process that
takes place after, and independent of, the design of policy.
Means and ends can be brought into somewhat closer correspondence
only by making each partially dependent on the other.

simplicity and directness of the implementation programs required.
Second, the organizational machinery required should be considered
during policy design: implementation often falters because of insuf-
ficient organizatiomal support. Finally, they emphasize the critical
importance of constant review and learning during implementation:

If change - altered relationships amorlg participants leading
to different-outcomes - is the idea behind implementation, the
continuous adjustment of objectives is cajled for just as much as
modification of instruments for attaining them. Implementation
ceases being static; it becomes dynamic by virtue of incorporating
learning of what to prefer as well as how to achieve it. Imple=
mentation is no longer solely about getting what you once wanted
but what you have since learned to prefer until, of course, you
change your mind again. As implementation becomes a moving target,
the vocabulary of creation and CDmplEEiDn becomes 1 ess appropriate
than the language of evolution.

: (p. 176)

A 1977 study by Bardach builds extensively upon the earlier
work of Pressman and Wildavsky, and concludes Hizh{g number of more
specifi: suggestians for the policy formation process. Because of
theif usefulness to tie land use planning process, these suggestions
are paraphrased at length. .

(1) It is important that policy be grounded in good theory;
many problems of implementation relate to inadequate basic economic,

. - v )

social and political theory.

(2) Implementation pragra&s should adopt "entropy-avoiding"

strategies; that is, designing simple straightfdrward programs that

LY
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require as little management as possible. For example, implementation
1s more likely to be effective if it depends upon communication
through smaller rather than larger gn%zs of social organization; 1if
cle#rance from fewer rather than more levels of review or approval is
required; if a program can be delivered directly as a transfer payment
rather than as services, or through market manipulaéign rather than
enforcement of regulations.

(3) Scenario writiug can be a useful technique during policy

sign, in that the designer is forced to think seriously about the
contingencies which might occur during implementation, especially those
related to obvious design problems. -

(4) While scenario writing is useful, it is nevertheless
limited; uncertainty besets the accuracy of p%edicziaﬂs about the
effects of a partitu%af policy. Because of this, it is necessary for
implementation programs to have advocates ("Eixers") who can trouble-
shoot during the implementation process. Such roles are unpopular in
orgagizatians;.they therefore must be located centrally, such as in
connection with policy analysis and evaluation groups.

\ (5) In additionm ﬁg "fixers", Bardach also conc¢ludes that
effective implementation requires an infgfmatian and intelligence

apparatus, in particular, groups such as citizens or clientele wha can

¥ ..
play a watchdog role and provide feedback on the effect of implemen-

tation.

(6) Part of the problem of g%plementatian is that society's
. a4
demands of government are too far-reaching, asking things of govern-

ment which it 1s not well-suited to doing, or ought not to be doing.

7



to be made more modest gnﬁ reduced in scale.

This last point touches on questions of the division of pcﬁég_E
and responsibility within society, and leads back, again, to the
"literature of crisis and transformation" introduced in Chapter 2.
According to this literature, the problems of implementation and
society's inabilicy to t@nduec!effegtive guided change é?e in part a
é@nsequénte of its present organizational structure. A "planning
society” requires that policy and planning changes be formulated Ey a
;Qﬁtralling overlayer of leaders, established socially or politically.
There must be an organizational structure to i{implement and monitor
the plans, with central authority avaiiéble for ultimate enforcement

N :
if necessary. Simulzangéuslifghawevet, is the requirement for struc-

tures and processes within the society to foster consensus on policy
direction and %@nmitment and responsibility (Etzioni, 1968; Bféédg 1971).
This maéel of a planning saciety can be uséd to better under-
stand the defi:ieﬁcies of the control system, summarized earlier. The
criticism of insufficient regulation in key policy areas crucial to
socletal survival cah be phraséd in terms of the need to strengthen
ﬁawﬂwafd control. Similarly, the criticism that the control gystem is
over-regulated in less important areas cam be seen as its prevention
of upward flows of innovation and shifts in values, which are part of
the consensus building process. .
The need faf‘EEFUEEurEl changé to society suggests that legis-
lative change alone is insufficient to deyglop'a continuous implement-
ation and review style of planning (Brooks, 1979, p. 269) although

Roberts' position is that, in the end, it is always through changes in

the law that reforms are brought about (1976, p.' 223). ]
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Synthesis - Criteria for an Effective Control System

To summarize the points raised in preceding sections, a
numberrof implications for planning can be drawn out:
(1) Plan preparation
(a) Building the ligks between policy, control and review
should be a primary focus during the preparation of a plan.
(b) The action orientation necessary for implementation
should not wait until after the plan is prepared, but should begin
during the drafting process.

(c) The difficulties of implementation should be one of

can be wsed to test feasibility of proposals and identify implement-
ation pitfails. ‘

(d) Plan policies should be grounded in good theory.
(2) The Plan . -

(a) The literature of implementation reinforces Eﬁe con~-
. .
clusions of Chapter 2 that a detailed plan is less important than a
framework to guide\subsequent community decision procegses. This
framework must provide clear policy direction and support for contin-
uous decision-making. -

(3)_ Organization Structure for Implementation
(a) The organization should be structured to allow for

full communication among the plan policy unit, the development control

unit, and the monitoring system.

where "fixer' and "watchdog" roles could locate, such as a policy

analysis unit; and, it should be structured in ways to inject the
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&) Imﬁiementatian Process
(a) The establishment of pf@ceséés and.structures for
feedback and review are critical to implementation: Chapter 4 is
devoted to, questions of gﬁﬂicarigg in practice.
(b) Many writers consider the prcéesé of camﬁunity par-

Eitipatién in the continuous process of making, implementing, and

monitoring public policy to be essential to the sensitivity and res-

ponsiveness of the planﬁing system.

(e) Inﬁlgmgnzazian programs should be simple and straight-
forward, with as little management structure as possible.

(5) Enabling Legislation

(a) Since municipal planning is under provincial juris-
diction, enabling 1egiélaticn must provide for a clear link between
policy and control, if policy is to be meaningful and if the control
system is to have direction. While giving the plgi legal authority

as in a bylaw accomplishes this, unnecessary rigidity can result.

Lo

Hence, limited legal effect 1s a more désifablegapgfaaéhi
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s Chapter 4

LINKING THE STRATEGIC PLAN TO CONTINUOUS
. LEARNING: MONBTORING SYSTEMS

The abjgﬁzivggpf this chapter is to establish the criteria
required for an effective monitoring system, in order to proceed with
the analysis of the case study in Chapters 5, ¢ and ~. This objective
is ‘achieved by reviewing the practic;l experience ~i*t =onitoring,
and then examining and synghgsiéiﬂg the recommendations of cheafists

with respect to the various issues which arise in es:abiishiﬁg a

MONITORING IN PRACTICE

The need for mgnitoring systems and post-plan evaluation was

recognized as early as 1956 by Meyerson; yet, in practice, there have

been few attempts to establish formal systems to monitor change in the:

environment or the effects of plan.policies.
Britain has had the greatest experience wvith plan monitoring,

partly as a result of experimenting with alternatives tg the Eive year

ss wifch is not completed when a plan is

produced”, and to utili:e monitoring functions as mechanisms to aid

effective deeisié%—msiing and to guide the implementation of pcligies

and plans. In particular, the circular required that structure plans

have the capabilitfy of being continuously monitored and reviewed s
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necessary (quoted by Rose, 1979, p. 25). Based on this directive, a
number of sub-regional studies developed plan monitoring systems,
though Rose (1979, pp. 34-35) has concluded that progress has been,
and will continue to be, slow.

While American literature has recognized the need for monit-

oring (Michael, 1973, for instance), there are few, if any, examples

650) to the discussion of feedback activity as an "extension possib-
1lity" of the twentv to twenty-five year land use plan. This is
typical of the overall state of public policy-making in thégUﬁiEEd
States which, according to Dror (1968, p. 274} is "amazingly lacking
in systematic learning feedback".

Canadian experience also appeatg EE:bE limited. The fall IQBDC
canvas of municipalitiﬁs yielded only one city (Calgary) and one™
regiil agency (Greater Vancouver Regional District) which specific-
ally indicated they were attempting to implément monitoring. In both

caseg, the planners influential in initiating the system were either *

£

7

British or British-trained.

responses from the remaining cities

ranged from ignorance of the concept to the view that it was valuable

69

but impractical, because of the time and attention that a monitoring .

syatem would 1bs§r§. A number of centers pé?ceived théilméndeﬁE
process to their official or general plans as being equivalent to
ﬁénitafing, although it appears that iugh amendments are usually for
the purpose of ::eé:ad;:ing developmant ptqmnh, and not as a rasult
éf an evaluative review conducted by the planning agency itself.

The conclusion appears obvious': ﬂEipiEéKEhE thaoretical impor-

tance of the concept, and its attractiveness to practising planners,



monitoring systems are not easily established. The following sections
discuss the issues which have been identified in determining the

functions of a monitoring system, putting the system into operation,

and integrating monitoring into the planning agency's organization.

ISSUES IN DEFINING THE FUNCTIONS OF A MONITORING SYSTEM

There is general agreement that a monitoring system serves four
prinbipal functions: observation, synthesis, interpretation, and for-
mulation of a response. Some writers extend the last functionm to
suggest that the monitoring system should act as an advocate and
catalyst for policy bhange)(for example, Wedgwood-Oppenheim et al,
1975, p. 4). At issue is the degree taiwhich the pianner accepts a
”%olitical" role. The debate on Ehis issue influences decisions
regarding the information tb be observed and i?terpreted, and the

utput to be Qroduced.

Information to be Monitored.

The following kinds of inkbrmation have all been proposed for

monitoring systems:
(1) Performance criteria - to measure progress towards plan
L4
objectives.

(2) Indicators monitoring the key assumptions upon which the

Plan is based; if the assumptions proved invalid, the plan's validity
. a . :

would be in .question.
(3) Local municipal decisions, for consistency with plan
strategies.

(4) Effects of planning policies - both intended and unintended



consequences.
(5) Actions and decisions of other agencies influencing the
environment. #
(6) 1Issues which may change planning priorities = sudden
changes in socilal values, for example.
(7) Indicators of change in the urban or regional environment.:
soclial, economic, physical and cultural. ’
Initially, British planning practised "impact monitoring', in
which the achievements of plan p@licies were measured against a
specific set of targeti;J The underlying assumption was that Eﬁéfé
existed a high degree bf control which could be applied to bring the
system back on track if necessary. Planners therefore focussed upon a
pre-determined set of indicators of plan pgrféfmsnéé, emphasizing
quantitative analysis, and collecting considerable data about this

narrow range of indicaters. The problem with this approach was that

—

capable of but partial control. Unintended consequences are often more
important than the degree to which a given téfget is achieved (Wedgwood-
Oppenheim et al, 1975, p. 12).

The importance of unintended cSusequences has led to the
deveiopmen: of "'strategic manizafingé as a means of understanding what

analysis of policy impacts with a broader overview through the use of

mixed scanning (Wedgwood-Oppenheim et al, 1975, p. 10; Rose, 1979,

p. 23). Broad scans of non-specific information (such as items 5, 6
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and 7 above) probe fbr unintgnded consequences of policies, and are
combined with more rigorous ;nalysis of policy 1ssues. There is less
emphasis upon monitoring quantititative indicators of performance; this
permits more responsive planning, linking feedback with action (Rose,
1979, p. 35; Sutton, 1979, p. 4). For, it is essential to the effec-
tiveness of the monitoring system that iﬁfaf;acian collection not

absorb all the system's rescurces; the important activity is producing

action-oriented output.

The Qutput of the System

A monitoring system might produce either regular reports or
focus upon involvement in the development control process. The options

include:
(1) The "overview'", a general summary of current trends. This
may be an annual report on progress in-plan implementation, comparing
actual trends with those forecasted in the plan (Gillis et al, 1974,
p- 10). Or; it might deal with specific issues currently important in
the region, in the gzhse of a "state of the region'" (or city) report
(Wedgwood-Oppen*eim et al; 1975, p. 25). This latter approach would be
more suitable for identifying unintended consequences than one vhich
stayed within the narrower framework of p;anfpélizies and expected

outcomes.

(2) Periodic information reports &fawing the attention of
s;xperiors and decision-makers to issues without actually recommending
what actions should be taken.

(3) Regular re-interpretation of planning policies, as a

-



control. This function would produce less written output, being
involved more in education and negotiation within the planning agency.

(4) Evaluativeﬁreparts, containing recommendations for change
to planning policies and procedures. In this instance, the output
of monitoring would include extended rounds of dialogue, persuasion
and gggatiitign in an attempt to convey the views of the monitoring
" unit, ) |
(5) Studies and reviews which may never be communicated to
- anyone, but are undertaken before an issue arises.

Many writers (for example, Wedgwood-Oppenheim et al, 1975;
Wildavsky, 1979) -argue thate the policy evaluation fuﬁ;}icﬁ is the most
critical - although most difficulé = one. Censequently,‘a common
approach is for a monitoring system to focus upon more easily accomp-
lished objectives, such as regular information reports (Suﬁtaﬁ, 1979;
City of Calgary, 1980). Once credibility is established, the system

would then advance to policy evaluation.
L

) It is important that output from the system be regular, frequent

aﬂd’immédiatéix For éxamplé, an overview that takes a year to prepare
is of little relevance and dangerously similar to the periodic plan
update which monitoring seeks to avoid. A continuous planning style
demands rapidity of response, rather than a thorough, detailed - but -

rotracted - investigation. It is also particularly important that

"y

¥

information be streamlined and simplified; perhaps the greates
challenge to the monitoring system is to reduce the overwhelming mass

of material and‘pfesent only that which has most meaning.

arggni;gtiaﬂ; too great an emphasis on informaction for its own sake,
: { (ﬁ':
x



74

without showing the policy relevance, could well ;pell the death of
the system in the next budget debate. Furthermore, information must
be communicated effectively. Like any research activity, the value
of monitoring can occasionally be questioned. Use must therefore be

made of effective presentation techniques - graphics, minimal text

and tables, and the reiteratiom of crucial points. Furthermore, it
is useful for the planners involved in monitoring to evaluate them

selves and their own program from time to time, and redirect it if

necessary (for example, an unpublished evaluative report by the City

of Calgary, Mav 1980). .
ISSUES IN IMPLEMENTING A MONITORING PROGRAM

I’fﬂfﬁ%}iQﬁVREquigégénﬁg

Although early literature placed considerable weight on the
3
potential of large-scale information systems (for example, McLoughlin,

- = ’ o .
1969), recent literature advocates increasing reliance upon non-

quantitative approaches (6illis et al, 1974, p. 46; Wedgyood-Oppenheim

o g . . , .
et al, 1975, p. 21; Sutton, 1979, p. 7). Judgment and intuition are

recognized as important tools in selecting and interpreting both quan-

]

titative and qualitative informationm. Suttan‘sgggests "soft" infor-
9§t§an sources for tée broad scanning process, and quantitative data
for detailed investigations. At the level of the broad scan, infor-
mation would be obtained in two ways: from "intelligence' - verbal
communicatia from personal contacts, opinion, and rum@uf;vaﬁd,

second, from qualitative inggfméti@n - press clippings, correspondence,

published reports, newsletters, journals, books, minutes of meetings.

For detailed 1nv=sziga§i§ni sources include: operational data such



urveys;

as developmept permit Lnfamtf,‘financial data, and user X
published statistics from national, provincial and local census publi-

cations; and special direct surveys where necessary.

These approaches could be applied to obtain each of the differ- _

ent kinds of information ocutlined earlier in this chapter. The
critical question would concern Egéjpaiﬂt at which a broad scan would
svit;h into a more detailed analysis. The use of a trigger mechanism,
signifying that an issue was serious enough to warrant greater consid-
eration, has been suggested (Wedgwood-Oppenheim et al, 1975, p. 22).

The selective approach to iéf@fﬁsti@ﬂ collection does not mean®
that information would not be accumulated:regulérlil":ﬁﬁé:Ef the
reasons for the fallure of the five year plan review was that infor-
mation was rarely ;pdated, and‘chgs special surveys were required.
Monitoring, if 1t'1s to be effective, requires the operational collec=
tion of inf@rmici@n on a daily basis. The’tespcnsibilicy to g@ 55 must
be a feccgﬁizedrpart of the job description of designated staff. In
some information areas the most efficient way of accomplishing this
is to tie directly into the processes Hﬁich generate the information:
for example, each time a build?ng permit is filled out, or a property
assessment completed, or the financial accounts reviewed, or the
municipal census undertaken. In these areas, there is considerable
potential for increasing efficiency with information systems. In
other information areas, hawevar; new operations may need to be
initiated: for example, newspaper clipping.

Thua far, the description of ménicaging has implied a wiewiZf
a centralized unit manning a "listening post" (igsh, 1976, p. 57)

or "taking the city's pulse"” (Meyersom, 1956, p. 174). But, as

75



Friend and Jessop ‘69,[’ p- 132) point out,

a system of strategic control will fail if it is forced to
rely entirely on the scanning abi lties of an individual or small
grogp centrally located.

From a systems perspective, therefore, system stability is increased

if the monitoring function is peffgfmed by more than one unit; and,

mation is obtained from a variety of sources, and interpreted at the

source rather than through the feedback process. Both of these points
have implications for organization structure and for citizen parti=
cipation, dis@dséeg later in the chapter. -
AR , , L o
Analytic Aprrodches - Measuring Plan Progress
=\ : =

When monitoring systems were first promoted in Great Britain,

they were presented as a meany of measuring a plan's movement towards
itg objectives. This was to be accomplished by establishing targets
for each objective, defining indicators of performance, and estab-
lsihing levels of significance In practice, targets have been dif-
ficult to establish, partiéularly because planning objectives are fre-
faeeCed. A target méasuriﬁg one variable cannot adequately encompass
an objective comprised of many variables. 'éfﬁen targets are estab-
lished with performance indicators which require information impossible
to specify or obtain (Gillis et al, 1974,.p! 37: Wedgvgad—Dppgnhélm et
al, 1975, p. 11). Conversely, information systems may be established
to meaéure a variable not clearly related to any particular objective
(Clarke, 1978, p. 26). It is essential, therefore, to lay the foun-

dations of the monitoring system during plan preparation (Harris and

,\ 4 ,—



Scott, 1974, p. 732; Gillis-et al, 1974, p. 36).

It 1s important to distinguish between performance indicators
for those policies in the strategy which the muniéipalicy has consid-
erable power to achieve (such as public housing iGﬂSEf;EtiDﬂ) and
those for policies where the municipalit? is in essentially a reactive
position (such as total housing éonsirgctian)i The former target
would be a measure of performance, whereas the latter would indicate
if the pl#n's assumptions.and forecasts were still valid and if
deviations were significant.

Determining signiféance of deviations from plan targets has
been one of the biggest pi%falls of monitoring systems. For example,
in the sub-regional study for Nottinghamshire/Derbyshire, quantitative

analysis of data such as time series was adequate only for giving

initial guidance as to the importance of change, It could not be

relied upon for determining significance, partly because the data

were too simplistic to reflect the complexity of the plan's strategy.
Instead, planners had to supplement their useé with what Dror (1968) ..
terms "extrarational” abilities: judgment, intuition, and synthesis.

This approach was defended by the sub-regional study team:

‘ Experience has shown that the significance test of what
is or is not important...depends to a large extent on soft
information: for example, local authority perception of
strategic matters, professional opinion and experience...
rather than a rigid interpretation of performance indicators
and a rigorous application of impact tests.

Gillis et al, 1974, p. 23
Intuitive approaches have been adopted by the two Canadian planning

l‘l‘%ies experiquting with monitoring; in Vancouver, for example, a

review of the Livab\t_xegion Program and its policies was undertaken

[ 3
-
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on the basis of general demographic, economic and land use data,

combined with judgmént and interpretation.

Analytic Aporoaches - Poliqy Analysis

[
The most difficult task in monitoring is the evaluation

of the performance of existing policy, and the analysis of alternative
new policies. Since Dror's classic (1968) work, the field of policy
analysis has become increasingly enriched with a variety of analytic
styles which, rather than being mutually exclusive, support and enhance
each other (Wedgwood-Oppenheim et al, 1975, p. 20). From this liter-
ature a number of general guidelines relevant to monitoring can be
drawn. The following come frop the work of one British team (Wedgwood-
Oppenheim et al, 1975, pp. 20—21):

(1) The focus should be on the most important issues =
that is, the strategic ones, even if they are also the most difficult
to analyze.

(2) The focus should be upon providing the best analysis
that “is possible within.the constraints of time and other resources,
r;ther than upon providing the best overall solution.

(3) Policy analysis requires the use of imagination and
creativity. ’
(4? The evaluation criteria for alternative poligiles
should include the variables involved in implementation, such as
political and insthutionai!factégsb

A range of other z?tential techniques exists. The stra-

tegic choice apqroach of Friend and Jessop is concerned with problem

definition, gra%iagly widenitg the scope of analysis until the need
-y
- ’ A

~>
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for commitment to a policy decision prevents further Expléfitiﬂﬂ;
Strategic choice is closely Eiedgta AIDA - the "analysis of inter-
connected decision areas" - an approach which defines a problem in
terms of its component parts, analyzes their inter-relationships,

and builds upon this information to generate policy solutions which
become increasingly multi-variate and zémplei, Causes and effects
analysis is,also a method of policy analysis based on understanding
the problem and its origins: the rationale is that the siénificaﬁca
and likelihood of potential consequences can be better assessed if the
causal process 1s examined (Gi,lis et al, 1975, p. 44).

Hudson (1979a) has coined the term "compact policy
. assessment’’ to refer éé "quick and dirty" procedures in policy analysis.
Such procedures include those for pooling judgment, building consensus,
and identifying areas of uncertainty or disagreement for further
study. They can be applied to every stage of policy analysiéi inclu-
ding problem definition, exploring the basis of assumptions, and
testing the implications of alternative proposals.

The '"Delphi" technique can be used as a more formal method
of pooling judgment and working towards a consensus, whether it be for
forecasting or for impact assessment. Scenario writing, like the
Delphi method, also involves subjective forecasts and can be used in a
team setting (Gillis et al, 1974, p. 45).

These approaches all accept the imevitability aﬂd: in féct,
the value gf;subjeczivity in analysis. But they attempt ta ;uidé and
exploit this subjectivity, by incorporating some of the methods afg;he

rational decision model. Quantitative tools of gnglysis are n6t com=

pletely rejected, but. used cautiously, in proportioh to the scale of,

19
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the problem and the amount of "hard" information available. At the
same time, the use of intuitive approaches does not downgrade the
importance of theory about how the urban system actually works. 1In

part, they oped because of an insufficiency of such theory.

Judgmental approaches to the analysis of policy alternatives can only
be improved with increases in knowledge and powers of explanation of

urban processes.

The Role of Citizens in Monitoring
The Eéll for improved mechanisms for citizen review of
planning policy comes' from many directions and includes lawyers
¢(Roberts, 1976: Brooks, 1979; McAuslan, 1980) and social scientists
(Schon, 1979; Friedmann, 1973; Michael, 1973), as well as practising
planners (Jgffer5§n,‘1973; Lash, 1976). Yet, the deszripti@ns;af
monitoring experiences to date have little to say about the role which
could be played by citizens. While emphasis is placed on the impor-
tance of subjective analysis, the implications are that it would be
the prerogative of prgfessicﬁals to exerclise these capabilities
(for exapple, Gillis et al, 1974, pp. 46-47; Suttom, 1979, p. 42).
The shift from comprehensive attempts at monitoring to g'
morée selective approach creates an opportunity for citizens to play
a fundamental role. Using the managerial skill of "coantrol by excep-
tion' as an analogy, citizens - through their expression of concern,
on an exception basis, over issues and the unintended consequences of
policies - can greatly aid planners in selecting the policies and

information to be monitored. For example, in one study of a monitoring

program in which performance indicators were measured, issues were

80
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identified by the agencies and authorities most closely attuned to
citizens before they were identified by the monitoring unit (cited by
wedngQJQOppenheim et all, 1975, p. 11).

Any mPtual learning experience deperds upon the free ex-
ch#nge of information. Access to information is therefore critical

to the ability of citizens to participate in the plan monitoring

gxercise. Used in this sense, "information” means mcfeiﬁhaﬁ merer
descripfion of the current and projected situation with reépgct to
demographic, economic, sociﬁl and development trends. [t means
explaining, for a given 1issue, what the current muﬂicipél policies
are, and their anticipated consequences. It means identifying, where
known, alternative policies that are possible, their consequences, and
explaining them to citizens ( ferson, 1973, p. 297; Task Force on

City Government, 1980, p. 49) . -
ISSUES IN ORGANIZATIOQN STRUCTLRE

This thesis argues that, although.ﬁhe literature of
planning - with a few exceptions (McLoughlin, 1969, po. 299-304:
Faiudi, 1973a, Ch. 13) - devotes little attention to Quesziags of
oréanizacion structure and operaéions, issues such‘as the ease with
which information flows and the way in which authority and respon=
sibility are assigned are critical to the effectiveness of a responsive
control ;né 1earn1n£.system for planning. This arguménc will be

developed in the following section by.reviewing the organizational

issues involved in the establishment of a monitafing system. i
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Location within the Organization
3
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Generally, séparate units have been created for maditoring.

The advantage has been that responsibility has been clearly allocated;
if a function is important enough, responsibility for it should be

assigned or the task will not be execut The consequence has been,

- though, that monitoring units have assumed the role (whether inten-
<.

tionally or not) of watchdogs. And, pe;haps igevitably in an organ-

‘ization dependent on checks and balances, the role of watchdog carries

with it the danéer that information sources will be cut off unless
the monitoring unit carties great authority. For this reason, monit-
oring mu;t‘have the strong suppors’ggd commitment of senior manage-
ment, and this sl;pport must be communicated to all those whose coop-
eration is required. .

A monitoring unit stressing ferformxnce evaluation and

-

poliéy analysis in its duties should be a separate speclalized entity.
and is wmost effectively located if it reports directly to the agengy )
héad or to an authority-wielding office such as ghe budget départment
(Wildavsgy, 1979, p. 224). For example, a study reviewing alternatives

for the location of a monitoring unit for a British strategic‘plan

»
&

concluded that the most central one was the pteferrc@ option (Wedgwood- .

Oppenheinm et al, 1975, p. 29). Since a monitoring system dpes not
exercise direct control, it must operate in a location where it can
exert influence. The conclusion was qualifed, however, with the poirt
that it wvas critical that the unit initiate contact with line agcncicg,_
upon vhom implementation depended. Id.nticnliconclusions have ;1sq
been rcacﬁcd by a study examining the lar;;r question of tunoyntién v

-~

in planning (Jeffersom, 1973, p. 297).

3
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McLoughlin (1969, p. 303) proposes a model of a planning

agenéy with three principal units: plan-making .and design, development
{ =

control, and information. Monitoring would be one #f the principal

functioms of the information unik, and, through its direct involvement

with senfer management, would integrate the two other functions. An
N .
alternative spgfaach 1s being attempted in Calgary, where a separate

unit has not been created. Rather, all staff of the division which

[ :
foEw

monitoring, and to ingorporate monitoring activities into their daily
= AN .

work routines (City of Calgary; February 1977, p. 7). This approach

brings to mind the comment bv Wildavsky (1979, p. 221) that the "spirit
- i .
of the self-evaluating organization syggests that, in some meaningful

way, E@e entire ?rgggizaziéﬁ should be infused with the eyaluation
ééhié"j The statement by Friend.and Jessop quoted.earlier also re-
inforces this view on Ehé merits @f.diffusing the monitoring and
evaluation function. Nevertheless, under this second approach,
monitoring carries less authafiéy and therefore has less potential

effectiveness.~ - ."w
. . -

S

The Link Between Monitoring and Implementation

The definition provided early in this chapter indicated that
méni;@fing includes four fuﬁetians of gbsafvatiaé, synthesis, inter-
pretatian, and advice on action. ~While there appears to be unanimous
agfeemEn; that monitoring must be iinked to the control fuﬁ;ti@ﬂs if 1ic
iszza be é{fe:tive (Hayﬁes, 1974, p. 5; Bennett, 1978, p. 317; Rose,
1979, p. 30), 1in practice monitoring has tfnded to concentrate too much

oun information gathering and not enocugh on action recommendations

-
-
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(Wedgwood-Oppenheim et al, 1975, p. 14; Rose, 1979, p. 27). This
failure can be attributed in part to the tendency for the monitoring

unit to be separated, organizationally, from those in development

confrol. This separation can contribute to diminishing communication,

-

“which in turn reduces the in ghts possible through monitoring, and

ultimately reduces organizafional support for its recommendations.

More speaci , there are a number of reasons justifying ,

between monitoring and the land use contral division.
4

ImplementatIsn functions, especially development control, constitute

gloser. contac

a majaf.scufte of information for the monitoring ﬁfﬂéfam; Information
alsd flavs‘the other,way: for example, if:mﬂﬂitéfing éhaws that some,
adjusément is necessaryita a development régulazién, ¢ommunication
would be reéuiteﬂ am@né the monitoring, plgn'péiicy and development

control groups. A strong link between monitoring and control helps :

L

.lmprove that of palicy'sndiﬂantfél; and, the more the monitoring ugi@;;
understands the realities of the control process, the better will be
the quality of its analysis. Siinally, of greagest importance, {s

the issue of implementatiaﬁ itself. (ﬁnless the land usa'iéﬂtfﬁl
divisicﬁ support the fe:amEEﬁdaticnsiaf the monitoring group and are
prepared to act upon them, monitoring would be rendered ugelessgé
_siéce_ics link to action would have dissolved,

!WEBEth-éhé monitoring-control link is a vertical cﬁ; (with
authority flowing from monitoring to control) or a lateral one,
communication will likely be miﬁimal unless the foundations are laid
‘garly in the plan preparation process. The scope, terms of fEfEf#ﬁQE;
and activities of the monitoring system should be developed in con-

sultation with those who will be askedr to implement the policy and



program changes faftﬁcaﬁing from its work. Similarly, operational

igfarﬁétiaﬁ?systems such as those based on development pe}mits require

staff involvement from an early .stage, to the point thatithey feel

responsible for the system. |
These considerations point to s viewraf a process of plan

pfeparati@n dominated less by ;he plan a@éuﬁéﬂt; and more by the

creation of new operational procedures, new channels of information
flow and interpretation. Viewed in this light, plan preparation

might include a-vajiet"bf activities to generate support while

analysis is underway. 'Action research” is one which holds con-

|
#*:
siderable potential - a strategy oriented to the early identification

of actions with "high payoff' in that they are important to other par%

It +& A style of research and planning highly dependent on interpersonal

. _ £ N
communication” skills - the building of trust, dooperation and commit-~ .
- 4 : .
. . J" = i . ~ N

ment. Because it places less importance on the preparation of a plan,

L

action research inftially faces organizational resistance (Murchie et

al, 1980).

Thgigiék Between Héni;;j}gs;ég, Strategic Planning

To the extent that monitoring involves synthesis of infor-
mation, evaluation, and formulation of policy on key issues, it isg
identical with sﬁratégic planning. The cenversé also helds true:

" the model presented in Chapter 2 advocated that any strategic planning

exercise must begin with a fe’vi;ﬂ activity, 'ﬁgifying and evaluating

policy.

There is a disﬁiﬂéﬁién nevertheless: monitoring focusses

]
i
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first upon information, and then expands to identify the policy impli-

cations. Strategic planning's focus is upon issues and policy; it

. then works backwards to identify information needs. Given this

distiﬂéﬁiﬁﬂg it is gtababLy wise to separate the‘two functions
arggnlzatiangll§_' This will also facilitate the potertial role of
monitoring in building a bfidgé bezyeen strategic planning and develop~-
ment cantra%. In practice, angvef! monitoring frequently is “adopted -
as a tantiﬁuing function of the plan-making unit which pfepaged the

plan.

L 3

Monitoring and the b‘fg&ﬂi—!tiﬂﬁ Enyironment

=
1

-Piaﬁning agencies - and municipal governments generally -
tend to be centralized and* hierarchical, with little latitude for
inéepgndent‘resﬁahse amongst the vafiéus units (Friedmann, 1973, p. 219;
Michael, l§73, pp. 200-201; Yates, i977, p. 6). In part, this charac="

teristic 1is due to a belief in the need to present a unified front, -

«-8imulfaneous with a fear of making\mistakes. These features are

natural in an organization accountable to politicians who are thgmselves

accountable to the electorate. In addition, centralized authority has

been perceived as the only means of aﬁﬁieving coordination of functions

.suth as information systems and for achieving central policy guidance.

., Most students of management agree that the strength of a cen-

routine and prédictable processes (for example, Bennis, 1969, p. 19).

» In an environment of high uncertainty, however, the bureaucratic

organization cannot cope with the vast amount of information which must

flow 1f it is to respond to change. The organization cannot learn

i
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rapidly gﬂaugh from its envi;@nment,‘and units vithigxitehgve neither

the knowledge nor authority to adjust their operations quickly. Ep"
such an environment, it is difficult fdr a monitoring system’- 'so

dependent on the free flow of information - to be effective. A variety
. .

of strategies have been proposed to impfave thé organization's a%ilicy

to learn abbut, ahd‘fespand to, environmental change. )
One strategy is the decentralization of authority and expansion
' . a . ,
?f the lateral structure of the organization (ﬁalbfai;h, 1977, pp- 13@=
165). Organization theﬂfy h%}ds that the greater the uncertainty in
the environment in which an érganiza§i§niégérateéi E?e,mmre lateral

and decentralized the structure should be, {f in&ividual units are to
respond rapidly to change. More specifically, thete\are a number of

options available wher the hierarchy of an ﬁfganigaticﬁ is becoming

overloaded from uncertainty and the need to refer decisions upwards.

The organization can respond by either decreasing the amount of infor- |

mation processed (for example, by sharing responsibilities with other

organizations) or by iﬁéreasing its infogmation handling capacity.

One means would be to iﬂcreasEglaEgral decision processes, since these

%

cut across lines of authority éﬁéfaliﬂw decisidﬁﬁpaﬁing to occur at
léveis éthe information exiscs,-;éther than Eafeinglupvgrds mavem;ﬁci
Examples include the creation of temparafyitﬁsk fa;tes, inz:eaéi@g ;he
formal paéer of managers, and establighing'a matrix structure of Qf;§ﬂ=
ization. Thié last holds perhaps the most p@tgntiglgfgr complex l
structures operating in an envitaﬂﬁenz of rapid change and uncertainty.’
Essentially, a lateral organization is created, but dual authority

lines are drawn at critical points where integration is required. A

unit manager at one of these matrix intersd®tions would report to both

/

T
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a line or product ﬁgnjgér.and a fungtianal or spe:ialﬁy manager

(Saylgs; 1976; Gaibraiéﬁ,x1977, P; 161).

A second alternabive 1is proposed by those who find that,

organizational eharxges are impractical and unlikely. One sug,gesﬁic:ﬂi
I - . -
in this vein is to create policy units within the organizatiom,

charged with the purposes of evaluation and initiation of change,

and isolated frem the "stultifying effects of bureaucracy' (Wildavksky,
1979, p. 224).

L] E ]

Calls for fiore radical decentralization come from Friedmann

and others représentative of t "literature of crisis and ‘trans-

formatibn'. For example, Friedefann (1973, pp. 196-200) proposes a

decentralized societal structure of "learning cells - temporary,

small scale, task-driented working groups, which would operate on an

int

m

erpersonal basis, would be self-guiding and fespansi§}ei and would
be composed of both voluntary and representative membership. Falydi
(1973a, p. ﬁ#g) also proposes a decentralized model of a plaﬁniﬁg

agency bearing many resemblances to that of Ff;edmann, Having iden-

L

(and thus, insufficient nppg:tuni ties for divergent views and learning),

he suggests increasing the possibilities for caﬁtigt}between individual

planners, péiiti;i ns and citizens. This would be facilitated if the

planning agency were structured on a loose network of self-guiding

teams
Advocates of decentralization in planning often d§ not detail

how their praﬁasaig would operate in aétuality,‘ Eventually, many of

the suggestions in this 1iter3£ure lead to the need to "fE*EéLQaEE"

=
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man - to become more open to learning from others, living with

uncertainty, embracing error, and participating in societal goal

fprmulation (for example, Friedmann, 1973; Michael, 1973; Trist,

1978). These qualities are all required to participate in the
dpﬁard consensus bqﬁlding process described in earlier chapters as
part of the process 5f *societal guidance. It is beyond the gcope

‘ .
of the thesis to review in.greater detail suggestions as to how man
A
L}

can be "re-educat®", and the comsensus building process improved.

However, it is important to emphasize that the decentralizatiom

process must not reject the importance of the downward policy formation ’
/ l

function. For example, one author argues that while the municipal

government may’be too centralized for reﬁponsivenessyto change, it is

/

at the same Aime too decentralized for coherent planning and polic?- '

m;king ﬂldies, 1977, p. 6).

Another apprpach for *sprovipg responsiveness .is 6rganizatiopal
development, an edugational sirategy_to bring about change by concen-
trating on values, attitudes and interpersonal relations within.the
organization (rather than on its-;d?ls, st;uctﬁrgs or techno;bgies)

(Bennis, 1969, p. 11). Organizacioﬁ deve lopment utilizes '"change
i ) .

i

-’

agents* external to the organizatio*\to éct as.a catsalyst. While tley
work collaboratively with those withih\gﬁe organization, change agents
tend to share a philosophy counter to tbé values of the Eradicional
task-ori?nted bureaucratic model. This philos;phy emphasizes the
importance of humanistic concerhs to th; ult{mate effectiveness of the
organizatid; (Bennis, 1969, Ch. 1).

A final apﬁroach.to assist change is to faqilitate and'encoﬁrage

s
criticism from outside the organization. Structural resistances to
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encouraging and utilizing’évaluatia@ may be 8o great that incentives

for change will never come from within (Schem, 1971, p. 177). 1In this

gituatiom, such au;side stimuli for change must be a:tié;ly sought,
by institutionglizing the review mechanishs discussed’iﬁ Chaptar 3
providing financial assistance to voluntary and non-government groups,
I3
and inzre?sing the accessibility ;f the public to“government infor-
a

mation. -

. The question of afganizaﬁicpal resistance to feedback 1s 4n
- a e . % = !

Ht
issue often faced by monitoring units and is worthy of explorationm.

First, feedback often results in information overload, fequiringguSEES
to employ all their analytic and intuitive 'skills to distinguish

"signals" from "noise"., Second, fsgébaékjﬂfEEﬂ inéreasgg un:eftainty;
- i = o

pfavidiné, as 1t does, partial and frustrating glimpses of the complex
urban system. It may Pfégggt recipientg with "deep intellectual and
:eﬁatianal diééﬂmf@rg", 4xpgsing errors in policies, raising questions
about the legitimacy and/purpose of ghe organization, in addition to

increasing uncertaint¥y about ﬁcliciés and their impacts (Michael, 1973,

h. 16). Al -

=y

*

All these unpleasant characteristics of feedback Qéan that
organizations will tend to build up means of protecting themselves
from it - by isolating the monitoring unit, or cutting information
flows, for example. Dtgani;aﬁians tend towards stability and self-
perpetuation, and any monitoring or evaluation program is threatening. .
Wildavsky (1979, p. 220) argues éhac there is an inherent contradiction
and tension between a%ganizatiaﬂ and evaluation. Crganization implies

stability, raquires and generates commitment to its policies and
-

programs, and involves activities related to its programs or clients.

e
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Evaluation, on the other hand, suggests change, bYeeds skepticism, . e
and involves activities related to objectives. . »

In this situation there is no solution. JThe check and balatfce

concept of organization structure is one mgchaﬁism, butlulzimazelyi’f

P

the only hepe may lie in those vague notions of re-educating man -

L .
1}

and how to achieve that without losing the freedoms of the selfagiiging
]

society 1s a difficult question indeed.
. . : . ) ’ —f

, d
SYNTHESLES - CRITERMA OF EFFECTIVE MONITORIMNG SYSTEMS

The following.summarizes some of the main points which have

been raised in this chapter about effectiveness in monitoring systems.
¥ =

(1) System Functions - *
E{é) Strategic monitoring utllizing a mixed scanning

*

approach is the most effective way of identifying unintended con-
sequences, which may be the most important function of a m@nitaf;ng
system. l!Monitoring %ust take a wider perspective than merely measuring
plan performsﬁce according to a pre—determined set of targets.

(b) vThe,mixed $E§Eﬂiﬁg approach requires broad scanning of
non-specific infnrmﬁiign té identify unforeseen events combined Qith
deeper analysis of key issues.

(¢) Output should be fegﬁlar; immediate, and frequent.
R&pidity of response is essential.

(d) The output of monitoring wmust be "marke;ed" and its
utility demonstrated, for example by pointing ogt implications for
policy and current issues. The planﬁing staff may ngéd to assume an
active catalyst role to ini;iate change as a result of their work.

.
g



(2) Analytic Approaches’
(a) Information should be obtained from a wide range of
sources, including citizens, the press, and professional contacts as

well as more traditiomal sources. .

(b) Information systems requiring massive data collection

1]

xer;isgé should be avoided. Instead, informatida should be accumul-
ated from that which alféady exists in the organization, from pﬁblishéd
statistics, and by means of éperaﬁicna} procedures.

! . (e) Infarmgticn to be monitored should be determined
partlgian théjbagis of plan objectives and performance criteria. The

requirements of the monitoring system must be considered during policy

formation; for example, performance criteria which cannot be defined

or measured should be avoided.
' . (d) Intuitive methods of analysis are most effective Yor
broad scans, with more quantitative approaches use%ul for detailed .

L

investigations. ,

(e) A wide variety of techniques 1s available to injectt:

rationality into the subjective approaches to policy analysis.

(f) Citizens are an igportant component in a monitoring
\

program. When provided with sufficient and appropriate information,

they can participate in the identification of issues and policies with

unintended consequences.

(g) Accessibility to infeﬁgftian is a key to the effec-

by
tiveness of citizen involvement in policy feview.
(3) Organizatiam Structure

(a) The effectiveness of monitoring will likely be
[
greatest if the unit reports directly to senior management.
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(b) A monitoring system must be prepared to tope with

izsclation accardede¢E§§§3?Ee rest of the organizatien. Senior
management commitment is therefore essential.

(c) Notwithstanding (a) and (b), the monitoring and’

evaluation ethic should be diffused throughout the organizdtion,
created perhips through an organizatiom devE%ﬂmeﬂE process (refer

to le).

N L - :
(d) The link between_ the monitoring and implementation
, : ’ : k4
[
functions is critical. It must be established during a plipemaking
process, through the use §§ strategies such as action research.

(e) Monitoring fequires an organization environment
where information éan'flau freely and individual units have knawledgé

and authority to respond to chénge in the urban system. 'A numher of

exist to improve the capabilities of bureaucratic organ-

w
[ad
L]
[
r
]
oo
=
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more lateral structure; matrix management; organization development;

and the institutionalization of outside review agencies.

Conclusion !

This chapter and the previous one have been aimed at'develapiﬁg

strategic planning. Such detail has been justified in order to

develop a serviceable ,ifistrument for the evaluation on which the

93

remainder of the thesis is focussed. Not all of these criteria will be )

relevant to the case study under examination, primarily since it was a

flan preparation exercise, not an implementation program nor a monit-

oring one. Nevertheless, as stressed in this and previous chapters,
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~ the foundatigns of implementation and monitoring n_i-x;sc be laid during

chapters which follow. ~ 4 ;\
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i . . . . i
Gﬁapter 5, » : ' :
C g
PLANNING LEGISLATION IN ALBERTA AND THE FRAMEWORK
) FOR EDMONTON'S GENERAL PLAN =

~with the program responsible for the general municipal plan for
Edmént@n,‘Albértég Since the Ed@pticn of Edmonton's first general plan
in 1971, this program has had responsibility for ipplementing the plah,

w
Keeping it up to date, initiating a major review of the plan, preparing

* -

a nev one, and, now, implementing and monitoring this new plan. My

particdpation began when the major review was being discu¥eed in the

Edmonton planning department. At that time, plan implementability

and fespaﬁsivenesé were key qualities that we wished to see refie¢§%§
in 4 new plan. Chsptéfg 5, 6 and 7 trace our progress and evaluate
dur success, utilizing the criteria developed in the previous twe
chapters.

The authority and scdpe of a general plan are determined by'

provincial legislation governing the control of land use. It is
|
® . : \i .
necessary, therefore, to examine how the legislation treats the

queéticns of plan iipleménESCian and review, in @ri&r to appfeci;ﬁé
the context wi;hin\which the genéial plan program has been operating.
The first éart of the chapter outlines the land, use control system in
Aibetta; the second part focusdes upon the statutory provisf#ons for

review, and introduces the Edmonton program.
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erned by the Planning Act. The Act now in force was passéd by the
Legislature in 1977, replacing the 1970 Act after a four year period
of public debate. ‘ -

The purpose of thg Act 1s described as:
"To provide means v*ereby plaﬁs and related measures may be
prepared and adopted Eu

(a) achieve the.nrder%y, economical and beneficial develop-
ment arid use of land’and pa¥terns of human settlement, and -
.
(b) maintain and improve the quality of the physical environ-
ment within which patterns of human settlement dre situated in
Alberta,

) . Q
without infringing on the rights of individuals except to the

extent that 1s necessary for the greater public interest. (5. 2)

Al

Section 2(b)''is a new additionm, feflecting public vglug

i

;owards preservation of the environment; as such, it has been inter-
'preted as a progressive step (Elder, 1979, p. 447). Mevertheless, the
importance of orderly, economical land development continues to hold

the central place in the statute. This focus 1s common in Canadian

planning legisiatigﬂt(Rag%fs, 1980, p. 1) and deméﬁstfazes the point

made in Shapter 2 about the assumptions underlying planning law. Terms -

E

such as orderliness and effitieﬂ:y‘are not defined. Nor does the Act
enlarge upon the 'greater public interest' to provide direction on the -
c?hcept of justice underlying the rationale for public control of
private proﬁertyi K |

Although the Act specifies that its purpose 1is to enable the

adoption of plans and related measures, the ultimate objective of such

96



measures is the control of land use (Rogers, leSD, p. 3). Control of

land use is exercised in two principal ways in Alberta: the regulation

=

of subdivigion of land into parcels, and the regulation of the develop-
ment and redevelopment processes. Control of land use and the imple-
mentation of plans is thus to be achieved by means of passive,

regulatory approaches, rather than by strong direct action.

-~

The Link Between Control and Policy

The proced® of control and fégulacian of land use is achieved
through a permission graﬁEing systémffgé subdivision (subdivision
approval) and development. (the degéiépmenc pgfmit). The sources of

1
guidelines for this system arefﬁériébie. While the Act in its purpose
statement (5. 2) gléafly sugg§;£s that guidelines are to derive from
plans, those sections of EhéiAit governing permits and subdivision
appta%als are less fﬁfEEfuz}éf clear.

Develcpm&gz perm;;s are to be 1ssued in accordance with the
regulations of a zgning—lige "land use bylaw" (S. 81(1)). Although
the Act includes the sectian5=;avgrniﬂg the land use bylaw in its
part on implementation of plans, it is quite clear that the bylaw

stands on its own. Except for one minor provision, described below, a

municipality is not required to link the regulations of the bylaw to the
: ' e

N

policles in any of its pianéi

Four stg;gtéry plans are provided for under the Act, of which
the regional plan, prepared by a regional planning commission, is given
unconditional authority over development, the Act declaring that ''where
a regional plan has beén ratified by the Minister, no 1ac§lv§u§h§fity

shall enact- any bylaﬁ. take any action or authorize or undertake any



Morecever, the strong statements ring hollow in the

face of tﬁe generality of most regional plans, which rarely dictate hﬂﬁ( ]
land is to be used within an incorporated municipality.

The role of the three municipal plans under the Act - a general
Eunicipal plangaﬂd two types of area plan - is more confused. For
example, the Act clearly states that at least one of the area plans
must conform to the land use bylaw (not vice versa, as might be expec-
ted égés 65(a)). It also provides for one specific linkage becweegtg

general municipal plan and the land use byfaw (S. 68(1)), requiring
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" to control land use directly rather Ahan through any of the laﬁdEQEEfSSSESSS_i%

statements, however, the statutory plans are not linked to the land use

of the Alberta

their own, then

the role of statutory plans is clearly in question. The separation

of the control system from the guidance of policy could potentially

lead to ad hoc gnd inconsistent decision-making, divorced from com-
munity values, with control becoming an end in #¥tself. And, conversely,
since there are no direct impleﬁgnting tools, policy may bE;EmE trun=
cated aﬁd ineffective.

The situation is not as unclear with respect to the ﬂthef"
.
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major component of the land use control system, subdivigion regulatiom.
Approvals for subdivision are made in accordance with the Subdivision

and Itaggfgjggggulazicﬁs, whieh are under the authoritv of the Act and

hence provincially determined. However, a subdivision must be con-

of the plans is therefore made explicit,

The net result QE this structure for planning is that shown in
Figure 3. This chart reflects one interpretation of the Act; since
its passaée is recent, many points have yet to be clarified in the
courts and other interpretations may therefore be possible (for

example, Murchie et al, 1978, p. 15). Two points should be emphasized.

First, despite the numerdus statutory plans, only two imglementation

devices exist under the Act - development permits and subdivision

approval. Second, the relationships among the various pljns, parti-
cularly the general municipal plan, area redevelopment and structure
plans, and'*hgsiggd use bylaw aie not alwvays Eléaf. Despite the
purpose statement in the statute to exercise control through the
preparation of pléns, the control gpystem need not cdnform to the
general municipal plan. The palicy*implemegggtiﬂﬂ link is thus only

loosely defined.

The Role of Plans in Alberta

- The 1913 Town Planning Act enabled local governments to prepare

town planning schemes, detailed régulatary mechanisms aimed at con-

k
trolling suburban land development resulting from the pre-war land boom.

However, by this time the peak of the boom had already passed and the

pfavisiéna of Ehe%lefiglaﬁian were never employved (Smith, 1979, p. 213).
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The Structure of Plans and Controlling Bylaws

Figure 3

under the Alberta Planning Act, 1977
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In the 1929~Ac§, zoning was introduced, and quickly became the primary
means of controlling land use. Like the Amgficanrgxperienéei Alberta
-municipalities tended to employ zoning without the benefit of over-
riding policy direcﬁion.

By the late 1940's h&ever, the land use control system was
in danger of "imminent collapse'" (Bettison et al, 1975, ﬁi 53). The

system was increasingly subject to political influence (Bettison,

1975) and, in Edmonton for example, urban development was occurring in

and the scattering and fragmentation of development (Dale, 1969).

. A
Land speculation around Calgary and Edmonton following the oil finds
of 1947 forced the province to temporarily assume "extfagfdinafy”
development control powers such as direct reéulatiaﬁ‘af subdivisiaﬁ
(Bettison et al, 197§, p: 92).

These problems led to amendments af'the Planning Act in 1950
and 1953, influenced considerably by a consultants' report commissioned
by the City of Edmonton (Dale, 1969). The overall thrust of these
amendments was to elevate the status. of planning. Provisions were made
for a municipality to operate under "interim devéléﬁment control" until

\

a general plan and a zoning bylaw were adopted. Although the contents
rquired, and authorized, a municipaiiﬁy to prepare a :Qﬁiﬁg bylaw upon
the adoption of a genéral pian to implement the proposals of the plan.
Later amendments of the Act also made clear that a éeneral plan was éa
have & definite legal effect, by specifying that ''no undertaking or
public project that was inconsistent or at variance with the proposals

contained, in the general plan should be attempted" (quoted by Dale,
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1969, p. 33i)i statute envisaged that during the preparation of a

general plan, develdpment control would be carried out with reference
to the evolving general plan, and that similarly during the preparation
of .a zoning bvlaw, the adopted plan would continue to gpide the use af-
dgvélapﬁgat control. Subsequent difficulties with the interpretation
of th%;g prc?isiaﬁs (Laux, 1971 and 1972) suggest that the Act's
authors believed the dfgfzing of a general plan to be a simple and
short ﬁrczgséi and chatriﬁcetim development control would be used
only briefly before adopting a :Qﬁing bylaw.

In reality, of course, such was not the case. As established
in Chapter 2; general plans of the 1950's and 1960's took many ;Egrs

ve requirements of compre-

[ ad

to prepare, due in part to the legislat
2
hensiveness. . In Edéaqt@n, for example, the council resolution

uthorizing the preparation of a general plan was made in 1950 (Dale,

]

1969, p. 331), the sé;é year that the province authorized ﬁhescity's
L]

use of development control. From then until 1954 litcle product

appeared. In late 1959, the city council created a special advisory

[}

ommission to expedite completion of a general plan and zoning bylaw.
Priority was placed on the completion of the latter, which was passed
by the council in late 1961, and covered approximately 80 percent of

the city, with the remaining 20 percent (mostly older areas) remaining
ra
under development control. Attention was then focussed on the plan,

which was released in parts during 1963 and 1964. However, these

documents were more a series of studies than a policy statement. The

process of creating the latter took a further five years; the general //

g . N\ ,
plan bylaw was finally given first reading in 1969, but betause it was /

h

out of date in some sections, further Ehaﬁges were needed, Finélkﬁg’
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reading wvas not given the plan until 1971.

The experience of municipalities s@h as Edmonton with the
preparation of their general plans provides one explanation for a
changed attitude id the 1977 legislation towards these plans. While
up to this time the policy-control link had been made explicit, con*
formity between plan and implementing bylaws is now no longer required
and the falg of plans (now termed general mumicipal plans) has been
lessened (Rutter, 1978; Elder, 1979; Saich, 1980). At the same tine,
however, the prgpéfaticn of general plansjhas now been made mandatéry
for municipalities of over l,éOO population (10,000 in the case of a

county or municipal district) (5. 59). Further interpretation of these

changes requires explanation of the nature of the general plan.

s v

The Nature of the General Plan

vincial statutes across Canada, as resembling a éanstitutign: it
"{imports a commitment to goals desired by the local authority for its
inhabitants”, and it is of limited legal effect (1980, p. 45). In
Albgfta, hawevgf, this goal oriented approach has been given less
emphasis than the objective af’dirgéting the future development of
the municipality.

The 1960 and 1970 Planning Acts viewed the geuéfil plan in
essentially the game manner, requiring the following features:

(1) The plan should describe the manner in which future
develapmend or redevelopment of the municipality ;auld best be

organized andﬁceéuted, giving attention to orderliness; ecomomy and

convenlence.



(2) Iﬁ should be prepsred on the baais of surveys ai.l;nd
use, population growth, transportation and communication needs,
public and social services; and, it should include proposals per-
taining to the provision of roads, public services, public buildings,
schools, parks, recreation areas, and the reserving afrl;nd for these
and other purposes.

(3) It should.contaim a map showing the divi;ian of land into
permitted land use classes, and proposals as to the content of a
developmed control bylaw or a zonjng bylaw.

\(4) It should show the sequence in which specified areas of
land are to be developed or redeveloped, which public services or
facilities are to be provided, and should contain a five year capital
improvement program for the undertaking of public works.

Althougﬁ the term "general” plan vas employed, the contents
required were fairly specific. Early planning studies of the 1960's,

for example, tended to great detail, especially in describing the

existing situazicﬁi This specificity was perhaps assoclated with the .

Act's requirements for ;gnfa}mity between the zoning bylaw and the

plan.

The 1977 statute'’'s provisions governing plan contents are con-

siderably briefer and more general, with no separate purpose statement:

=

- (1) The plan should describe the land uses proposed for the

municipality.

(2) The plan should desc¢ribe the manner of, and the sgqgengeé

proposed for, future development in the municipality.

(3) The plan should identify those areas suitable for area

i

redevelopment and/or area structure plans. (S. 61)

104
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A mumnicipality is no longer required to inqlude maps, and it is now
free to choose its manner of plan preparation (S. 44). In 1979,
the statute was amended to delete the requirement for a plan to show
sequence of development, replacing S. 61(2) with the phrase '"the

manner of and proposals for future develapment in the municipality”.
The loosening of the guidelines from 1970 may have been due

to the province's defire to :;:gggthgn local autonomy, delegating to

‘ -
municipal councils the responsibility to determine the contents of

there had also been sufficient criticism of the 'shopping 1list”

approach to the plan, implying as it did the possibility of compre-

hensiveness. For example, one critic (Chanter, 1976, p. 11), in a

report evaluating theé effectiveness of general plans in municipalities

succeeding neither as a means of providing citizens in a community with
an overall sense of direction, nor as a means of providing a council
Hith'zhe guidelines it needs for daily decision-making. It was argued
that a more ﬁseful replacement would be the policy plan, based aﬁrlacal
issues, with less emphasis on comprehensive surveys or studies.

The changes of the 1977 Act may therefore also reflect the
éfaviﬁge's desire to make the general plan a strong policy device.
Certainly by making the plan mandgtéfy. and with the more flexible
attitude to cantenig, the province has recognized the importance of
broad overviews and made it poasible for municipalities to prepare
problem-oriented, strategic plans. Furthermore, the weakening of the
1ink between policy and the land use control system - while perhaps

going too far in that the control system cdn now stand on its own -



has made unnecessary the specific detail which had frequently rendered
plans irrelevant in the pasrc. |

However, the legislative approach to general plans can also
be criticized. Both the 1977 Act and its pfedecégscrs imply that a
general plan ciﬁ present a snapshot picture of the municipality in
the future (1970: S, 15(c)(1l); 1977: 5. 61(a)(1%). 1In this respect,
the plan is comceived as being static. There is also an implicatiom
that the future is certain and that the municipality has complete, or
significant control over its own destiny (1970: S. 95(c)(iv); 1977:
S. 61(a)(i1)). As c?naluded in Chapter 2, this approach tends to
produce a document ihizh it is then thought will guide develapmen;y€§

the mere fact of its existence.

- =
-

This point leads to the Second area of weaknesgffEhe legis-
lation's approach to plan implementation. The link hegveea pélizy

§ the

and the regulatory devices has pggﬁféiaminid already. But,
discussion on land use §Qidancg systems in Chapter 3 demonstrated,

other tools are available to implement plans, in a more positive manner.

than regulation. However, the statute does not recognize the role to

106

be played by housing development, service extension or road construction,

or even more indirect tools like taxation policy, in iﬁfluen:ing land

uge, The implication is that the plan is not perceived as an instru-

ment for bringing about the future; it is merely 'rules and regulationms

for the use of land"” (Rutter, 1978, p. 36). This attitude means that

the greatest impact which a general plan can have is by its designation

of appropriate areas for different types of development. Legislation
of previous years, which had required the plan to include a staging

program and a capital improvement program, created the potential for a

[ 3
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stronger influence in directing urban development. The 1979 amendment,
by deleting all reference to the term ''sequence", ﬁés further weakened

the role of the plan.

The legislation provides for area stru@tﬁrg and redevelopment
plans to implédpent generai municipal plang. The afe;‘scfu:ture‘élan's
purpose is to pf 'e a "framework for subsegugnt subdivision and
development of an area of land in a municipalicy” (é. 62(1));» It des-
criBes the proposed sequence of future develapment,-pfapcsed land
uses (either generally or specifically), and proposed population
densitieé. The area redevelopment plan can be used for a variety of
purposes including preservation, rehabilitation or improvement of an

area (S. 63). It is to contain a statement outlining plan objectives
and methpd of achievement, proposed land uses for the area, andr - '
proposed public services and roadways. Both plans are more specific ;
than the general municipal plan and thus have the p@tégtial to bridge
the gap between policy and comtrol. Hﬁuevggi pfesgntlf under the
legislation,‘the land use bylaw has greater authority than either of
the plansg (Figuré 3.

One final weakness of the legislation is its failure to recog-
nize the need for a dynamié quality in plans. For ekample, a plan
may not be specific enough to g;ide the decision on some proposed
amendment to the land use bylaw, but it should outline the way in

which the decision can be made, and the various interests concetned

with it participate in {t.

Flexibility of the Control System

Alberta has been one of the few provinces in Canada to
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experiment with the British gsystem of development control, although it
\ .
i L3
1t like zoning Aor the most part (Alberta Mumicipal Affairs, 1873,
il s
pp. 19-20). Nevertheless, it has afforded the potential for flexi-

bility which municipalities in many other provinces have not had. In

Dntgriai‘fﬂf example, local governments have had to resort to creating
a "suﬁ%erfgge development permit system' in order to have increased
Vi .

¥

laditud

in nggétiaﬁing desired development (Cullingworth, 1§78. p- 93).

Th;iéiscfetiaharyﬁALberta appféésh has also been lauééd by authors

speaking on behalf of private enterprise (Goldberg and Horwood, 1980,

p. 92). ‘ .
At the same time, however, the dual system‘iﬁ which development

control was combined with zoning was the source of criticism, confusion

and litigation in the late 1960's and Eafl§ 1970's (Alberta !unicipal

Affairs, ,97§; pp. 19-20; Laux, 1971 and 1972). The complaints were

. - .

familiar: zoning was unable to adapt quickly enough to changing cir-

e w2

cumstances and was contributipig to gonotony in urban design. Om the
D:her'hand; 8evelopment contro¥, if it were admin%steted in its most
extreme form, would create too much uncertainty §nd_ins§abilityi fhe
% resolution of these concerns was ané of the motivating reasons behiné
- ' the preparation of a new Act in 1977.

The land use bylaw is the new statute's replacement for this

dual syséem; it is ecmpéfabie to zoning, with the added possibility,

AR, T

o through the direct control district, of greater flexipility. Specul-

ation varies as to how the new system will operate. 6; one hand,
Rutter (1978, p. 26) forétasts that the land use bylaw will not differ
]
in its operation from the mixture of zoning angl development control
4

-

o

* é -



~ - under the previous statute, and Rogers (1980, p. 5) interprets the

chhnge as a reversion to traditional zoning bylaws. On the other
hand, Elder (1979, pp. 441-445) contends that the new Act allows
as much opportuﬁitf!faf flexible -and innovative zoming as did the

1970 Act, and that municipalities have not seized opportunities which

have existed gil-alaﬂg_ His analysis suggests that development control,

conditional zbning, planned unit developments, bonussing systems, and
o

holding zones are all possible under the 1977 legislation. Smith (1980,

p. 121) reaches a similar conclugi®i, stating that Ehﬁspatenﬁial exlsts
for mdnicipalities té review complex projects on an individuag bééis

T 1f they desire . The point is reinforced by planners in both Calgary
and Bdmonton, who cite as the main obstacle to taking advantage of tﬁis
flexibility the’ lack of policy direction from plans.

U

THE EDMONTON 1971 GENERAL PLAN

" Contents of the Plan . gsggsf**

The 1971 plan was prepared under the ffaméugrk of the 1960

A , S , )
legislation. In synthesizing a policy document out of the wealth of

material published in 1963 and 1964, the plaﬁnerz:ieégdgd to ptépéré

what they termed a policy plan to guide urban griwth dEEiSiéng? rather

than a detailed description of an end state. In the words of its

and principles upon which decisions concerning the development and re-
M .
development. of Edmonton may be based, and, as such had an emphasis on
'how' as opposed te 'whare'' (p. vii).
L]
These intentions, and the four general requirements of Ehevlzt,

resulted inwa plan with the following-characteristics:

-
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Development guidelines. The document was organized according

110

to specific land use topics such'as residential, commercial, industrial,

and transportation. It inciudeq background chapters oA population,
employment and trends in urban growth, and chapéers on special themes
such as the central area and urban renewal. |

Within each chapter,_some background material was presented,
followed by a set of objectives, qu then a set of principles which
were to guide decisi;n—making. Using the chapter on industry as an
example, the background material explained the natut; of é{monton's
economic base, the location of industrial activity, employment and
land réquirements foreca& An example of a typical objective would
be '"to ensure that there are adequate reserQes of industrial land for
all éﬁficipated jequirements, and particularly for heavy industry"
(p. 7.4). Objectives were not related to principles, which in many
cages were no more specific, nor were they linked to other parts of
" the plan, such as programming. An examplg of a prinéiple is: "Industry
- should be diligently sought out and the opportunities that exist for
industry in Edmonton shoduld be made known without promiscuous subsid-
ization or the offering of other financial incentives” (p. 7.7). Pre-~
sumably, it was intended that these objectives and pfinciples ful-
filled the statutory requirement to describe the manner in which future
development was to be carried out. Certainl;, the plan replicated the
Act's emphasis on orderliness, economy, and convenience, by using these
words time and again.

Preparation Process. Extensive surveys had been carried out’

during the early years in which the plan was being prepared; while

this fulfilled the requirements-of the Act, the surveys were largely

<€
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out-dated by 1971. The plan did not contain specific Pfﬂp@ﬂ&iﬂi as
requic&@Tn the statute, for schools, roadways, or other public works.

Maps and Directions to the Control System. The plan included a

number of maps: a schematic sector map to 2000 showing fesideﬁcial,
industrial and other usgsi-and 1981 "land use structure plagg" illus-
trating the proposed pattern of development for 1981. ; colored land A
use map depicting projected development in 1981 whith had been included
by planners was rejected by city council and excluded from the plan.

The plan did not include directions for the content of a zoning bylaw

or development control bylaw, other than an occasional reference to a
study which would be needed - for example, pertaining to the stamdards
of apartment development. Im summary, the Act's provisions Uéfe

partly met, although the maps were too general to aid the land use
control system in making development decisions.

1ap outlining development

staging was included, showing the direction and sequence of both

residential and industrial development for periods into the future.

s
There was no further detail, héwéver, as to the types of public services
to be provided, and when. ;In congequence, the chapter on capital
improvement programming merely outlined how such a program was to be
developed. A more detailed staging plan had been prepared by planneﬁs

in 1969 but was rejected by city council,

' This brief sketch of the 1971 plan shows that, in terms of the
Act, there vere some deficlencies, mostly relating to lack of direction
for future development. However, this omission was intentional on the

part of the plan-makers: they contended that it was not appropriate

-



for a plan spanning a period of more than ten years to includebconcrete

proposals for development at specified dates in the future (p. vii).

/
¢

Such proposals were to be incorporated into district plans and outline

.
.

plans; a district planning program was to be initjated after approval

of the plan for older areas of the city (p. 11.4). Vel

Assessment of the Plan

The strengths and weaknesses of the document can best be
assessed in,terms of the events which took place after the plan's
adoption: its record in guiding deciégfn—m#king, whether it was (
implemented, and the value of its policies. * s

Influence on Decision-making. Until 1973, attention in the

plafining departmert was directed towards preparing two major additions
to the plan - the chapter on transportation, and a number of policy
statéﬁents pertainiﬁg to river valley development. At this time,
responsibility for the plan's maiﬁtenance rested in the research and
long ranée planning branch of the department, the branch which had
prepared the plan. Besides these amendments, the primary use of the
plan was for infrequent review of major rezoning appligations, tﬁ
evaluate consistency with the plan's policy statements. The view in
the branch was that the principles of the plan spoke for themselves,
and that other planners in the department should be ;ble to use the -
plan in their dajly development contrpl activities. A series of
irregular branch meetings during 1974 discussed the effectiveness and
use of the plan, with a view to developing an approach to its 1m?rove-‘
ment (Minucés, file G25-02). fhése meetings cente;ed on the skeptical

attitude towards the plan of most other planners.

L3
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The problem was attributed, in part, to the generality of

the policy principles, which could b trued in many different ways

for any given development pfapa;alg",f§3ﬂi two or three contradictory
policies could be found to apply, with no direction as to priorities.
In additiomn to the plan's lack of direction on specific development
decision, it did not guide planners in the use of various land use
control instruments - for example, in degigniging and controlling
density, or in guiding innovative residential development.

‘Implementability. The major weakness lay in the fact that

policy principles were difficult to translate inteo specific actions,
and even wnen it was pgfsiblg to do so - such as undertaking a study -
responsibility had not been identified in the plan. Planners in the
general plan program could have coordinated implementation and worked

within the department to initiate some of the specific actions and

113

studies identified by the plan, but they did not do so. For example, o

the district planning program identified in the plan was never

initiated.

In part, this was due to a lack of continuity in staff, arising

from the departure of original planning team members, and subsequent
inadequate briefing of new staff. The lack of an operational fyscem
for keeping the plan active also contributed: for example, staff
quickly forgot what commitments had been made in the plan, since most
of them were hidden among the numerous statements of policy. EVEﬂ
amendments were difficult to keep track af:‘many staff were uncertain
of the status of some of the maps which had been debated at city
council. Finally, the lack of follow-through can be alse blamed on
the pressures of daily operations: the research and long range

\
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planning branch acted as a policy study group (in part to maintain
*
credibility), and staff resources were continually being shifted to
short-term projects.

Value of Plan Policies. The team which prepared the 1980 plan

had great difficulty evaluating the effectiveness of the 1971 policies.

b

. The plan had set few targets; objectives and principles did not have
performance indicators; and there were no mechanisms for obtaining
feedback. In the period since the plan's adoption, no monitoring of

plan policies, nor its rate of implementation. Nevertheless, based
on their own perceptions, and their understanding of what was of )
concern to citizens, council and other dépértﬂents in the city admin-
istration, planners did make some evaluative comments (1980 General

Municipal Plan, pp. 2-4).
]

Above all, it was felt that the 1971 plan did not alter the

there been no plan. This was not necessarily an indicatien of failure
on the part of the plan, for it contained no intimations that it wished
to alter the trend. Specifi; planning policies evaluated inaludeé
those governing residential development in the suburbs and redevelop-
ment in élder parts of the central city. Suburban development policies
respecting hixing of residential densities were pointed to, since they
had been the focus of criticism by citizens. Plaﬂniﬁg %aliﬁies
governing redevelopment were claimed to have contributed to the des-
truction of two  old neighborhoods. Finally, Ehé lack of a staging

program had meant costly simultaneous extension of city services in

geveral directions at once.
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The main theme which e:efégs from these zaiignzs is that the
1971 general plan was not perceived as Eéing a tool for actively

shaping the direction of future development of Edmonton. Instead, it

-

merely reflected and embodied existing development trends and planning
policies. In part, this may have been due to the legislation, which

did not encourage municipalities to control land use in the sense of

did provide for a municipality to attempt to cantrél its development,
through specifying the stagiﬁgAand capital improvement program com—
ponents of a general plan. Ultimatélyi therafore, part of the res-
ponsibility for this usé of the general plan in Edmonton lies with
those responsible for its preparation and adoption: planners and
councillors. Since the pian recommended by the administration to
council had contained a staging program, it is the councillors who

chose the more passive role for the plan, rather than risk experi-

mentation with stronger controlling policies.

F 3

POLICY AND PROGRAM REVIEW IN ALBERTA LEGISLATION

. Legislative Attitudes towards Review

ﬂhapter 2 developed a theoretical view of planning as a circular
control and review process. Under Alberta planning legislation, the
continuous control function is provided by the development permit and
sQBdivision approval pracess.l There is little in the legislation
which suggests the ﬂEﬂeSSiE?’éf continuous review, however.

Most analysts of the legal system stress that law is always a

balance between the need for guidance, specificity and commitment



on the one hand, and the need for flexibility, review and capability
for change on the other (Rogers, 1980, p. 47). The Alberta planning
legislation has leaned towards the former position: it does not
actively encourage the continuous evaluation of the effects of land
use control or plan policies. ’

The 1970 statute foresaw ;be possibilrty that a plan migﬁt
bgcoue out of date, and dealt vich,t;I;&E?EE?Lality by requiring a
complete review once every five years after its adoption (5. 97).
Similarly, a discussion 60cument released in 1974 argued the need for
a municipal council to keep its plan in a "current state” (Afberta
Municipal Affairs, 1973,‘p. 18). The problem with this approach, as
the experiential evidence summarizeddzn Chapter 2 pointed out, is that
& complete review on such an infrequent basis amounts to a completaq

»

plan preparation exercise. Furthermore, the scope and magnitude of
a traaizicnct’zhnprehensive plan makes its formulation such an arduous
task that it is out of date even before it is adopted. The plan
remains irrelevant. .

Perhaps for these reasons, or possibly because of the theme
in the 1977 statute to increase municipal autonomy, the Act nallangEf
requires a municipalig; to‘regularly review and amend its general
wmunicipal plan. Instead, it is totally silent on the question: muni-
~cipalities are left to identify for themselves the need for monitoring
and review mechanisms, and to develop systems to keep their plans

A\
current.

~

It would be misleading, however, to leave the impression that
the legislation views plans as c0t911y.unchangeable. The general

municipal plan, area structure plan, and area redevelopment plan are
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all adopfed by the municipal council as bylaws, in the same manner as

the land|use bylaw. Any bylaw can be amended, although the process
is a lengthy and costly one, involving the same Pfacedurés as for
the original adoption. The amending bvlaw, once drafted, must be
reviewed by a municipality's lawyers for any questions of legality.
It must be advertised, the council must hold a public hearing, and
it is not deemed passed uﬁtil'iﬁ has had three readings.
7 Saqg ha;e a?gued that this cumbersome process increases unnec-
essarily the rigidity of planning; it is argued that treating the
plan as a statute requires specificity and is inappropriate for a
document which is to be policy oriented and hence general (Smith,
1980, p. 3).: A number of Canadian municipalities are therefore moving
to the view thag more flexible and effective planning ﬁauid be
;chig%ed by the formal adap;ian of plan palié} statements by reso- #
lution rather than.byrbylaw (Rogers, 1980, p. 39). This 1is not
L3

possible under Alberta legislationm.

The main other means by which plans and their implementing
tools can be reviewed is th:auéh me¢hanismé for public comment. As

¥

Chapters 3 and 4 observed, many believe that in citizen participation

lies the greatest hope for increasing the responsiveness of planning,

of the citizen to appear and make representation at a public hearing
LN B

on a bylaw.| The 1977 Act extends this right and mandates (5. 60)

that a coun
o . R

"suggestions and representations’, in addition to the

normal byNiw approval process. The statute's requirements for citizen
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review may not extend far enough: for example, the processes for
prepgrin;_area structure or area redevelopment plans are not required
to involve citizens. But, because these plans are more localized,
they may in fact bé more effective means for citizen comment on

planning policies (Elder, 1979, p. 457).

The Review of Edmonton's General Plan

The 1970 Act's requirements for a five year reviewv of én
adopted general plan, coupled with ﬁhg.zfaving dissatisfaction with
the 1971 plaﬁ, led the planning department to gradually increase
resaufcé:i from 1975 oolvards, to a program to review the plan. A
number of uﬁﬂETEﬂiﬁzies relacted to the provincial statute were

latent in the program from the beginning and had the effect of

plored. These uncertainties included:

(1) Meaning of the five-year review requirement of the Act.
The general plan's term was scheduled to "expire" in Hayglé?ﬁ: if a
new plan was not adopted by the city council by this date, the
question arose of whether the present one might be declared invalid if
gystem. Eventéally, legal opinion concluded that even were the plan
struck down, the land use control system could be sucqessfully defen-
ded. This conclusion furthered the skepticism over the utility of
the plan. .
(2) The impact of the forthcoming new planning act. Prior

to its release in 1977, there was uncertainty as to how the new act's

provisions pertaining to general plans might influence the timing of
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the review. Two issues were concerning the planning departneqt. If
the five y?ar review requiredent wvere rg:ained, the municipalicy would
be in a less defensible position if the plan were submitted to legal
challenge. This uncertainty resulted in some within the planning
department arguing that the review should be completed rapidly,Aand
only minor amendments recommended to city council.

The second issue pertained to the role of the gemeral p%fn in
any transition from zoning and development control to a new land use
control system. As events tra;spired, the 1977 statute r?quited that
a new land use bylaw be passed by Apfil 1980. Although it did not
require the prior passage of a general plan, those in the plan prepar-
ation branches of the department argued for this sequence. Essen-
tially, this meant that‘a draft general plan had to be released by
the spring of 1979.

The major ramification'of‘;hese uncertainties was with respect
to the scope of the review (and, by implication, how long it should

‘take). The following chapter reviews the development of terms of

reference fotr the project, and the progression of planning activities.
N\

.



Chapter 6
PLAN REVIEW AND PREPARATION IN EDMONTON

The focus in this chapter is upon how, and vhether, the plan

reviev program constructed the foundations for implementatiom and

*

of the plan preparation exercise, as wvell

monitoring. The activitie
as their results, will be assessed according to three types of
criteria: |

(1) Objectives spézified for the plan exercise. These

include the initial perception of what was required in a general plan

and wvhether the results were gsufficient in terms of the ;perception of
what was required.

- (2) Legislation: whether the initial perception of what was
required, and ‘the document produced, were appropriate given the
provisions of the legislatiom. .

(3) fPiggning sheory: whether the activities and results were
consistent with the theoretical criteria developed in Chapters } and 4.

While the main focus of exsmination will be those activities
relating to the plan's 1mplgn§ntgbility and the manner in which it
would Eg monitered, it is virtually impossible to do this without
reference to some of the policy-specific activities of the program.
For example, the content of plan policies influenced the directions
taken in implementation and m@ni;afi;g; As well, a decision to alle-
cate the limited resources of time, knowledge and staff to ome activity

~ R .
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necesgarily meant that other activities could not be pursued as inten-
gively.
The description of the plan process is based on a number . of

gsources. Chief among these are the reports produced by the genera

=

plan p%ajgcti both published and unpublished. 1In addition, corres-
pondence and minutes, budget information, and interviews with staff
all provided greater ée:;il. The first part of the chapter describes
the process by which program objectives were developed; in the second

part the actual planning activities are outlined, ™
THE DEFINITION OF PROGRAM OBJECTIVES

‘Two types of program objectives can be distinguished: those
relating to the desired nature of the plan and the aétivititigrEQuireﬂ
to prepare such a plan; and those relating to the specific land use
(and other) issues to be dealt with in the plan. The focus in tgis

analysis 1is upon the former.

Activity during 1975

The first conceptual work on the nature and direction of a

review project culminated in an internal paper completed in June 1975.

The 197 n was evaluated, and the conclusion reached that its

ot
o

pl
ptinﬂi%gi weakness lay in.its lack of a "middle range” of policies to
link long range policies and guidelines to more specific, action-
afiente§ statements. In partiéglar. it was argued that the plan should
become more pfaglem and achievement oriented. It vas considered essen-

tial that there be mote interact%on between planning and budgeting

procesges, as a means of improving implementability, and that the

121



génerél plan should include a "development stfatggy":* a series of
programs to be achie;ed in a given period of time. This would rectify
what was thought to be a serious imbalance between the strong legis-
latiye authority of the plan and its limited administrative authority
ja practice. It was also argued that the general plan, in order to be
a ”tru; guide to growth", should idegtify vhere g}aﬁth should go, as
well as how develépment should take place. The report recommended

the preparation of a new plan over a staged process of three phages:
(1) The preparation of a "policy plan” outlining desirable
development goals for Edmonton. This plan would be essentially a
revision of the objectives and principles of the 1971 plan, but would
be based on an evaluation of current significant issues. -

(2) An analysis phase, focussing on the issues raised in
Phase (1).

(35 The preparation of a strategy for develcgment; indi-
cating progrhyn to be undertaken within a five year period. The
scrat?gy was to be derived from longer-range statements aid middlet
range principles, and to be easily translatable into the annual bud-.
geting process. o

The proposal concluded that such a project would require marer
than six years to Eomplete, with the existing stéff complement, and
recommended that a request to senia% governments for funding be
pursued. Such a course wagsjustified because of the speéigi and
innovative nature of the érajgﬁt; the contept of the development
strategy and the linking of objectives to programs exemplified the
new approaches being considered.

This first report illustrates that, from an early stage in.

12
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the fevievw pf@téss, the concern was with making the general plan useful
for day to day decisions. The solution was believed to lie in the link
bet;éen planning and Eudgeting: by incorporating a development strategy
into th:§plan, along with éetailed directions for programming the nec-

essary municipal actions, it was believed that the plan could be

successfully implemented.

Activity during 1976

No further action occurred for some time, due to other Vark!
priorities. By early 1976, however, the research and long range
planniﬁgrbfan;h had concluded that a major review project, alﬁﬁé with
extra fugding, could indeed be justified. Awareness of the weaknesses
of the 1971 plan was growing within the deéartﬂent and although there
was considerable doubt as to the value of a long-range, general plan,
the review was required under the Act and had to proceed. The
attention of the branch therefore turned to preparing an application
to the federal and provincial governments for a project grant. It was
at this point that I became involved in the Pplanning team. A project
proposal was ratified b§ city.cggnail in May 1976 and was subsequently
forwarded to the senlor governments, represented by the Alberta Depart-

Affairs. Council's commitment to provide twenty-five FEFQEEE of the
cost of the plan review, contingent upon senior government Euﬁdiﬁg.

was later construed to mean suppafg for the entire concept. At the .

May 1976 Eauggil meeting, however, there had been no discussion of the

project proposal nor any separate resolution as to the inherent value

of a general plan review,
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paring five documents, each resulting from a sébafazéxstage in the
plan preparation exercise. The first would outline objectives: the
second, issues; the third, alternative stfategies for development;
the fourth, the selected strategy; and, the fifth, the implementation
guldelines and actions. These five documents would then serve as the
basis for subsequently preparing a new general plan. The report drew
attention to six factors which would ch;ractefize the review process
and thus make it Qifferent from the‘i{?l plan:

(1) A conscious examination of alternative growth strategies
for Edmonton.
(2) Involvement of the community in reviewing the alternatives.
‘(3) Participagion by senior levels of government.

(4) Development of a land use model.

(5) 1Involvement of the total city administration.

(6) Development of a monitoring and implementation program.

In analyzing the approach outlined in this report, three
points standbout. First, the proposal was consistent with the com-
prehensive-rational tradition of optimization; for example, the
selected development strategy would Jbest solve urban problems”.
Second, the output proposed for the plan exercise was oriented too
much to explaining how the plan was ﬁroduced, rather than what its
implications might be. Third, the proposal was consistent with some
of the elements (although not all) of the 1975 report, primarily in
its emphasis on the monitoring and implementation linkages.

Since council's financial support for the project had been

contingent on senior government funding, little action was possible on



the review until the outcome of the application was known. 1In Feb-
ruary 1977 the provincial government announced that it would gramt
seventy-five percent of the estimated project costs of $765,000,
effective April 1, 1977. It was forecasted that the project would

take two years, requiring ten new positions to be added to the

existing four.

Activity during 1977

Four main areas absorbed staff attention during 1977:

(1) clarification of project scope;

(2) committee activities to bring the rest of the planning
department, an% other city departments, into the project;

(3) hiring staff and inictiating the project in Eaggiiii and

(4) background research.

Even after the submission had been forwarded to senior govern-
scope (especially the preparation of a development strategy) was too
wide to meet the spring 1979 deadline. The urgency of the deadline
had been heightened by the current bid by the city to annex land on
ics Qut;kifts; the application was expected to go to hearing during

the spring of 1979, and a completed plan outlining the need for

%

7§ditiansl land was considered desirable evidence. 1

The planning team's view was that, notwithstanding the dead-
lines, the objectives outlined in the project proposal could still be
met. However, terms of reference were kept deliberately vagugi\ﬁnﬁ;hé

grounds that the issues to be examined in the plan process should be

influenced by the concerr f citizens and other city departments.
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In June 1977 a report was completed which dealt 13 greater
detail with the terms of reference and desired approach té the review.
It had been intended that this report be used.to excite other city
- departments about the plan program, and to convince them:that it would
be to their advantage to participate in it and cooperate with the
planning department. Unfortunately the reporf was wveighted with
detail, and focusa;d far too much upon minor issues, and so was never
formally released; nevertheless, the two objectives it specified for
the review did influence subsequent work.

The first was to produce a development strategy for Edmonton -
a set of policies, guidelines, and.acciodg which together would help
the city chart a course towards a desired future, rather.than necess-
arily falling in with the likely trend. It was made clear that, while
"the development strategy would have to contain goéls and objectiveé,
i; was to be action-oriented, specifying programs and proéram targets.

The second objective was consistent vith previous reports, and
stressed the desire to focus some of the review effort on the organ-
ization of procedures for plan implementation and monitoringf The
mechanisms available for accomplishing these functions were seen as
ibeing more numegOUS‘Ehan had been envisaged in Juyne 1975; when only
the budgeting process had been identified. The new list included the
following:

(1) The budéeting process;

(2) A review mechanism whereby major development proposdals
would be evaluated against the development strategy;

(3) Establishment of a responsibility to regularly monitor

population, employment, land use and transportation trends, as well
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as the supply of and demand for municipal services;
(4) Regular amendments to the plan, as needed, arising from:.
(a) the identificatiom of significaﬁé market trends,
based on regular inﬁit@ring; |
(b) the need to Eh;ngg the plan's development strategy

as a result of any unforeseen major new developments;

(¢) the preparation of budget proposals by other muni-
cipal departments résuLting in a shift in the strategy; and

(d) the identification of a need for change in policy by
city council or s%ecial interest groups.

In retrospect, it can be seen that the two broad objectives
the development strategy depended upon implementation and monitoring
programs. The report did not make this clear however,

- In an attempt to generate commitment °to providing the planners
with information, the report was circulated to a few other departments
in the city administration, including the corporate policy planning

office. This unit, reporting directly to the head of the city admin-
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corporate planning process = the coordination of the policies and

actions of city operations from both a short and long range perspec-
tive. Because this mandate of comprehensiveness was similar to that
of the gefieral plaﬂ's,’a cigsg working relationship was deemed impor-
tant to prevent dup}icé;ian of effort. In addition, the planning team

hoped to benefit from being associated yith the authority of thé
= \
\

corporate planning office. . \
’ i

Another ﬁeghag’used to develop commitment to participating in
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the project, as well as to help defipe its scope, was the creation of
three advisory groups made up of city and other aggn:yirepresentatives,
The committees ;EPTESEREéﬂ the planning department, other city depart-
ments, and other government agencies. They met irregularly into the

" late spring of 1977, and were géhed to comment on the terms of refer-
ence being developed for the project.

In retrospect, both the report circulation and the committee
structure inhibited communication and were ineffective methods for
obtaining advice on project scope, or for generating commitment to 1it,
Informal, ad hoc meetings would likelv have vielded more advice to the
planning team, as well as a more effective two-way dialogue. One
factor in particular which lessened the enthusiasm towards the project
was the existence of uncertainty and fear: uncertainty as to whether
it would produce anything of help to other depattg&nzs'éapgraﬁiansi
and fear that it would encroach upon théir areas of responsibility.
This latter arose from the comprehensive, action-oriented nature of the
devglapmenﬁ strategy proposed for the genéral plan, and was expressged
by a number of departments, including the corporate planning office.

Although there were uncertainties as to project scope and ob-
Jectives, the manner in which other departments would be involved, and
the specific nature @f’ﬁﬁtk to be undertaken, by September 1977 a
team of planners was in place. These staff had almost all been hired
from elsewhere and were therefore unfamiliar with Edmonton or with
municipal pggcedufes. This was to cause deiayg in the %rajezti Back-
ground work had already been done by the permanent staff om population,
the economy, and the land use model, and the efforts of the new planning

team wvere first focussed upon prepariag a set of issue papers building
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define terms of reference more specifically for each of the topics

covered.

Activity during 1978

It ‘took some time for thé newly formed team to develop work
routines. One problem which arose quickly was the question of the
location of the project within the planning department organization
structure, its reporting relationships, and its authority. Efforts to
res&ive this problem absorbed staff time, and production éf the issue
papers proceeded more slowly than had been programmed in work schedules.
By early 1978, almost no reports had been prepared, and in consequence,
the planning team faced a growing attitude of non-confidence. 4;13
was exacerbated by pressures from within the community to examine the
operations and staff qualifications of the entire plaining department.

In the summer of 1978, gfhe mayor reacted to these political
pressures, engaging a team of consultants to review the department's
organization, communication procedures and staff qualifications, and

imposing a ban on new appointments to the planning department. He
also focussed specifically on Eh; general plan project and formed a
committee of :Qm&mi;y representatives to advise him on the plaﬁ.
These variaug events slowed the plan preparation Efacg;s and
contributed to a high number of staff resignations. Thus, by the
summer of 1978, the time available to produce the plan had been

shortened considerably. In consequence, the approach to the review

narrowedidﬁwn to the strict requirements of the Planning Act: & land

use plan; policies for future land development; a schedule shawing the



staging of future development; and, the designation of areas for
redevelopment and structure plans. i a

At the same time, the importance of implementation and
monitoring was not forgotten, as evidenced b& a éeptember 1978 report
to city council:

The revised work program reorients the Plan towards a strongly
applied perspective, with the intent of ensuring that proposed
Wolicies and development strategies are readily implementable
through clearly defined programs, or the process to establish
required programs is clearly established.... ,

(p. D
What had been narrowed, though, was the manner of enrfuring imple-
ﬁentation. Instead of giving as much weight to develo}ing‘procedures
for plan execution and monitoring as that given to developing the
‘strategy, the revised work progra; indicated that these procedutes
were to be developed after the plan was prepared and approved by
c0upcil. This is an important distinction.

The shift in approach had an ismediate implication for the
conéept of development strategy. During the work of the ensuing
months, it was to become less a brogram-oriented course of action, and’
more a land use plan in the traditional sense. There were also
implications for staffing: the original intention to digsolve the
project team upon council approval of the plan, leaving only a skel?ton
staff to coordinate implementation, had to be discarded. Ihstead. the
short-term positions were transformed into permanent ones. Finally,
the opportunity to experiment with alternative ways of defining 1issues
and developing poliEy had been lost. | L

By September 1978, then, the approach to thé plan had evolved

considerably from the first vague ideas of several years earlier. The
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reviged terme of reference were endorsed by city couneil, and staff
were assigned to the planning team from other units in the department
to carry out the project. The original spring 1979 deadline was less

than a year away.

Conclusions

The period 1974 to 1978 was characterized by several features:
(1) A shift towards a plan preparation exercise rather than
a review, caused in part by the difficulties of evaluating the 1971

from

8

plan, and reflected in the change in the name of the progra
"general plan revievw" to '"general plan project’.
(2) A néfrcwing of the approach. By September 1978 the

initial terms of reference from May 1976 had been modified as follows:

(a) Conscious examination of alternative growth acra-
tegies. The range of alternatives to be considered was nqrréwed by
the constraint of feasibilicy. |

(b) Involvement of the community in input and review
roles. iThé September 1978 report emphasized the importance of
informing the public about the general plan, and stated that an outside
agency was to be hired to solicit feedback from citizens.

(e¢) Participation by the senior levels of government.

(d) Development of a land use model. While it was feéss
ognized that a model might be a useful element in a monitoring

program, work on it was pcst’bned until after completion of the plan.

[w]

(e) Involvement of the city administration. Efforts t

involve other departments, as well as the rest of the planning
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depaftgnt;i had been declining since 1977. 'fhg 1978 approach was
that others wvere to be idvolved .r;rn an ad hoc basis whenever information
was required.

(£) éﬂevglagzgﬁt of 3 monitoring and implementation sys-
tem. This element was postponed until after the plan was approved by
z@ugﬁil_

(3) A long start-up period. From June 1975 until the fall of
1978 the only reports produced by the project were outlines of terms
of reference, study proposals, and work schedules. This was the
result of a combination of factors:

(a) The decision to approach senior governments for

funding. Had the department accorded the general plan a higher

could have been initiated within twoe or three months. Or, if council

six to eight months. As it was, the decision to apply for grant
funding meant essentially a delay of twenty-one months, taking into
account ﬁhe time required to nega&iaté, prepare a submission, walt
for a teépanse, obtain budget approvals, and hire staff.

(b) The use of inexperienced staff unfamiliar with
mﬁni;ipsl procedures. Time was spent on staff development rather than
on plan preparationm.

(¢) VUncertainty a® to scope and timing of the plan,
given a new pléﬂnigg act, the annexati o application, and the prepar-

ati

3

of a new land use bylaw.
(d) Uncertainty as to authority and autonomy of .the
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prcjgct group. This meant that energies were diverted awvay from
plan preparation to resolving managerial is;ueé.

(23 Uncertainty as to the role to be plaved by other
departments. The attempts at forming committees absorbed consid-
erable staff resources, with no tangible result in the end.

(f) The focus upon academic type research, rather than
action-oriented work. This effort might have been better spent in -
plunging into plan preparation, and developing some quick results
which could have been used to convince others in rhe organization of

the project's value.
' PROGRAM ACTIVITIES FROM SEPTEBBEE 1978 TO SEPTEMBER 1979

The long start-up period and the narrowing of program objec-
tives had not changed the original spring 1979 target for plan com—
pletion. This section iz devoted to describing the activities towards
this objective. The key question underlying the analysis 1s how,

el
within constraints of time, staff and knowledge, a planning agency

can evaluate and develop strategic policies while, simultaneously, o

developing the proxedures for their implementation and monitoring.

s,
The section first beéiqs by describing the activities employed to

policy, and continuing with definition of problems, broad scanning and



sequential generation of alternatives, to the development of policies
and acﬁions, and the final review and feedback phase. At each step in
the process, the model provided for learning with citizens. Policies
developed out of such a process should meet a number of conditions to
be effective, relating to the need for chear statements of purpose and
assumptions; linkages between policies of varying levels of specificity;
indicators enabling monigoring of performance and unexpected conse-
quences; statements explaining the link to action programs and

decision processes. \

Issue Identification. The process of 1dentifyinga;;;Zes

involves comparing an actual situation - either present or future -
with desired states (goals). Faludi (1973a, p. 82) points out that
issue identification and goal formulation are essentially opposite
aspects of the same operation. In the Edmonton case, no expliiiﬁ goal

formation or clarification exercise was carried out. Instead, issues

forecasts in light of a set of imﬁlied goals, and focussing upon the
resultant ''gaps’.

(1) Forecasts. FGEEQEEF; wvere prepared in traditional areas
Such-as population, employment, housing, land absorption, énd retail
‘and office space, based upon an extrapolation of existing trends. The
process was weak, in three respects: there was an inadequate infor-

mation base to describe the current situation, since there had been

limited monitoring of development since the 1971 plan; there was

H

being.pragkised as opposed to what was in writing; and, too little

was known about cause-effect relationships.
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The forecasts vere baseé upon an e;tré@algtiaﬁ of trends undar
existing policles, an approach which is simple and makes revisions
strajghtforward (a caﬂside;aziaﬁ for subsequent monitoring). ﬁaaever;
it may well regult in a significant miSuﬁderstaﬁding of what Chadwick
refers to as "the trajectory of the system'. For example:@a € ommon

assumption underlying the extrap@iszian was that\existing policies

and market practices would continue unchanged into the future. This

alternative scemarios encompassing variations in the economy, social

values or senior governmnet policy were not considered.

(2) Goals. Issues were identified without any conscious

evaluation of goals, although some attempt had been made in the summers
of 1977 and 1978 to develop goal statements. These papers remained
unpublished: the goals they described ware "motherhood", and were of
limited utility for identifying issues. Some other goals work later
wﬁs to be reflected in the plan, but these reports (drafts dated
kovember 1978) were not available at the time issues were being
identified, in the spring and early summer of 1978.

In summary, the goals used to interpret the forecasts and
define 155923 were impiiéitz they had never been tiarified, nor
synthesized and formally expressed in a single document. Nor had
they been ratified by the municipal planning commission, the commission
board, or city cammncil (either farmallyigs a council, or inf;fmally
as a group of aldermen). There had also been no discussion with
the community; the citizen participation program - although a lomg

time in discussion - did not become 'public" until February 1979,

By this time the issues (and, by implication, the goals) which were

A
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the focus of th an had already been determined by the plan team.

. There was one Attempt by ;he plan team to discuss its |
assumptions about goals with an outside group - the advisory committee
appointéd by the mayor. One of the reports w?itten in November 1978
(Draft B;ckground Chapter 1) was forwarded to the committee, but

little feedback was received. This paper made explicit the bias of

the team toward inmer city preservation and rehabilitation and ?EE;BSfff

g

suburBan "sprawl" development£ the perception that districfﬂplannﬁng
could resolve conflicts between redevelopment and preservation in
inner cigy areas; the attraction towards the concept of a multi-
centered city; and, the focus on energy conservatiom.

An examplerf one issue will illustrate the process of issue

identification and implicit goal formulation. The extrapolation of

- trends indicated that Edmonton could soon be expected to have developed

the remaining industrial and residential land within its boundaries.

The issue extracted from this forecast was a shortage of land; the

implied goal was that the city would attempt to provide for all growth

demands. Other goals which were significant influences upon the

even;qu plan included: the provision of a broad range of urban

~

services; energy conservation; minimizing the financial impact of

. urban development upon the city treasury; minimizing transportation

congestion; and minimizing the use of agricultural land. >The
generality of these goals is linged to the generality of issues
defined, such aé the increasing cost of providing services, or fore-
casted increases in ttansbortation congestion.

(3) Methods of Analysis. Tﬁg/idehiification of issues

required backwards analysis‘ linking the issues causally to the
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planning policies deemed to be responsible. These policies were the;
to be the focus of the next stage of the process, the genmeration of
alternatives. But, as has alteadf beén pointed out, in m%ﬁy area
formal statements of existing policy did not exist. Furthermore,

there was little causal analysis (that is, using planning theory) of

the relationships between policies and issues upon which to build; in

policy to a particular issue lay in the existence of a similar hypo-

thesized relationship in a ﬁlanning exercise for some other city. Both

(4) Link to Monitoring. During the plan preparation exercise,

the next stages. There was no attempt to establish any kind of a
system to monitor the environment for issues on a continuing basis.
(5) Output. The issue identification phase resulted in an
iiﬁﬁefﬂal technical report, "Plaﬁning for Edmonton's Future Growth: The
‘General Municipal Plan" (May 1978). This was subsequently used as .
the basis for a set of introductory general issue papers, prepared
in the fall of 1978 and released to citizens in February 1979, and a
series of technical papers (released in the summer of 1979).
(6) Conclwsion. The overriding conciusion 1 that. {ssue
identification and goal formulation were isolated from any of the

decision processes in the municipal organization, and, in consequence, )
reflécted the biases of planners on the team. ¢

Generation of Alternatives. The concept of an altBrnative ~™— .

implies the description of a state other than the existing or likely

-



future one, influenced by policies other than current ones.

(1) Method,. Thé traditional method for generating alter-
natives 1is to identify existing policies in the key problem g:egs,’fnd

) ) e
then to develop a range of alternatives for each policy, as a step
towards their integration into scenarios. In the Edmonton case, the
altefnatives were oriented to land use rather than policy. For
example, the scenarios we%e created by varying four factors which were
considered to have key importance to the set of land use issues: pro-
portian of total residential development built in the inner city; pro-
portibn of office space built downtown; suburbaﬁadénsiziésg and
whether or not the staging of suburban development was controlled by
the city. The first three factors were static in the sense that they
were output rather than input, or poligy, oriented.

Implementability was a key constraining influence upon the
generation of alternatives; those considered to be not feasible were
rejected byﬁéhe planniné team. Here was an opportunity yhere others
in the deéaftmené, or the muﬁicipal organization, could have been
involved in defining ﬁhaz was politically and practically possible,
but this fa}ely happened. The isoclation of the p1§ﬁ=making unit
meant that the scope of alternatives was narrower t?an it might have =

been had the team had greater insights into the tools ava;Lgble: or

tions of feasibility.

L~

been exposed to views questioning their perce
Some policy development was also undertaken in conjunction with
the four land use factors. But, once again, shgftage'gf time dic-

on from the rest of the planning

L

tated that the work was done in isolat
department, the citizen participation program, or the mavor's advisory

committee, and meant that policies were narrow. For example, the
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unrealistic and was never explored; the department was subsequently

criticized for reaching this conclusion without first confirming its

validity with groups such as the mayor's committee. As another

instance, this committee frequently expressed concern with the

design of suburban neighborhoods in the city. But the plan team did

not in&lyde this as a variable in its work on policy alternatives.
(2) Description of Alternatives. The first growth scenario

was named 'compact city", and included policies fér*higherrdensicies,

mixed use commercial centers at major intersections, decenttalization

i .
of employment, and the staging of development. To justify this

other cities. It also built on the policy directions emerging from
other work in the planning department: special area plans, such as

undertaken for light rail transit in the north-east and for rail

relocation on the gouth side. Once the "compact' scenario was
developed, it was made more specific by developing policies for each

land us? component. This provided an opportunity for creativity on
the pérévbf the planner tnvolved.

In addition to the policy work, the scenario was defined in
quaﬂtitativg terms, by applying the total amounts of projected city
growth to traffic zones across the city. This activity was required
by transportation planners to link the scénafig to a traffic model for
the subsequent eévaluation phase. It was also thought it would produce

targets for the monitoring program. The quantification exercise

followed an approach similar to that in land use models, using
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indicators such as land availability, accessibility, and historical
trends. The task was onerous, invclvimg!ﬁHQETDus iterations to match
changes for traffic zones to those for the total city. In cetrospect,
the exercise was one of futility; the detafled traffic zone data vere
essentially meaningless. It was inappropriate for the generality of
the alternative, or givén the accuracy of the initial informationm,

and certainly of no assistance for momnitoring. = -

Only ﬁwa;athef scenarios were generated. The first, a trend
scenario, was the quantified version of the likely future if existing
policies remained unmodified; the second, or '"concentrated' scenario,
was a more Ilntense version of ﬁhe compact option. Both required
the writing of policies and the trapslating of forecasts to traffic
zones. The process of genETatingS£Ze three scenariqs and defining

.
them quaﬁtitatively took approximately five months.

(3) Monitoring Criteria iﬁdvzﬁplemen;aciaﬁ. The awareness of
the need to implement and monitor the strategy ultimately selected
influenced the process of generating alternatives in one key way. It
was expected that the forecasts would be used to monitor the urban
system's movement, but it was realized that those prepared at the
traffic zone level were too Eff@?!fiddéﬁ to be useful. The concept
of districts therefore evolved as a way of both implementing the
plan, and monitoring development at a smaller than city 52313@

A district planning program was to continue after adoption of
the 1980 plan (similar to the never-implemented provisions of the
1971 plan), with an objective of preparing a plan for each district to
illustrate, and provide for, the ramifications of general plan growth

policies. Each of the three strategies was therefore applied to the
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chosen districts. The delimitation of these districts was in itgelf

P
1

no easy task, since their appropriate number and size were related
to questions of planning philosophy. Ultimately, if the district
planning program is implemented, its success as a means for keeping

upon how much support there is for the boundaries selected, and how
workable each district is. Except for the central area, districts
are heterogeneous, combinations of older and growing suburban neigh-
borhoods, as well as industrial and coumercial areas. The intention
is that the weighing. of competing interests should be done at the
district, rather than city, scale.

Forecasts of the key variables (pqpulatiam, housing, office
and retail space, industrial land) wéfg prepared for each district for
each growth scenario, using a atepdown ﬁet,@d from city-wide fafecgst;.

of the monitoring system,

The district forecasts were to form the bas
which would track development and population trends and evaluate them
against the forecasts of the scenario.

growth optione was titled "The Edmonton General Plan - A Citizen's

differences among the three growth options, the major emphasis was upon
three maps. In retrospect, these maps were confusing in that the
differences among the options could not be detected easily. But, more
importantly, they created a static view of the concept of strategy, a
description of an end state, racﬁer than a course ;f actions. to
actively shape Edmonton's futuré- The latter view was refletted:mare

in the unpublished internal papers which described the options in
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detail.

(55 Conclusicns. Sévgfal comments can be made regarding the
alternatives.

First, in many wvays the infalgh’EEpicyed was far removed from
the traditional planning process. Alternatives were generated, not
from goal statements, but on the basis of relatively intuitive analysis
of the causes of forecasted problems. Alternatives were prepared
sequentially, and covered a relatively narrow range: the two alter-
natives to the trend scenario were more similar than they were differ-
ent, both to each other and to the trend. It was also unclear
whether the '"trend" scenario was inzfaci the}thﬁd; or whether the
"compact" scenario might not in reality be the trend. Since no clear
statement of existing policy was ever made, and since the quantitative
definition 6f growth options entailed considerable manual cal;ulgtiansi
any attempt to revise the forecasted distribution of growth will
require considerable effort.

Second, the growth options were superficial, for several
reasons: time constraints pfeventeé detailed develapmént of policies;
the Jack of a model to generate scenarios prevented complexity; and
there was too little information on factors such as land availabilicy.
Some key variables (such as those related to carrying capacity) were
ignored, whereas others (such as site size) were analyzed in too
much detail for‘their value and relevance. In other words, scaff
time was not used effectively.

Third, while the generation process differed from the tra-
ditional models requiring a comprehensive range of alterhatives, it

suffered fram similar attributes. Principal among these was the role

e

o
L&
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of the planning team as expert, remote and separated from the rest of
the city administration. Other staff, notably development gontrol

personnel, were not brought into the process to advise on the feasi-

he different optioms.

r - [w]

bility and implementability of

Faﬁrth, the lack of involvement of others during the processes
of policy development, the Qanceptugli;gtian of district planning, and
the development of criteria for monitoring could reduce support for
the plamming program in the fztufe and be the downfall of its imple-
mentation.

Fifth, the monitoring criteria - while noteworthy for the

fact that they were developed in the first place - are deficient im
a number of the factors identified in Chapter 4. Primarily these can
be classified as "policy management data' - additional information
tions behind policles, and levels of significance.

Evaluation of Alternative Strategies. (1) Methods. Like

the generation of the three élternazivesi most of the evaluation was
undertaken by the planning team, with little contact with staff in the
rest of the organization. Thevthfee strategies were evaluated intui-
é;vely, according to a iét of criteria which had been developed without
explicit referance to the goals and objectives developed for the plan.
Because of this, there were some discrepancies between goals underlying
the evaluation criteria and those underlying the issues identified
earlier. For example, one of the evaluation criteria was the price of
land; however, the goal of minimizing increases iﬁilgnd prices had not

been raised earlier.
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The three strategies were circulated to other departments for

their evaluation. Most found this to be a difficult task: ‘the
similarity of many of the palicie!ramang the three strategies meant
that there was no real choice; and some departments focussed too much
.on the éetailed traffic zone forecasts rather than upon the pElizy

issues. The net result was a generally non-commital view of the plan

strategy: no major objectiohs were voiced, but neither was there over-

many of the regponses lavy the suspicion that
other departments viewed’/the exercise as meaningless, and that the
plan, when adopted, would have no real impact.

For two key areas, municipal water and sewer services, and
transportation, the planning team attempted to prepare a detailed
quantitative Iimpact assessment ﬂf the three scenarios. However, the
project was doomed to failure, through a combination of insufficient

information and communication problems. For example, an attempt was

(e}
o

made to determine the costs to the water and drainage system pose y

)

density increases in the already developed parts of the city. But {
appgsred that such cost estimatesicauldybé prepared only if very
detailed information were provided - almost to the level of individuAl
projects. It proved to be impossible to identify the 'carrying
capacity" af the existing network, so no estimate could bé made of the
additional construction required.

The attempt to evaluate the transportation impacts}braved
equally frustrating. The evaluative model required that the growth
strategy be translated into dét!il%d distributions, even 1f such data
were purely guesswork - which they were to a considerable extent. It

was difficult to plite much credence in the consequent results.
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Another problem lay with many of the assumptions of the transportation

el, for example, the use of 1971 data onm home /workplace relation-

2

48hips and modal split for forecasts. Not only were these assumptions

that the model could not be used to assess the impact of decentraliz-
ation of office employment on transportation congestion.

Both of these evaluation attempts failed, at least in part,
due to communication difficulties between groups with completely
different perspectives. The planner's perspective was general and did
not require sigﬂifiéant accuracy from the responses of other depart-
ments. The primary concern was with the relative magnitude of relation-
ships. But, it was difficult to convey this requirement to people
whose jobs revolved around engineering cost estimates for budgeting
purposes, and who therefore were not prepared to éammié themselves
without knowing the detailed planning forecasts.

This problem of communication between-generalist and technical
specialist is a major one inhibiting "organizatiomal learnimg”, and is*
particularly relevant for implementation and monitoring. The Ehailengé
lies in aéking the right questions, building trust and confidence

between the parties involved, and praé&ding mutual help. Such con=
ditions only develop afterig lengthy working relationship, which ®as
not the case with the Edmontgn plan.

(2) Output. A preliminary evaluation was outlined in the
"Citizen's Preview", mEﬂgiénéd earlier. Other than this, no evaluative
reporte were vritten. Some file correspondence and "notes to file"
mentioned evaluation vagpecific components, but these were never

synthesized intn;&n; report. It was only in the 'Preamble” to the
L 4
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plan that an evaluation was written, in the form of afiritificgtinﬂ

of the growth strategy. c/

(3) Conclusions. The evaluation process was probably the

greatest weakness of the plan review, a not uncommon feature of long

range planning exercises (Boyce et al, 1970, p!,QB)g Insufficient

time was available to undertake a sound evaluation, and insufficient

causal information existed to enable assessment of the real impacts

of plan policies. Evaluation criteria were intuitive, ané not

consciously linked with objectives selected earlier. Since ne attempt

had been made to obtain political commitment on objectives
~N

.uatian criteria, the results lacked authority.

Similarly, because the plan team did not have an understanding

and eval-

y

of political priorities, resources were not utilized as effectively

as they might have been. For example, city coundl eventually rejected

the dawntown housing emphasis of the plan, diluting the policy to

"downzone" parts of the central area. If the plan team had confirmed

objectives with the council earlier, this situation might have been

avoided. Furthermore, less time might have been spent evaluating

hypothetical detailed scenarios and more on establishing linkages with

implementation and monitoring or on broader policy analysis.

Another factor was the ‘lack of predictive ability to assess

the impact of alternatives. This deficiency 1s endemic to

;nd‘paligy analysis, and means that monitoring systems and
. s

research are critical, the former to fggd back information

affacts of policy, the latter t§~ﬂiVil§§ improved theariés

interrelationships of policy and mariegt.

Policy Development. The evaluation identified the

land use
theory
on the

about the

compact

4
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scenario as the preferred growth option, and policy development for
the plan strategy then advanced to a more detailed level. A number of
. policy areas - river valley, environmental protection, historic
preservation, urban design - were included in the plan out of canzerniﬁ
that it be comprehensive in its coverage, rather than because they
were considered crucial to the growth strategy. ?he most difficulc
question at this scage (spring 1979) was how specific the plan
policies should be. In some sections, such as residential and
coumé?lial development, guidelines were extremely specific and provided
detaiied directions for the land use bylaw. "For example, density
guidelines were stated linking the form of development to factors
such as distance from intersections. In other parts, policies would
require interpretation before a development control officer Lauld use
them to review an application. Subsequent criticism by the mayor's
committee was to note the inconsistency in depth of policy thr@ughaut
' the plan: the group complained that the plan was both too general,
and too specific and rigid (report of November 1979).

The policy development activities led to the preparation of
- "policy reports'" in each area; these gaveibatkgrauﬂd information and
reviewed the key issues, outlined the policies developed, and provided
an explanation or rationale for each. The policy reports later became
Volume II of the pléﬂ, with policies themselves extracted and inte-

L -

grated into Volume I.

onJFhe plan was obtained inm two ways: first, through a citizen

participation~procéss, and second, through the committee created by

the mayor to advise him on the plan.
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(1) Citizen Participation. The citizen participatiom
process had been the subj:;t of considerable discussion and development
since spring 1977. However, the delays caused by the disagreements
over the authéfity of the plan team, and the questioning of planning
department competence, influenced the Eigégen participation program
more than any other activity in the plan exercise. By September 1978
almost no work had actually been done, with few contacts established
outside éhg planning department. Given the spring 1979 deadline, the
most that could be hoped for was a program emphasizing information
exchange: plan preparation was required to take place simultaneously
vith, and aftenéiﬁ advance of, citizen participation. The following
features characterized the program.

(a) An outside agency (the Edmonton Social Planning

Council) was retained to execute the program. This agency, 1t was

Ehaught, would understand the activities necessary for constructive
citizen participation. To improve the program's credibilicy, it was
not managed by the planning department. Instead, a volunteer

"citizens' management team" was formed, on which plsnniﬁe department

_ ’ , =
staff sat as representativés.

(b) The majority of funds was spent qn information
A public relations firm was retained to advise QJ!BEﬁEEﬂES

-

released in February and March 1979 and were made available at
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ware meaetings intended to give citizens a basic understanding of the
general plan and the citizen participation process.

(¢). In April and May 1979 a series of two-evening

L
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workshops was held across the city. These ﬁaftshégs used a simulation v

game, based on AIDA, the policy analysis approach stressing the inter-

L

connectedness of decision areas. On the first evening, citizens were
‘A LY
challenged to think about how Edmonton could accommodate growth without

detrimental effect upon the values they considered important. The
scenarios developed through this simulation game were then discussed

on the second evening to clarify rationale and values. The workshops
used the three plaﬁning department options ocutlined in the citizen's
p:evizﬁ for information, but it was made explicitly clear that dis;
cussion need not be constrained by them.

(d) The social planning council then integrated all the
material which it had collected during the workshops and presented the
planning department with a report on the program (June 1979). The
report contained tﬁa.m;in sections: a summary of values expressed

during the meetings, and a summary of the alternative scenarios which

had been developed. This report was the first and only opportunity

for the planning department to assimilate the concerns of citizens and
aéjusc the plan.
| ' (e) A "report back' by the planning depa%tEEQt (September
1979), released at the same time ;3 the plan, commented on the citizen
views and explained how the department would déai with them. Tﬁg
répaft included whether or not the plan dealt with a particular

issue, whether the plan was to be adjusted or not, and the degree of
colncidence between citizen recommendations aéd plan policies. In
general, the comments received by the city were consistent with thé
direction of the plan. The ''report back' claims that 'the main thrust

of the plan is basically in tune with the usflues of the community', and
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it appears that no policies were revised as a result éf the citizen
input.

(f) A series of "evaluation workshops" was held after the§
plan's release in September 1979, to explain the plan, help cjtizens
at the'public hekaring which would be held on the bylaw.

(g) The public hearings themgelves vere the final element in
the process, held from December 1979 to January 1980.

.
Given the extremely short time available, wmuch activity was

-

generated by the kocial planning council management team: press
coverage and teleVision programs; an "I Love Edmonton' day; and
contact with a number of special ‘Interest groups such as the éhamber
of Commerce, community gf@uési and the, Urban Development Institute.
Some exchange of information and views occurred, and the social
planning council evaluative report noted that the program achieved most
of its objectives relating to communication, dissemination of infor-
mation, and creating awareness that options for the future exist. The
program was perhaps most successful as a ccmﬁunity development process -
the involvement of a large number of citizen volunteers in iés manage-
ment and execution; the generation of ideas such as the "I Love
Edmonton" day in which thousands of school children talked about
Edmonton's Egtufe; and the use of the simulation game by the séhacl
systems. ;

The weaknesses in the program stemmed from the time problem:
the simulation game in the workahops was not as u;efulrss it could hav;
been had citizens had more information about existing policies, the

feasibility of alternative policies, and cause-effect relationships.



Second, despite the press coverage, only 400 citizens attended the
meetings in all. A progra: with more time could have worked with
existing groups, using the networks already in existence to reach more
people. This latter way of approaching citizens would also have
resulted in deeper insights, and momentum could have carried on to
the plan monitoring ptoéram. As it wa;, the participation program
lost its spirit; aside from th: soclal planning council itself which
reméihed interested, other community groﬁps - which could have been
useful monitors of the plan ~ lost contact ﬁi;h the process. The
final - and perhaps most important - weakness of the program was its v
mfhinc&~imaect upon the plan. The facc that no sigﬁificant differences
emerged between the views of planners and those of citizens suggests
tha; issues and va}ues were discussed at too high a Tevel ‘of generality
to bring forth the plurality of interests which undoubtedly exists im
Edmonton.

(2) The Mayor's Advisory Committee. While the social planning
council's evaluation of its invﬁlvement in the general plan praggss
was positive, that by the mayor's committee was not. In its final
report (November 1979), the committee made clear Ehar't\s disap-
pointed both with the role it had played with respect to plan prepaf-
ation and with the plan itself. During the planning process there -
Gere continuing disagreements between the committee and the planning
departmené as to an appropriate direction for the general plan, and a
discord which developed into a lack of trust was never erased.

Those of us in the planning departmant who worked with the

committee found it a frustrating experience. Clearly, the members

were dissatisfied with many of the policies and procedures of the
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department, and believed the general plan to be perpetuating them,

But it was difficult to understand from them the precise nature of
their concerns. The centralization of planning seemed uppermost = but
even this was never well-defined: it was unclear whether decentraliz-
ation referred to municipal gavefnm;gz, or to physical planning

policies, or to the autonomy of municipalities on Edmonton's boundary.

Two quotes demonstrate the difficulcties faced by planners in inter-
preting the comments of the committee: these are in relation to the
group's views on the social element of the plan.

Assessment of traditional planning practices shows the Plan
to have a lack of understanding of wvhat planning could be, how
people live, how land is developed and how utilitieas are put
in place. The plan talks of efficient government and annex-
ation as though there was only one alternative. When it comes
_ to a HUMAN DEVELOPMENT STRATEGY, the issue is avolded in favor

of further study (Strategy 16, page 19 - 21). One wonders
where people fit into this Plan. :

(Point No. 2, Page 7,
November 1979 report)

But then, in commenting on the policies respecting "human development

-

and social gervices', the committee says:

In recognizing the social and human impact of plans and
service delivery, the General Plan has attempted to biezem&al a
program guideline within the document. If we are truly to effect
district planning, then let the formation of human development
and social services objectives and guidelines evolve from the
district planning structure and concept as opposed to a cursory
identification and solution section within the General Plan.

(Point No. 1, Page 27,
November 1979 report)

. Similar kinds of contradictions can bé found in many of the advisory

reports from the committee. Vltimately, once again, the problem was a

# =

communication one. Here was a ready-made opportunity for ''mutual

learning' to take place, and yet a common ground-could not be found.

(o]
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The conclusion must be, therefore, that the committee had little
direct impact on the plan contents or format. Nevertheless, a number

of the individual members had views similar to those of the plan team,

Implementation and Monitoring Procedures

The foregoing sections have reviewed in detail the various
activities of the plan-making process relating to policy development.
The other major component to examine is that of implementation and
monitoring. The analytic ﬁfitéfié are vague, defined only in ;uzh
terms as whether the process of preparing the plan b;ilt trust anﬁ
cooperation; the use of action research; the establishment of infor-

matior pools and

pian implementation wvere

mplementation. Activities to ensur

directed towards two areas: first, the nature and contents aflplan

statements to direct programs such as land use é@ﬁtfgl; and, second,

developing linkages between Elan-palicies and means of implementation.
(1) Land use éﬂﬁtfél; Four methods wvere identified for plaﬁ

implementation: district plans (described below separately); aregr

redevelopment plans; area structure plans; and the land use bylaw.
Preparations were already underway for a ng; land use bylaw, for

adopting plans for older neighborhoods as afi§ redevelopment plans,
and for adopting area stfﬁctufe plgﬂg for new neighborhoods. General
plan tesm members hoped that the plan coyld ocutline some specific
directions for these three instruments, and that the statements would

be prepared by other sections, who had more detailed understanding of

ot



them. A number of meetings were ‘held with staff from these units;

however, most of the policy statements were prepared by general plan
[ 4

staff in the end. The general plan document just did not have the .
support required to elicit major commitments of time and effort on
the part of others.

The plan statements pertaining to area redevelopment and struc-

ture plans ocutlined the circumstances under which each instrument should

be used, and the desirable contents of the plans. The area redevel-
opment plan is réquifed to indicate "the location, tfming and form of
development, consistent with the policies of the General Municipal Plan
and any District Plan regarding transportation objectives, urban
environmental design objectives, and pagk space allocation objectives”

rea structure plans

[
[

(policy 17.B.4). A similar statement is made for
(policy 17.C.5).

The plan makes explicit that the land use bylaw 1s also per-
ceived tg be an instfumentiaf implementation, and under the authority
of the plan (a different interpretatioh from the planning act). The
land use bylaw program is given ciégr directions to incorporate rele-
vant provisions of the plan, such as the residential and commercial
density guidelines mentioned earlier.

(2) District planning. The concept of district planning, and
its importance to the plan, changed during the preparation period.
Initially, dis;fict planning was perceived as a way of ensuring thgt
individual neighborhood plans were not prepared in isolation from
each other, or without reference to the role played by the neighbor-
hood in the city as a whole. But, although this was nhot forgotten,

district planning gradually came to encompass other functions, chiefly
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its potential role in implementing the general planjand in formalizing

apply long range strategic policies in davelapmentgde:isicﬁ;making;

and, second, an opportunity for citizen involvement in development

meaningful than the city-wide general plan,

decisions at a level mor

but not so localized that interest groups could become "parochial”.

As this concept developed, it became apparent that it was the
most ''visible" of the general plan's proposals, and of éreategt
politi:%l interest. Consequently, a conscious decision was made to use
the district planning proposal to pfégﬂﬁé the plani In retrospect, the
wisdom of the move can be questioned. While thelvisibility of the
plan was increased, and there was considerable debgté on the merits
of district planning and the size and number of districts, the growth
management aspects and development strategy of the ?lan were not
debated.

The development of the district pla%ning program occurred in

&

relative isolation from other branches in the department, especially
Some early papers had been authored, but these were never discussed
with other branches in the department, due, once again, to the changes

which took place in the plan project over the summer of 1978. The work

which. wgs used in the plan was not férmally cifsulated to other

branches in the department, not intil the plan

itself was circulated infhe spring of 1979.

A final point respecting the process in which the ideas for
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pLg; and neighborhood plans, a number of neighborhood-level contro-
versies were set aside for resolution in the district planning process,
rather than in the general plan. Not only was this anticlimactic for
Ethase who had hoped the general plan would 'solve" all problems, g?& ic
also means that the general plan will result in a number of follow-up
studies, as well as the district planning program itself. All in all,
district planning has meant the creatiom of thirty-six new positions

(as of the summer of 1981), although the net increase to the department
is not this high, since some positions in neighborhood and area planning
are being dissolved.

(3) Program Directions. Because of the unwillingness of
others in the city administration to become involved in the prajeét,
activities such as defining feasibility of strategies - which should
have been done in concert with others’ - remained a team exercise. And,
therefore, when the time came to develop programs to implement the
strategy, "the project planners suffered from inadequate knowledge and
understanding. While the fact that the plan contained program linkages
is noteworthy in itself, nevertheless the descriptions of programs
remained necessarily general.

The plan preparation exercise was not carried out in total
isolation of course. At various times during the process, drafrs had
been circulated to all other departments, as was the normal procedure.
The comments received tended to be neutral, and focugsed more on random
specific ;gm;fks than on the overall substance and direction of the
plan. This can be attributed in part to its magnitude and the dif-

ficulty of quick assimilation, but also to the lack of prier involvement
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of the other departments. .
The contacts with the water and sanitation department, and .

the transportation department, have been mentioned in conjunction
with.evaluation. These were also key to implementation: while the
general plan (because of the limited amount of suburban land remaining
within city limits) did not focus on suburban expansion and staging of
utility extensions, it did deal considerably with redevelopment in older
areas of the city. This redevelopment might frequently ?equife
upgrading of sewer and warer mains; therefore, the capital budget must
accomplish this. Similarly, the transpertation plan must reflect a
strategy caﬂsistﬁnt with the land use ﬁ@licies of the general plan.

and roadways construction, but these were deleted by the transportation
planning branch as being too specific. In the end, neither the water
and sewer nor the transportation capital budgets was influenced by the
plan. If it is to exercise any control now, it must do so through the
annual budget preparation and review process.

The plan team's early hope that the corporate planning office
could help in generating support for plan implementation never really
materialized. Certainly a few meetings were held, to discuss the
general nature of the linkage between the five=yeéf "local policy plan"
produced annually by the office and the general municipal plan.
rarely, 1if ev;r, discussed, nor capital programs to implement them.

’
The m@str§gccess in coordination was achieved with respect to popu-
lation forecasts (which wEte érepafeﬂ individually by different depart-

ments), since the plan team was able to utilize the authority
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of the corporate planning office to transmit information of its own
to other departments.

Monitoring. Up to September 1978 two attempts ‘wer’e made to
develop programs which would be useful for plan monitoring: neither
was successful. The first was the establishment of a data file on
building permits issued iﬂ Edmonton over the previous ten years, with
the intention that this would then be kept up to date to provide use-
ful monitoring informatiom. Unfortunately, the project proved more
difficult than anticipated: building permits were inconsistent, and
often only partial information was aViilablg! These problems meant
that the accuracy of the file zémi to be qﬁéstiéned, and it subse-
quently fell into disuse. One of the underlying issues was the degree .
of accuracy required in planning information: for some decisions,

The second project was the explérétiaﬁ of the feasibility and
value of establishing a land use model. This, it was thought, would
be useful for testing the impacts of different land use policy options,
would improv§ the accuracy of forecasts of land absorption and develop~-
ment patterisi and could make transportation modelling more effective,
The project resulted in a report (June!1977) recommending the adoption
of the éyﬁzem used in Célgafy, which it was concluded could be effeec-
tively developed in Edmonton with minimal resource input. However,
because aiZEEE‘vsriuus delays suffered by the genéral plan from
September 1977 onwards, the proposal was never implemented. Further-
more, the potential value of such a model came to be questioned; the

view was that it should be reexamined as part of the monitoring program.

After the September 1978 report to city council, most work to
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establish nanitaring\{;pces;es vas postponed until after the plamn’s
approval. It is only now (summer 1981) that dgveléﬁmgntal work is
being undertaken on the nature and scope of monitering; this is
reviewed in the following chapter. )
Plan Finalization and Approval :

The Product. The general plan submitted to city council com-
prised two volumes, totalling approximately 400 pages. The plan team
attempted to minimize the difficulty of absorbing this amount of
material by structuring the planm in §u2§eeding levels of specificircy.
Volume I contained five parts, arranged as fnlléﬁs;

I. Preamble. A summary of the key elements of the plan in an
eighteen point growth strategy, and the justification for each of
these elements (24 pages). / R |

II. The growth stracﬁgy. The main objectives and policies of
the plan, in four sections, dgaiiﬁg with the role of the city in the
Edmonton region; the key ¢ ;panents of the development strategy;
district planning; and citizen participation. It is in this part that
the sgeletaﬁ of the plan wvas laid out, including the growth strategy
map (a general map produced at a large scale) (35 pages).

I1I. Growth components. Detailed objectives and policies for
specific land use types and development themes. Topics covered include:
residential; commercial:; industrial; transportation; uﬁilitieé; parks;
river valley; natural environment; humgnﬁdevelapment and social
services; the region and annexation; urban design; and historic

-

preservation. This part contains the "meat" of the plan' adding to

the skeleton laid out in the previous part (approximately 100 pages).
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IV. Implementation.” This part contains the statements linking

“the gemeral plan to the land use control mechanisms, summarizes the

pregrams necessary for its implementation, and outlines the provisions
for monitoring. * As in most plans, it is short (25 pages).

V. Definitions. This part is self-explanatory: as many
teghnical terms as po;sible are defined (6 pages).

Volume II contains the policy reports, fifteen altogether.

~Each gives background explanation of the issues leading to the policies

developed, further detail, and a statement of rationale. This is the
most detailed section of the plan, and was intended as a resource
document.

The format of the plan attempted tp overcome some of the prob- .
leﬁs which had been experienced with the 971 plan. First, the hier- gi’
archical structure was intended to improve readability: it was hoped
that a person wigshing only an overview cquld read either Part I,Vﬁf
Parts I and II, and obtain a quick understanding of the plan's contents.

A key word system in the page margins was also f@r}this purpose.
Second, the plan was structured so that objectives and policies were
connected. Furthermore, as mentioned edt¥lier, each policy was linked
to an implementing program, which was identified in the plan. Thése
were then summarized in a table in the implementation chapter. These

. ¢
changes were all ‘intended to help plan implementation occur. Finally,
the plan contained a cross-referencing system so that amendments to
interrelated policies could be made easily. '

Plan Approval. A draft plén was éomplétéd by May 1979, but

the planning department received approval to delay its release until

fall. Citizen participation would be more effective at this time, and



September 1L, 1979. The draft plan was submitted to city

council for information and released for public discussion. As part

then (Gponsohed a series of meetings to assist people in preparing

e hearings on the plan.

ef 5, 1979. The plan was given first reading as Bylaw
5773 by city council and referred to the public affairs committee
for hearings.

January Fﬂd February 1980. The pugli: hearings were conducted
by the committee. As expected;‘che district planning Egﬁé;pt receivés
the most comment from Eitizensl Concern was expressed that it might
supplant neighborhood plannning and reduce the responsiveness of

the municipal government. In addition, the development community

downtown. ;
March 10, 1980. First reading was struck by city council.

This waeé not due to any confern with the plan itself, but to a

question of council procedure. At issue was the fact that not all

were not eligible to vote. A similar fate awaited the land use bylaw,
which was before council at the same time.

May 26, 1980. First reading of the new general municipal plan
bylaw (Bylaw 6000). The planning department had used the appﬂrtunitylv

to make some changes in the plan, mostly to clarify minor incon-

gistencies. It could not deal with the substance a% the criticisms ét

£
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the earlier hearing, since legally it had not occurred. The bylaw was
once again referred to the public affairs comﬁitteé. P

June 1980. The public hearing was re-conducted.

July 4, 1980. City council gave second and third readings to
gylav 6000. The only major change to the plan was in response to the
pressures brought to bear on the downtown section. The final plan
was much less forceful in its statements on the need for downtown
housing, and did not give directions to the land use bylaw. District
planning was approved, with the addition of the concept'of sub-
districts, to placate’ those who felt that six districts were too few

and too large.

. . SN
Summary i

This section proQides a summary overview of the allocation of
resources among the various planning activities, in terms of staff,

.budget and time.
Staff. Table 1 shows that, from the .early proposal stage in
June 1975 to September 1979 and the release of the draft plahn,
approximately 31'man—years (375 man—ﬁonths) were devoted to plan
preparation. Up untii September 1977 an estimated two to three man-
years were spent; theﬁ, from September 1977 to September 1979, a staff
varying between thirteen and fifteen worked on the plan.
The two largest tasks, absorbing nearly half of the staff resaurcas,-
were the technical oneg: the analysis of tr;nds and the development of
forecasts absorbed over one-quarter of the team effort; the technical work

for the preparation of the growth strategy another sixth. By contrast,

the development of policies absorbed only a little over ten percent.



Table 1

*
Allocation of Staff Time by Activity in the Edmonton
Geperal Plan Review, to September 1979

Man-
Activity Months
Managerial o a o 31.0
Coordination of technical work _ 31.0
Technical analysis and forecasts 104.0
Growth strategy preparation and
evaluation 61.0
, .- “ B -
Podicy preparation 42.Q9
Monitoring processes (prior to :
September 1978) ) 24.0
Citizen participation _ 24.0 .
Clerical | - 36.0
Drafting T 2200
TOTAL - 375.0

~

Notes: 1. The allocation is based on generalized statements
position responsibilities, and the dates when the
positions were filled, up to September 1979.

2. Only staff directly employed on the general munic
project are included in this table.

[»]

3. There is insufficient information to estimate amo

Percent of
Total

8.3

8.3

6.4
Eié
9.6
5.9
100.0
of
se

ipal plan

unt of

staff time allocated to the development of implementation

programs.

4. Due to rounding, percentages do not add to 100.0.
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Budget. A slightly different picture emerges from Table 2,
which poftrays expenditures and therefore reflects the, involvement
of consultants in addition to staff. The first significant conclusion

relates to the proportion of funds spent on citizen participation. In

pefeencj were to produce public literature, and an estimated ten
percent of salary costs (or five percent of éhe total) was for staff
involved in the pfcgﬁam_ Alt@gethgr; therefore, citizen participation
abeorbed ﬂéiflyifﬁféy percent of the general plan budget.

The other pertinent point from Table 2 relates to the total
cost of the prajezt;‘ESLEE miliiaﬂ; compared with the 1976 forecast
of $765,000. At that time, it had been expected that citizen parti-
cipation costs would be about Eiftéen percent of the program costs.
Thus, besides inflation, the expanded participatién program is one of
the main explanations for the greater than expected costs.

ctivities of the plan program,

]

ime. Figure 4 summarizes the

I

and illustrates the disparity between time required to define program

objectives and that required to prepare and evaluate the growth options
apd write the dfaf; plan. Similarly, plan approval required almost \
as much time as the ptepﬂfiﬁgfy\ﬁéfk. The majority of the daﬁuméﬂéi
therefore, was created in a period of intense activity between
September 1978 and September 1979. ' ~

ang;ugigngf A number of comments can be made about the scope
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(1) Terms of Reference.

(a) iﬂi@ﬂﬁi:tgéiy between the original proposal and the
approach aﬂguglly followed. As noted earlier inm this chapter, there’
were several changes during the evolution of the program vhich meant
* that not all of the original elements of the proposal were carried
through.

(b) Awareness of the need for a new approach 1is not sufficient,
The early sections of the chapter reviewed the various propoasals for
the general plan program, and illustraﬁed that team members were cog-

; nizant of zhé need for a new approach to the plan, emphasizing the

’ development of implementation and maﬁitarigg processes rather than
concentrating on a static land use plgéi But despite this awvareness,
the actual plan program placed relatively little attention on developing
such procedures. This was due to time ﬁong;rgincs and the kinds of
activities pursued,

(¢) A process with a-strictly land use focus. The plan
program tancénffated upon the land use component of the growth strategy;

%
because of communication difficulties with those in tfansp@féaﬁi@n
planning, there was little reference to this component. Furthermore,
the early objective to explore the link between social problems ard
land use policy was discarded in 1978 during the n;fraﬁiqg of the focus.
(d) Conflicting expectations as to terms of réference. The

plan team was under considerable pressure &o be innovative and imagin-

competence. Bdt, at the same time, there was pressure to be practical
and realistic: imaginative ideas were considered outlandish, or at

least naive. The plan had to be feasible and implemgntable., Team
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members were therefore placed in a difficult §Giiti§ﬂirﬁbz knowing how
stubborn to be. In retrospect, I believe we could have fought more
vigorously for our convictions: to obtain needed informatiom; to

&

convince others of our ideas; and to maintain the integrity of policies.

. If we had, the plan perhaps would have been more imaginative.

(2) Analysis and Forecasts

(a) Difficulty of describing thé existing situaction. This °
problem plagued the plan program from beginning to end and meant .that
accﬁracy was reduced. For instance, in 1977 when the office decen-
tralization policy was first propoged, planners did not know how much
dispersal was already occurring under present policies. By 1979 they
still did not know. This point leads, once again, to the importance of
a monitoring system, to understand what palicies are currently in
place, to learn about policy s@ifts, and to monitor development E:éngsg

(b) Non-essential bgékgraund»ﬂufk. A number of ptojects
absorbed staff time but were never used in developing the final plan
document. Among these caﬁ-bg counted some of the early proposals for
citizen participation; variocus sets of detalled terms of reference for
studies; the proposal for the land use model; some fairly academic
research, such as an economic base study; andy the detailed quantit-
ative analysis of the growth options.

(¢) Inefficlency in the use of resources. The point made in
(b) implies an inefficient allocation of staff and time. Some
activities - such as the growth options work - could have been reduced

in scale to allow for morae effort in other areas: policy analysis;

the development of monitoring criteria; or the broadening of the growth
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options.

(d) Reliance on technical work. Partly because of time, there

was little use made of the comments from citizens or the mayor's
comnittee in identifying issues or generating and evaluating alter-

natives. The citizen participation program was ﬁﬂge successful as a
community development exercise than in providing usefgL c ents that
the planners could incorporate: the material it yielded was so general
that it was hard not to interpret it as coinciding with the planners'’
views., The experience with the mayor's committee illustrated the
difficulties hindering communication between those "inside" an organ-
ization and those "outside".

(ea Linearity of process. The plan program followed the
traditional linear one, with littlk experimentation using lateral
techniques like action research to faciliﬁate organizational learning

and generate commitfment to the gemeral plan.

(3) The Growth Strategy Preparation and Evaluation
(a) A sequential, narrow range of alternatives. Alternatives
was a dilution of the ideal comprehensive-rational model and relied

to a considerable extent upon intuition. The three options all flowed

from the same set of goals (such as orderliness, economy, and conven-
ience) and were based on the same approach to the city's development:

varying degreed of compactness, with emphasis on a public transic
transportation system. Alternatives such as a freeway-oriented, low
suburban density city were rejected early on as being undesirable and

not feagible. While this decision meant that more attention could be
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paid to options that were definitely feasible, it was subsequently
crit{cized. For example, the mayor's committee advocated that the
team should have examined policies of cities such as Houston, Texas
in order to create a freer environment for the development industry.
T (b) Similarity between the general plan and other city plans.
Th; plan team borrowed freely from policy directions being considered
in other cities; it 1s not surprising therefore that the plan's
straéegy is similar to that being promoted in many Canadian munici-
palities: increasing compactness of development achieved through
greater residential densities; decentralization of employment and the
creation of town centers; an origntation to public transit; and
objectives to "humanize' the urban environment.

(¢) Selection of a strategy tied to plan approval. The
timing of the process meant that the desirability of the strategy was
not debated until the plan itself’was brought forward. This meant that
work was needlessly undertaken in some policy areas - such as housing
downtown, since this component of the strategy was ultimately rejected.

(d) Comprehensivgness. The plan was originally to be a
strategic plan only, aimed at focussing on key problems of Edmonton
and developing a set of guf@elines and actions to cope with these
problems. But concern with the need for comprehensiveness resulted in °
therefore not as streamlined as had earlier been intended.

(;) An essentially ;ynthetic process. The general plan syn%
thesized policy shifts which had been gradually occurring since 1971,
thus providing them #ith rgFognition and authority. The argument can

be made that the trend scenario was realistic only if one took the



position that the policies of the 1971 plan were what was being
practised. In reality, many of its policies - such as those concerned
with urban renewal - were being replaced, The implication is that,

in much planning decision-making and practice, the compact city
concept was already occurring and thus was not a radical zﬁﬂé;pt after
all. Some of the policies borrowed by the general plan ig;luded the

area structure plans; the parks and recreation policies, culled from

the master plan of the parks department; the river valley policies, a

bl
i

epeat of the contents of the draft river valley bylaw; the annexation

olicies, developed by the annexation team; and transportation

Lyw]

policies, deliberately general so as not to close off any options being

(f) Some creative policy work. In a few areas, the general

plan process added some creative insights: district planning; guide-

policies for residential redevelopment and infill within older neigh-

o h
o ’ ) .
borhoods. The latter two areas were subsequently criticized, though,
b -
in the public hearings as containing guidelines too detailed for a

general plan, and some of the policies have since been made more

flexible.

(l;) Communication Links

(a) Relative isolation of the team. The plan team was
separated, both organizationally and spatially, from the planning
department for the two year periQSESegtembef 1977 to Septeﬁber 1979,

This isolation, coupled with the pressures of time, made it difficult
]
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to establish links with other planniqirgiﬁéesses that were gndgf-

way, such as transportation planning, the downtown plan project, the
annexation study, and, most importantly, those involved in development
control (for implementation) and information processing (for
monitoring).

(b) Lost opportunities. Due to the delavs in the process, the
general plan program lost some opportunities to influence major
comnitments which were being made while the review was underway. For

\fxample, the annexation study and its proposals for the use of land
outgide the city boundaries; a réview of suburban design guidelines;
decisions on major municipal facilities (such as the downtown police
heﬁﬁquarters, the location of city yard Egﬁiliziési and the concept
of decentralization of human service delivery systems); and decisions
on major transportation facilities such as the south extension of the

light rail transit system and various drterial road decisions..

(5) Conclusion

Awareness of the need to lay the foundations of implementation
and monitoring influenced the plan preparation process, although not
to nearly the extent which had been originally anticipated 1in 1976
and 1977. An assessment of whether the plan process was sufficient to
create a responsive planning system can only be made on the basis of
the plan's influence on decision-making, and it is premature for this.
However, some guidance can he provided by the nature of current acti-
vities in plan implementation and monitoring. This is the topic of the

i

following chapter.

#0
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Chapter 7
v

) J

OF THE GENERAL MUNICIPAL PLAN

It 1is appropriate at this point to review the development of
i

the argument in this thesis. Chapters 2,73 and 4 established the need
for a planning system to be centered upon implementing mechanisms, and
the need for monitoring systems to ensure responsiveness. The
argument continued that these conditions will prevail:-omly %f their
foupdations are laid during the process of preparing a plan. %T%e
first criterion for suceessful plan iﬁplementacién and monitoring,
therefore, is the néed for a process different from the traditionmal
linear camﬁfehénsive one, which is document-oriented and places the
planner as expert. ‘It also follows as a second criterion that plan
policies must clearly outline the conditions and terms under which
they will be monitored; and thev must set .out sufficient guidéliﬂes
for subsequent decisions on development. In all likelihood, they will
not provide easy answers, but the policies should outline how con-
flicting interests are to be taken into account and the guideiiﬂés
that are to be used to weigh them.

Neither of these general criteria is Eaéily achieved. This

has been demonstrated by the analysis in Chapter 6 of the process for

¥
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and the procedures eatablished for ﬁaﬂitgfing and implementation.
First, however, a brief description of Edmonton's nlanning system is
.required, though it must be understood that it is canstgatly adapting
to the press of events. In its reference to organization size and
structure, responsibilities and functions of various units, the dis-
tribution of authority among the organization, and the sctivigies of
the planning system, the following description is as accurate as .

possible at the time of research and writing (spring and summer 1981).

THE EDMONTON PLANNING SYSTEM

Structure of the Civic Administration

The municipal organization is characterized by a number of
features.

Control by a Commission Board. The civic administration's

actlons are the responsibility Gé a éantfaLling board of commissioners,
senior officials appointed by city councfl. Theoretically, the

elected representatives set policy aﬁd the staff operate within these ﬂi
bounds; in practice, the division is less clear.

Structural Principles. The board of commissioners in Edmonton

is chaired by the mayor (thus providing a link between staff and
council) and has four other commissioners, each of whom is responsible

for different functional areas. The broad divisions are:

Chief Commissioner: corporate management functions, such as

-

corporate pcligyﬂgLanﬁing; law; public relations; personnel; support

ervices for council and commission board.

iﬁmmﬂssianer ot Economic Affairs: departments such as finance,

assessment and taxation, budget, management systems, computer systems.
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=Cammissian2f of Public Affairs: departments such as land use
planning, social sgrvices, parks and recreation, library, police, fire.
. Commissioner of Utilities and Engineering: departments such
as water and sanitation, transportation systems design, engineering,
power, telephones, transit.

Hierarchical Nature. The Edmonton organization is relatively

hierarchical. All contact between staff and the elected represent-

atives takes place by way of the commission board and, to a lesser
extent, the general managers of individual departméntsi Although the
organization is not as centralized as the ope Faludi (1973a, p. 246)
criticizes, vhere all communication is filtered through one person,
it certainly does not approach the model of loosely structured teams
able to communicate freely with aldermen.

The organization is characterized by strong central control,
and in this respect is typically bureaucratic. Information released
to council or to the public is reviewed for consistency with official
paliéy:;gréac stress is placed upon the importance of a "united
frénc"{ nformation fls;s up the hierarchy, gradually being general-
ized agd thus filtered, rather than laterally across organization

lines. Limited authority ies decentralized; for example, correspondence

M

must usually be signed by unit heads rather than indivgdual pro-

LY
'

tremendous pressures on the arganizattﬂgﬂs senior maﬁageméﬂt (the

commissioners and general managers) and diverts their attention from
- L]

management and planning issues to the integration of information and

conflict resolution. ﬁe need ’EQ‘\ some changes in the structure

—
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has been recognized in the past few years (for example, an unpuﬁiighgd
November 1977 report, and the report of the mayor's inquiry into

the planning department - Lash, 1978). Suggestions have included the

establishment of "sub-commissioners" between general manager and

commissioner; the éﬁﬁcintment of assistant or deputy general managers;
the development of a matrix structure of organization with increased
corporate control and coordination groups; and increased use of special,
ad hoc task forces. The two last suggestions are consistent with those
identified earlier as strategies available to organizations overwhelmed

with information.

Implications of Structural Principles. The organization is

structured on 'product' lfnes, and thus - unavoidably - has separated
some functions which are related: for example, the department respon-
sible for transportation planning reports to a separate commissioner

from land use planning. This means that conflicts between the two

instead sent upward in the hierarchy to the commission board meetings.

Land planning functions are also carried ;;t in other departments -
parks and recreation, for example, and the department responsible for
city-owned housing and land development. 1In the past, conflicts between
planning and these two déga:tménts have not been resolved below the
level of the commission board. Similarly, while there is a prolifer~-
ation of policy and fé,’afch units among the various pradgtt éggarts
ments (nearly one in every department), there is little ;;mmuﬁiiatiQﬂ
among these units and, consequently, relatively little coordination.

The problem of conflicting papulscian forecasts can be cited ggain.

Corporate Coordination Functions. The lack of coordinatien

f

-



of corporate management and polic} making funcylons has led to the
establishment of the corporate policy planninl’tffice, introduced
briefly in Chapter 6. Corporate planning is modelled after the exper-
ience of British cities and is intended to provide a '"center of res-
ponsibility" for policy planning, a function which is currently neg-
lected because of the traditional management patterns and departmental
operating styles ("The City of Edmonton Corporate Policy Planning
Process', 1977, p. 7). Corporate planning is therefore a céntralizing,
coordinating function. The fact that the need for such a function can
coexist at the same time as the need for decentralizatiom of authority
is indicatiwe of the compleiitywand contradictory nature of organiz-
ational problems.

In Edmonton, corporate planning is accomplished primarily
through the annuil preparation of a five year forecast and budget {(the
local pelicy plan). This amounts essentially to a monitoring exercise:
covering a review of development trends in the city in the previous
year, with forecasts for the future; a-.summary of extermal factors -
governmental, economic, or social - which might influence the city's
planning; a brief outline of major policy issues to be faced by the
city government in the near future (such issues are usually those
raised by the administration, not citizens or other outside agencies);
and the five-year budget foreeast.

The corporate pldnning office performs a matrix management
‘function; if has the authority of the commission board behind it and
its requests for information from line departments are consequently

treated with respect. Directors of policy and research units in these
3

departments work with the corporate planning office on any matters of

- 177
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corporate policy.

Growth Rate. The Edmonton civic administration has been exper-
iencing tremendously rapid growth - approximately five percent annually
in the mid to late 1970's. The problems of upward infafmitiaﬂ over-

i load and insufficient &entral coordination are exacerbated by this

)

rapid growth.

| Ly

tructure of the Planning Department

The department organization is characterized by the following

features.

Control by a General Manager. The senior officer in the

strains of this dual function haves

deputy general manager position to

capabilities, and the appointment of planners on a rotating basis to
an administrative assistant position, termed "liaison officer".

Structural Principles. The department is gplit into two major

line branches - 1aﬁd use planning and community planning (Figure 5).
The former is responsible for development control (subdivision review
and land use bylaw m;naSEEEnt); the latter is respanéible for plan¥>

: making and policy formulation. However, the lines of division are not
always zleaﬁzut‘ The land use planning branch also prepares and

N f 7 . ) . . i
reviews area and neighborhood structure plans; these guide the sub-

division process, but are policy documents in their own right. Both
F

branches also have degign responsibilities.

' . It is noteworthy that the responsibility for reviewving

- -
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N _
development applications and-issuing permits was recently moved out of.

the planning department and combined with the building permit functiom,

in the bylaw enforcement department. The planning department is still

involved iﬁ‘EhE feviewéai major appli&aiiang.lbnt the new arrangement
hgé gbm&xdisédiantagggi ;E is confusing for the development industry,

Y R ) F .
and has resulted in less communication between policy and cpntrol

i .

units. This means that policy is more likely to be ineffective, and

L]

that monitoring of trends in development will be more difficult.

In addition to EEEJEEG main bfaﬁcheg, two other small branches
exist. Iﬁe land development E§§:dinaziaﬁ béanéh was formerly a
separate department, and joined Xhe planning department in 1976. Its
function is to nggatiaté development and servicing agreements with
theide§elépmgn§~iﬁdu§§fy on behiiffgf the city, and to coordinate the.

S ‘ :

flow of information- between ths pfiyategsggigr and municipal govern-

ment. To some extent it acts as‘angaﬂvaeaté'faf'tﬁe private sector,
and the argument has bgég>made that it should tthEfoézsét be within
the ﬁlanning dgpafEEEﬁc_ The other branch - administration - is res-
ponsible for departmental support services,'iécluding a %ibfary and
public information unit.

In the past the départment has been fespansible for various
other functions, which have now been located elsewhere in the @fgénizs
ation. For example, the preparation ®f plans for city-owned land is
now done elsewhere, as is the development of city housing programs. .
Transportation planning was incorporated into the department for a
short time between 1977 -and 1979. 1In all ;f theée‘céseg; the argu-
ment ran that there was gqa much potential for comflict betweén these

hose of land use planning to be all under one manager.

Ly

interests and
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Monitoring. One activity given litcle PfﬁminEﬂEEviﬂ the
Hepartment organization 1is the dé;elcpmgﬂt and maintenance of infaf!z
mation, esﬁecially related to monitoring. The function 1is relegated .

\ .
to one unit (general research services) of a branch (community planniﬂg}:
rather than - as was concluded in Chapter 4 as desirable - having the

status of a branch itself. On the other hand, some marked improvements

have been made in the area of public information in the last few years.

The need for a unit focussing on this service has red®ived senior

management support, and resources have been devoted to developing the

department library and public information service.
1 .
Centralized-Nature. Partly because of a substantial increase ©

.

in size since the early 1970's, the department has become increasingly
hierarch. al. For example, in 1974 in the research and long range
planning branch there was only one intervening level (the director)

between a planner and the department senior manager, whereas in 1981

there are four or five levels.

regular department managers' meetings, and the deputy general maﬁager
position itself. There is a gEﬁEtéigfeeliﬁg within .the department,

however, that communication is inadequate; there i{s little cqntact

among branches, and in the past informal approaches to projects have .

been used rarely.

Need for Organizational Change. The mayor's consultant (Lash,
1978) vfe&ed the department's coordination énd communication problems |
as sympfghatic of thelnged for @rganizgﬁianal change, and recommende !l
that, rather than creating coordinating committees, the focus should

be on éhifting to a more flexible structure, utilizing forms such as

e
=



J

gd hpc project teams to develop cross-communication links. The report
identified the need to develop "célle¢cive professional responsibility"

for the products and recommendations of the department, by vetting
major reports through groups of professionals, rather than by relying
L4 i B

upon an individual planner and his superior.

. -

pecific E;spapgib;liiigs; %heg%ian¥msking,br§ﬁch (eommunity
planning) is d;%;deé into four sections:
General mgnizipal plan: prgpares the plan and amends it as
. . i
required; ;@ardiggtes tllxe plan ime:eﬁtatiaﬂ programy_undertakes a
plan monitoring program.

neighborhoods, with an emphasis on rehabiliﬁgcién; responsible for

S - L8
implementation of neighborhood improvement programs under federal
legislation. . - B
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Area pPamping: pYepares redevelopment plans for special areas ' -

such as the downtown, transportation corridors, &nd histeric areas.

The focus of attention is the alreadv-developed part of the éiﬁyi
General research services: information systems dével@pmént for

the élénning department; regular fesearch‘feparts on déiElGPﬁEﬂEggﬁd’

population trends; special ad hoc research.

The other main branch, land use planning, is divided into three

sections: '

Current planning: prepares or reviews area and netghborhood

structure plans for newly developing sections of the city.
' Land use projects: responsible for special projects such as '~

the preparation of the new land use bylaw, and the assessment of major

rezoning applications.



-

Land use control: pfacegses subdivisian applications and

amendments to the land use bylaw.

Several features of this organizational structure are note-

" worthy. First, the department ‘lacks a clearly identified unit for

undertaking performance réviéwLand policy evaluation: Second, there
. 5 . X .

i1s considerable uncertainty as to ‘the exact division of responsibil-

ities betwéen the general municipal plan-project and general research

services section. In particular, the manner of handling monitoring in

the department has not been élarii;éd; cur:entlv both units have some

responsibility in the area, but no procedure has been developed for

tegrating their work” One final point is the organization's weli

upon fcrmal péfmanént units for carryimg out planning projects (such as

the general municipal plan) Jgthéf than forming temporary. prdjezﬁ teams

which would disband upon project completion.

Canzlusians

'.‘s [
The foregoing review illustrates that the Edmofiton civic admin-
istration is zhéraczgri:ed by some of the factors idghtified in

Chapter 4 as inhibitors of organi 'Einﬁsl learning and the development

of a tespcnsivc planning system. These include:

(1) Insufficient decentralization of authority to enable units

'ﬁithan the @rganizatiag to act independently.

(2) Upward referfal 6f information for integfatiaﬂ

(3) Lack of communication cutting across the verticéi lines
of_the organization, and a consequent lack éf ;aardinatian of infor-

1

(4) Limited exploitation of fluid structures such as tempor-
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solving approaches develop.
| , . : 3 4
(5) Limited dissemination of information to,citizens; coupled
= , '
with'a fear of expressing conflicting opinions or information -,

This overview of the Fdmonton planning systém provides the .
. : T
background for examining the outcome of the general municipal plan

_pf@jegti .
OUTPUT OF THE GENERAL MUNICIPAL 'PLAN PROCESS
g3

. ) In addition to the:plaﬁ document itself, the géneral plan '
program has fasulted in fwo continuing processes: a set of activities
to "finalize" and print the plan, incorporating changes made by city

"council; and a set of activities to implement and monitor the plan.
I

The Plan Document

The key qualities of.the plan relevant for implementation and
4 . -
monitoring are the characteristics of Eﬁgzstraﬁeg§{‘§§é natyre of plan
policies, ggd its directions f@? implémeﬂ&éiioﬁf .
The strategy is a selected array @S‘%gegﬁﬂaﬁ's‘majﬂr policies

that they are mutually supportive, consistent, and aimed at some
: ¥

$

J[ broad, géneral image for the Euturer(thﬂt is, the "compact' city).
The strategy 18 not as strong as en?isianed in the early proposals,
?hgn it was taken té mean a set of municipal and senior gé%grﬁmgﬂt
actions to shape the city's future. Primarily, this is §e¢af5e of
the plan's neglect of capital pf@gf;ning directions to activities
which would help Edmonton exercise comtrol over ;he nature ané

direction of urban development. Nevertheless, the'strategy was
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oriented to imﬁlemencation: each poiicy was linked to at least one
program; these vere then summarized fﬁ 'a table to implementigg programs.
The clarity of the strategy was obscured by the wealth of other.

policies contained in the plan, which planners believed necessary for.
. B E

the sake of comprehensiveness. Many of these did not ‘deal with

critical issues.

fThe_plan's overall structure, as well as its policies, were,

‘influenced by the need for responsivengss and the concern thag

E ] =
. =

monitoring be continued-in the future. Objectives, fpolicies and

ency was a frequently

programs were linked, althOuéh one major defi
inadéquate statement of intentions behind iciesl This has resulted
in a set of pe;formance criteria which are narrowly defined. FPolicies
are of varying degrees of specifcity, reflecting in part the conflict
v ,
betweeen che'neqﬁvfor guidance'aﬁd direction and that for flexibilitw,
There is a tendency for the regulatory statements of the plan: (suck
. : %

as density-guidelines; to be specific, while those whizh wauldxiamﬁit
the municipal governmenf to action are general. It was this inconsis-
tenéy in detail which ;he advisory-commistee to the ma&af FEEEEiVEd-aﬁd
Sttempted to grapple with. One of their concluding statements exprésses
their views on how the cit& should‘be guided in the next decade: y''less
central congrol and regulation and more innovatidm and!digcussian".
A final poin;‘c;ncerning ghe plan's responéiveness is its format,
structured for éasy amendments.

In terms of implemeutabili&y, the plan included gﬁideliﬁes for
. the (pr ation of area structure and redevelopment plans, and the

use of the land use bylaw and direct control. The summary table of {

implementing programs identified responsibilities among the various

-



city departments, and another table outlined council commitments

"

- required to ensure implementation. finally, tﬁe plan recognized the
¢ ° - .
likelihood that many development decisions will arise which cannot be

anticipated, and it is therefore written in a process-eriented style,.
. . . . -2

It outlines guidelines and criteria for decisions, but does not attempt
A )
e alld
to prescribe the exact type offevelopméft allowed.s Some of the guide-
lined are general and will require further detailing, while others are

specific - perhaps too much so for a general plan. One critical com-

ponent of the development decision-making process dis to be provided

v

by district planning, which is centered upon citizen involvement.

The 1979 plan differs from the 1971 plan in two principal ways.
- {

First, it is more explicit in-fts stateménts of the major themes of
the plan through the growth strategy. Although there was a strategy

- ) ‘ . B . . ’
in the 1971 plan, it was not as 5onsciau§ as that of the 1979 plan,

and was buried amidst the text. The 1979 pLaa-vas prepared from a

AN
£

perspective that through planning it 1is possible for a muﬁiéipal govern-

ment to actively shape i;s c;ty'; future, a view which does not emerge
upon reading the 1971 plan. Second, the 1979 plan is making more of an
attempt than urnder the 1971 plan to es;ablishjimpleEEﬁtatién and
\monitoring procedures. Although the 1%:2;?5?Eé§§ﬁized the need for
th;se,‘a process never developed nor were respansibi;isiesVassiéned_

In the 1979 plan, responsibilities are identified, although implement-
ation programs by which ghe city's future can be shaped are given

.

little direction.

The plen tdcqu.a\:ely meets the very general requirements.set

out in the Alberta planning legislation. The growth strategy map
» - .
described propesed land uses, and the plan's policy statements outlin>
a0
e



the ﬁanaer of future devgléﬁﬁguti Maps in thE\QBEPEEf on implemants -

ation desctibe the areas of the city suitable for area structure amd
] F :

fedgvalapmeﬁe plans.

1] i

- LI
Plan Finalizationm \

Since the, appéaval of the plan by city council in July 1980,

the general plan section has been fiugli:ing the plan. This has °

invplved preparing the amendments and new chiptef; required by council, |

3
and arranging the final printing of the document. Although a "house-

keeping" eask, approximately two-thirds of the unit's staff have been
. _ < . . I ,
working upon it. The printed plans, as well d4s“a s@mmary fop citizens,
= A - = = .
-were published in June 1981. Most, amendments made By council were

s are still being

. . - .
included in this document; however, new chaptg
prepared (on the ;ity'} policies for egergy conservation and for

institutional lapd uses).

s ' -~ 4 '
lfiplementation Wctivities
) i *~
‘Overview. The general plan proposed that its implementation  »

be carried out through the establishment of an iﬁplemen;atiaﬁ program,
§ center of responsibility which would work with others to execute
the plan's policies, guidelines.and actions. To date, only two
activities have accupizé staff.

The first has been the preparation of termé af reference faé
:diEEfiEE planning, tp guide stﬁfgingi budgeting and programming of tlis
ggjarrnev experiment. A "handbook' was published in January 1981 as
a result of this work. There is still cgﬁsidérs§le ;ﬁéertiinty as t»
whether, and how, district planning will operat&, and staff time is

therefore absorbed with negotiating its {inception. At the time of

¥
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writing, it is likely that the district planﬂing program will bgcame a
-_;x

eparate unit in the tamnunity planning branch, rather than part of

the general municipal plan section. . ’ -

The second activity has been: the review of major development

proposals, area structure plans, and redevelapment plans for céﬁsiszency

with the general plan. This kind of review is the main respomkibility
1] _g_ *

of ‘the development control setzigns'gf th department, but they are

so unfamiliar with the plan (since they were not involved in its
preparation) that tHey require the general plan secrion to interpreét

plan policies. The commemt has béen igg that development céntrod

staff desire a blueprint $Hth pfedetarmined‘answérs,‘father‘thaﬁ*being )

L]

prepared to work through the guidgdines 1in the pi%n. In consequence, .
one a;zivigy proposed by general plaA staff is the writing of a déveli
opment handbook which waulé compile all the zriterié to be icnsideged
in the review of development applications  -dr proposals to anend the

land use bylaw. C s .
f ) .
Staff have expressed concern that these tasks, along with

plan finalization, require too much effort, and leave them 1ittle time -

to coordinate othar inplementgtiaﬁ programs or initiate plan manituring

-~

For example, as of summer 1981 there had been no PEQSfESS made on

establishing a development industry liaison committee (proposed in the

plan), reviewing capital budgets for consistency with the plan, or
working closely with the land use bylaw staff- to'incorporate general

plan dgniity fuidelines into bylaw regulations. It is becoming

increasingly clear that this kind of detailgd direction i3 to be ' .

. .
relegated more'and more to Lhi district planning program, which is

perceived to be the primary mechanism of plan imﬁlémentatian!
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‘At the time of writing, thé organization and responsibilities %
of the ;EQEEal plan section are in a state of flux due to the announce- -
ment in June 19€1 that gémantaﬁ's apgliiatign‘t@ annex land surrounding
ic ﬁgglé be partially granted. The entire civic gdﬁinistratién mugza
now respond té this de:isiani and develop strategies for providing
munizip§1 services to the annexed lagd, Sinte much of it is undevel-
N opad, land q;g planning will be required. While the cigy's original
gpplica;ianlt@ annéx this néﬁ territory was being prepared, land use
and ‘s\:agiggplans were developed by the annexation project team,
sgﬁarate from the pla%ning depargmégt (and the general plan section).

Now, however, the planning department will reassume responsibilities
&

. Ch ,
for managing growth in the area. It appears that the \‘genev:al plad

section will be split into two units, one to prepare 'a growth strategy

fok the annexed land, and ‘one to maintain the 'regular' program of

;ﬁpleﬁencatigi and monitoring. It is not knewn yet how these two
activities will merge, or whether the annexation strategy will receive

greater rescurces and thus, -again, postpone the development of monit-

Development Application Review. Staff on the Eegmrbeligve

-

oring-and implementation.

that the rest of t¢he department could be more knowledgeable about the

contents of the géneral plan: %2;25 for Eé%s reagon that the unit con-
> — 7

tihues to review development applications. The underlying issue is

whether the plan will always need to have an "advocate', or whether,

through education, its scfaéégy will gradually be adopted throughout

the department and collective responsibility for its implementation
assumed. - General plan staff admit that there is a need for a major

process of education - of other planners, senior management, and city
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. councif. To date there has been little time to embark on such a task.

=
=

rDthers;in the depaftment are feiuctéﬁt ;é work with the document: _
to the plan for specific answers. These do not exist; réther, the plan
sets out a checklist of criteria which must be applied and 1ﬂterpreted
in each individual case, rgquiripg hard work te understand and use.
Séni.éf staff !EﬂmEﬁE that ghe f:iﬂi‘:ipal problem is tgh& same ‘
one éxpgtieégéd with Ehé;197l plan - iés lack of autha:i:yiin practice,
despite its statutory nature. The fuzziness of the Planning Act's
provisions governing the authsfitf of general municipal plans over the
the land use bylaw, transpartacicﬁ a;é untiliti plans was iited~asg§;rt
of Ehe problem. Consequently, ather methods af strengthening the
Plan's role are being developed, such as salesmanship and negotiation. .‘[
‘This practice is not unprecedented (for example, Healey and gédérﬁ@ad:

1978, pp. 96-103). ' “
: : *

Influence upon Decision-Making. Some planners in the depart-
3
ment have commented that erosion of general plan policies mgyihave
already started. They éiﬁé; fargexamplé, recent debates at city
council <m downtown hc{sing, river valley péliéx,rapd cféﬁspgrtaticn
decisions; and, within ;ﬁe dgpaftmenéi the debate over how to handle

=

planning for the newly annex:d territory which gxpased d;uhts about
the role of the general plan. Howevers most conclude that it ig too
early to asfes the infLuence of the plan upon decisiénﬁmaking |

For this reason, 1t 1s also difficult te assess the effective-
ness of plan palities in guiding_implémentati@n programs. The range of

policy specificity (which was criticized by the mayor's committee)

could actually prove to be a useful learning tool, to help formulatg



: igpiEEEﬁEed, Since guch of the actual dEEiilﬁﬁg of guidelinas}is

+ [ 3
However, this learnin

T =

reserved ta the districe planning pfagfam it’ '5 appropriate aE;this

pﬂint.ta turn to this edement of the plan implemeﬁfagiaﬁ program and
examine it in greater detail.

District Planning. ThESEEﬁEfal municipal plan specifies that

the city's objective is "to undgrtake district planning as a means
L J

of providing detailed planning servlces over broad areas cf the city"”,
3

and goes on to 'say that the plans thus prepared will 'provide the

links between the growth projected by the general municipal plan and
a s ] .
the regulation of development on specific sites through the land use

bylaw" (3.A and 3.A.1). The district planning process is perceived to
be the main mechanism for caffying out the policies of the plan:
s ’ .

. A district plan'is to be adopted as an ém3ﬁdment.t§ the general

plan, rather than as gn area redevelopment pia%! It is to idei:;?y

location, timing and ‘form afrtesidéﬂtigl deveiépment; locatiofraof

[

‘acﬁmercial‘expsnsinn; the need for park space; the need for additional

physical infrastructure improvements or social services; and transpor-

tation plans. In addition  the plan is to outline how thg development

guideliﬁés of the general plan are to be utilized in particular areas

of the district. Through preparing a district plan it is expected that .

conflicts between the inner city and developing suburban areas can be
resolved. : -

These characteristics imply that the image of a distficﬁ¥;laﬂ

. . -
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{ S
is of a singie,’land-use oriented document with high forecasting

ability. The handbook prepared for the proceds states that the plan

is to be based on a "rigorous definition of goals and objectives

“(p. 49) and_ is to be developed firgt as a concept plan - "the best

° .

technical response to the approved goals and objectives”l(pg 49) -

and then as a more detailed policy.plan. This latter will establish

-

density and use guidelines (for example, designation of land use
bylaw districts) as well as actions (such as responsibilities assigned
to various civie departments) in order to implement the concept plan

The emphasis upon a docugent-oriented approach to the distriect plan

places it im the traditio e comprehensive-rational model of
planning described -in éhapter 2, an interpretation supported by the
plannets' linear'description of the process: implementation of distri:t
plans is not to begin until after final approval of the plan - a step
which will not likely occur for four or five years (p. 50).

In one key respect the district planniné process is distin-

~ .

guished from traditional processes: citizens are to be provided a
"significant opportunity to take important roles in planning" .(p. 2).

The development of the distri&; planning idea has occurred simul-=

taneously with a move to decentralize, at least, partially, some

<

_ elements of Edmonton's municipal government. In September 1980 city

- Pl
ety

council approved the creation of citizen community councils and the

'establishment of a community development office, two recommendations

of a task force on local government created in 1979.
The general plan policy for citizen committees for districet
planning has now been combined with the task force recommendation

for community, councils; these are intended to function as non-partisan

o

192
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.

bodies of citizens (at the district level) to facilitate public
participat?an in civic dec;sion-making (report by the corporate policy
planning office, November 1980, p. 4). The comnunity development
office is to assist in this participation process. The first task of
a comnunity council would be to assist in the preparation of district
plans: 1t is through this exercise tislit éitizens would learn_skills
to participate constructively in'Subsequent-decisions.

"~ There is stiil considerable uncertainty as to the status of
citizen community councils, the community development office, district
plannipg, and the means by théh citizens are to become more involved
in degision-ﬁaking. 'Although city council approved the task force *
recommeﬁdationé, it leo appointed an ad ﬁoc comqittee to hold hearings

™

and receive citizen views on the community councils. At the time of

writing, the task force report has been submitted, questioning the
present concept of district councils and recommending a reversiom to
geighborhood planning (the central concern at the heérings on the
ge;;ral plan). The city council decision on the form of c%tizen
participation will likely "ot be made quickly: new styles 6T planning

and décision-making take time to evolve. 1In the meantime, therefore,

implementation of the géneral md;Icipal plan through district’plgnnihg
is bein; delayed. A
“The slow progress'rn initiating district planning can also be
attributed to the planning department itself, hqwayer. There has been
\\‘relucfance to commit the numbers of sFaff requi;éd (District Planning
Handbook, 1981, p. 63); the implication is that district plans will
not be complefedtgntil at least 1985. Again, the point can be made

that the process 1s being developed in the traditional, ineffective



manner: by the time discfict plans are approved by council, the
general pian policies. upon which they are to be based will be more than
six years old and doubtless in need of review. An alternative approach
might be to initiate a program of gradual policy review and formation
ar the district ievel through the deﬁelapﬁenz decision process. If

an 1ssue develops over a land use decision, the general plan policies
Hagid be utilized as guiding criteria, and district pa%%;iesidevglapEd
in close consultation with Eitizen-gragps! In this type of process,

a "final" district plan document would never be developed.

Monitoring Systems N

The Provisions of the Plan. The approagh to monitoring is

iy

similar to that of many other plans, in that it is introduced in the
last féw pages of the plan, after all the substantive policy proposals.
The-impiiﬁhzign is that the section was igcludad as an afterthought.
xThe wording of the principal objective suggests -that the main
purpose of monitoring is constant adjugzment of the plan in light of
environmental changes: '"...to ensure that the strategy in the general
municipal plan maintains its relevance to current issues and éevelap§
ment trends, andfis adjusted as necessary”. However, subsequent state-
ments make clear the intention that the syszem should also be a watch-
dog ‘on processes of development ‘approval and pniigy formatian in other
areas of the administration. The ménitafing‘pnliciés commit the city
to developing land and building-inf@tmaticn systems, the preparation
of an annual monitoring report on development trends, and a major
review éf the plan every five years.

In addition to the policies governing the establishment of the
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- and whether they are appropriately defined to enable monitoring to be

195
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_for measuring the consistency of development trends with the plan's

forecasts. Quantitative indicators (annual floor space, acreage or
unit absorption rates) are provided for office, retail and industrial

development. 1In the case of residential and population growth, the

plan presents 1991 forecasts from which amual increments must be-extra-
polated. Qualitative indicators are provided for commercial and

inconsistency, a critical deficiency is the indicators' lack of
reference to plan ohjectives, and the ommission of criteria of sig*s%l
icance. It will be difficult to interpret the meaning of a deviatioen

from a target - to distinguish, for example, the need for more stringent

implementation of a policy ffam‘detEfmining that it 1is inappropriate.

s

This point leads to the wording of the policies themselves,

undertaken. Certainly, in terms of some of the criteria developed in

Chapter 4 - especially the need for p¢flicy management data - there are

weaknesses. The policy reports give sdme additional background on the

issime and rationale for each policy, bu enerally lack dis:ussiﬂﬁ
én key underlying assumptions.

A8 an example, the policy of increasing compactness of resi-
ential development will be examined. How will a monitoring program
First, the plan states (in the preamble and the relevant policy reports)
that the policy was promoted for several reasons: in the inner Qity,!

efficiency in the utilization of services and the improvement of the

environment; in the suburbs, efficient utilization of services,



imprbved ability to provide for housing demand, improved competit-
iveness of the ﬁousing market, and energy conservation.ﬁ While thesge
statements are very general, they do indicate where consequences are
expected; however, the plan provides no measures to assess the impacti
of its policies.

The next contact with the policy is in Component 2, the growth

strﬁéfgy. Here, compactness is listed as one of the eighteen points

of the strategy, and its achievement is tied to city council committing

itself to a district planning program which would result 16 increased

densities. Ome c§iterion of measuremenf, therefore, is whether such

a program is in fact approved and initiated. Chart 2.2 in the same
chapter of the plan provides the "growth guidelines" for monitoring
development, defined for residential development in terms of additiq,tl
units to be constructed in various parts of the city: This measure- ‘
wouLdjSe of no value in assessing the coﬁpactness of development.

Most of the discussion of compactness is in Component 5 of the

plan - residential development. For boﬁh the inner city and the

suburbs, the plan lists a number of policies to achieve higher densities.

These policies pose several difficulties for monitoring: they tend to
be permissive (for example, "the city will permit increases in
density...”"); they leave much of the actual Qse of the density guide-
Iines to the d}strict planning process (for example, "the city will,
as part of the district planning process, agfess the feasibility and
desirability of establishing 'density nodes’.}."); and, to a certain
extent, they use terms such as "encourage" and "ensure”, which are

too vague to medsuse achievement. Finally, it would be virtually

Mpossible to establish a development trends information system

196
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able to provide the kind of detail -necessary to-monitpr the dengity -
guidelines. In the end, therefore, much of the monitoring of this ¢
policy will be undertaken through intuitive analyvsis combined with
;ome broad assessment of housing trend data.

Monitoring Activities. As of the summer of 1981, tHe planning

team has made virtually no progress towards a monitoring re ort, nor
in developing any kind of a conceptygl ftramework for the operation of
a monitoring system. A variety of ex sting activities in other units
of the department involve monitoring, although tgey have not been
perceived as such, did not result from the.gen;ral plan's influence,
and are not integrated or ceordinated by any one unit. The general
research services section regularly produces reports on population
trends and residential and industrial land development, and hasAin the
past produced a ''trend" report. Lists of development permits applied
for, subdivisions being processed, and the various projects un&erway
in the department ;re regularly produced. The agendas of department
meetings - directors, managers, technical review committees, as well
as the municipal planning commission - contain muchiinformation which
could be uéed by an integrating monitoring system. Over tﬁe years,
studies have pégnted out to the dépértment that it is not making the
most effective use of information which exists within it, most
recently in a report on information requirements (Cover West Infor-'
mation Systems, 1980). This report recommended tightening central
control of information and creating a small working group to promote
the use of information for policy performance messu t.

One activity which will be useful for monit:j:::k:?ll be the

automated system being established for recording development permits.
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Thig i8 not the first attempt ‘E/;uch an information system; the

current effort is buildinag on le;;ons learned from past niséaézs.
Forrexample, the "population and land use system" of the\early 1970's
failed due to lack of organizational suppore, attributed in part to

the costliness of a special survey approach instead of a less expensive
system linked to operational da;a sources and methods of update. Never-
theless, the current effogt is experiencing some difficuley. Opefations
uﬁits ar; reluctant to gather data that are rot essential for their

own operations, and there has been disagreement over the iqfofmation
that shbuld‘be.collé@ied and how it should be stored. The issue has .
been exacerbated vikh the transfer of the development permit function
out of the planning department.

The various sources of information just outlined would provide
the base information to permit a monitoring unit to undertake both
broad scamning and more detailed analysis. This uﬁit would then
need to linkbup with regular department meetings - such as directors
or managers - to discuss trends in development and the impacts of
policies. ‘

&here are a number of other city departments with which a
planning department mqnitoring unit could work, especially th; corpor-
ate planning office and policy analysis groups in departments such
as power or telephones. It migﬁt be noted as an aside that the two
ﬁrofit-oriented departmenfc have made the greatest progress in estab-
iiqhing policy analysis groups and initiating monitoring.

The monitoring unit would be expected to utilize information
and feedback generated in othér government and private agencies, as well

as citizen groups. The district planning program has the potential,

.
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To conclude this section: there is much potential for

monitoring in Edmantéﬁ, since there is a wealth of informatien within
the organization. Furthermore, although general plan policy is
deficient in some ways,” it does Edﬁtain specificétafgets aﬁdlperf@ri
mance iﬁdicatafs. What is ﬁéedeé is the identification of a‘cénter of
respongibility in fhe organization to integrate information- and
evaluate policy, and a recognition of the iPpaftance of monitoring to
prevent its priority from being ;rédu;ljy eroded (écr example, in

favor of annexation progremming).
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Chapter 8
OBSERVATIONS AND IMPLICATIONS FOR CHANGE

IF ha#g been cver(a year since the general muni;ipal plan Vas
adopted by Edmonton city council as a bylaw; yéti as* the previous
chapter demonstrated, ghere has been litele progress either in ié}les
menting it or in developing systems-for maﬁizafiﬂg its policies and
keéping it current. In fact, the plan ifsgif is still being finalized.
According to the argument developed in the early chapters of the thesis
and the analysis in the lagst tﬁg{ga variety of planning, organizational
and legislative factors have contributed to this sicuétiéni In this
chaptér, these factors are summarized gﬂd implications fari;hgnge drawn
out.

The suggestions which follow are as specific ;s possible. While
many writers argue very generally the négd for organizations to alter
thgif operating styles and Stfuéiuféaiﬁ order to become more responsive,
tﬁey are ffuszratingly vague on the question of feasible acti@n@. For
example, changes in policy making and monitoring are }Lnked to
"improved" knowledge, or "better" personnel (Dror, 1968, p. 218). Drg
they are §2fcgived as-depending on bésig and fundamental modifications
1n human behavior (Dror, -1968, pp. 292-293; Friedmann, 1973, p. 227;
Michael, 1973, pp. 286-290) to become more trustful, open, emotionally
gupportiva, i:pt:i;iv- of feelings and able to légrﬁ. The literature
of crisis and transformation argues the need for major and large-scale
:haﬁgei but as a rule it does not outline how to achieve it. The

£

perspective in this thesis is less radical: rather than rejecting

g .
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out of hand the current system, or speaking only in generalities, it
attempts to idenéify changes that are feasible, even if only marginal
in impace.

IMPLEMENTATION

Preparation Process ’

(1) Allocation of Resources

Observation: Since plan approval, the %general municipal plan ~

section has expended considerable resources in gaining support for-
the district planning concept, the plan's main method of imple-
mentation. This has taken away time and resources ff?@ other activ-
itiési(such as establishing the liaison committee with.the development

13

industry}.

‘impliéacian: Greater support for district planning might exist
now had the pian preparation process invalvgd¢athgrs in the depaftmen;
during the development of the district planging policies. This woyld

have required skills not ¢énman1y deminded of planners, for negotiation

and conflict resolution, and would have meant less emphasis upon

_producing a document. One implication of this is the need for altered

expectations on the parts of the board of commissioners and the city
council, who are inVPS:c responsible for the emphasis on

producing written reports. Under a process-oriented approach,

there would have been less time available for ﬁhe quantitative analysis
employed during issue identification, and the ggneraﬁiQn and evaluation
this would not have caused problems had the

of alternatives. Hawevere

plan team narrowed the issues and alternatives earlier and ratified

s . . I
direction through senior administration and city council. The lack

L



of early involvement of senior staff and elected representatives
ultimately contributed to the problems planners have faced in

~ » e
conveying the value of the pli¥n.

. , )
C%) Influence of the Plan on Development Decisions

of

. ' _ ) ) .
Observation: During plan Erépargtian, planners took the view

that isolation was necgssar® {n order to achfeve progress; conse-

quently, opportunities to influence some kev development decisions

were not capitalized upon, and for a lengthy period decisions were

being made without the benefit of a cootdinated long range viewpoint

which the planning team could have provided. As a result?

of gctian; available to implement plan policy has been ﬁéf:
areas such as transportation planning.

Implication: An alternative approach would have been for
plaﬁners to involve themselves more in current decision-making
processes, placing less emphasis upon producing a written document.
This presents the hazard that staff time may be absorbed in educating
and influencing others, but ultimately pianning is perhaps more
gffe¢§ive since decisions are infiuen§§di This style depends upon a

mutual learning process, in a looser, more decentralized organization

pla nefs, the board of commissioners and the city council need to be

\, and flows of information more lateral.

Current Activities

T

(3) I“#‘Iilng Comprehensiveness S
Observation: Activities aimed at increasing caﬁprehgnsivgnesg

of the plan's coverage (such as the writing of the chapters on energy

i
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\ N 1
and institutional uses) are inappropriate, since part of the difficulty

of implementation arises from the fact that the plan already is too

long, caﬂtain%ag much that is not related to critical problems of

growth and land use. Déspite.actempﬁs to ease the reader through it,

it is difficult to understand, and there is litzle evidence that aéhgr,

units in the plamning department perceive its relevance to their

operations. The growth strategy has been lost amidst the wealth of

other policy statements included for the sake of comprehensiveness. -
Implicacion: Resources of staff and time would be more

*

‘\\\\‘effectively allocated Aif they were focussed on key municipal probiems

where the general plan's strategic framework can be used to provide

some direction and thus demonstrate the relevance and val;eref the
plan. | -
(4)  Use of the Plan

Obgervation: Hgny!élinﬂgfs expect a general plan to be a blue-
print of the future swhich will pt@v%de immediate answers in a given
‘decision situation, and they feel uncomfortable with the Edmonton
plan which contains only guidelines and criteria. Cansequeﬁély, the
general municipal plan gection must assume responsibility for inter-
preting the plan's directions pertaining to development dgéisiaﬂs,

... i \
instead of the control staff.

A Implication: Unless the plan 1s used more widely within the
departmentila.situatién similar to that with the-197l plan will arise.
A process of education is therefore essential, so that other staff
feel more comfortable with the plan!and to gfgdual%¥ disperse
responsibility for it throughout thé organization. One method would

involve staff exchanges between the policy and control units; in this
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vay, lmplementers could evaluate ;h;ir actions in a broader comtext,
and the policy group could experience the ramifications of their work.
(5) Influence of the Plan upon Current Decisions

Observation: Because the district planning process has not
been established, and because comntrol stafEJf:e unfamiligf with the
plan, its influence upon current decisions has bgeﬁ minimal.

Implication: The plan's implemgnﬁgticg-is dependent upon
distficteplanningg Ehéféfgfe, it is essential that the process be '
supported and initiated. However, some changes are required to the
way it has been conceptualized. Because it will create the link.
betweeg the general municipal plan and current decisions, it is
essential that the process not be conceived as a long term plan

preparation exercise producing noth for five years. 1Its purpose

wrrategic perspective into

tocal interests, values
_ : ™~ _

and priorities. The district planning program should be open to

experimentation and innovation, not only in the way citizens are

involved, ‘but also in the actual development decigions, This

attitude, combined with subsequent monitoring, will enable the municipal

government to learn about the effectd of its policies.

Quality of the Plan

(6) Implementability

. Observation: Soge of the general municipal plan policies -
such as the call for decentralization of employment - deal with urban
processes over which the city has -little control. : |
Implication: The monitoring program will be critical, in order

¥
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to review progAess in the implementation of plan policies. ‘Amendments

to the plan may be required, or special studies initiated to develop
impIementation programs and regulatory tools.

9 =
El Y

(7) Specificicy’

Observation: Specificity vgriegangagjh@ut the plan. A ten=-

dency to detail in regulations has caused a réxgzganze to amend the

=

land use bylaw to conform uneil district plans are prepared. @ the

other hand, the generality in the directions for the city's own activ-
ities has hindered progress in guiding capitai*?ragrams to implement
the plan. . 7

< - ] S ! <

Implication: The monitoring pfagfam will be important to

assess the usefulness of the different kinds of policies -.the generai§
versus the sgggifiiﬁ, With respect to the regulatory aépeits of the
plan: amendments to the 1an%/gsesbylaq, consistent with the general

plan guidelines, should be allowed on an ad hoc basis, with each

amendment reviewed in the*di;\Tict planniﬁg process. It would
{

With respect tsfiégfactian aspects of the plan: if thiggity is to

actively shape its futufe. it must use those tools adailable to it -

. \ ) i . \

utility,servicing, transportation, and land acquisitian Increased
pfiaritylhust!EEEfefnré be given to developing and reviewing specific
” :

capital programs to implemént the general plan. 'Since a process

alzeédy exists for coordinating capital programming (the annual

preparagiuﬂ of the lccaidpaliay plan by the corporate p }anninz affica),,

what is needed is a stronger :ansideratian of the general plan per-
spective. Edmaﬂtgggs establishment af a Qafpéraéé planning process

i \ | 9 )
ig an: innovative move, in the direction Dfﬁgtfatégig planning, and it

N

b, i gffeccivg to ppstpane " amendments unti}idistfict pigég are prepared.
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1s therefore fitting that the implementation of the general muniaip 1

plan is clasely tied to the corporate planning offigg. One word of

3

caution, however: there is danger of too much centralization with this

approach; the discussion below about citizen participation is an

esgsentlal adjunct to ceptrglizi;ngaardinatian by the corporate

e

planning office.

(8) Center of Responsibility ~
* Observation: The general municipal plan team has not been able
to execute its responsibility for plan f;pléEEﬁEazién, due to the préss
of other activities. No other unit has assumed regponsibility.
Implication: ‘Plan impleméfitation will not take place until the
regponsibliity for ;ﬂafdiﬂatién can be executed. The implication is
that the plan team's role must be broad and strategic, achieved by

passing to other units responsibility for detailed activities. The -~

review of develcpmgn5 applications with tiic general plan perspective

should be undértaken by control staff; the coordination of capital

programming, by the corporate planning office. The im@Lemencati@nﬁ
unit in the general plan office would thus gradually adopt anﬂappraach
of "control by exzeptian".

(9) Disperéed R%spansibility

Gbszrvatian: iAlthaugﬁ in the legislation the general’plén is

. considered to be a key municipal planning document, in FfEtEiEE few

planners are familiar with it or feel any sensg of fe;pz?iibiliﬁy for

5

it. Consequently, its perspective is only infrequently brought to

. . s )
bear in decisions. s
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Implication: The literature of \risis and transformation is
’consis:ent in its calls for»incrgasé& dispers8l of responsibility in
the decision-making process; Moves to genCralize coordinating h

respongibility (to an implementation unit in the planning department
and to the corporate‘planning office) must not mean that members of

the organization remain unfamiliar with the plan strategy and policieéi
*The need for increasing professional responsibility in the plﬁnning
department has been identified by consultants, with an organization
development process recommended as one approach. ' This would also "

facilitate monitoring as well as implementation.

MONITORING

Plan Preparation Process

(10) Allocation of Resources

Observation: During plan preparation, there was little con-
tact with development control staff about their role.in generating
information for monitoring. Because of this, control sections are now
uncertain about their role in monitoring and reluctant to lend it their
support.

Implication: The plan-making process should have placea lésg
emphasis on the preparation of a fully integ;;iaﬁ comprehensive land
use plan, and instead prepdred some of the groundwork for gradually
building the monitoring system. Approaches which could have been
considered include:

(a)' Action rgsearch: Utilizing the general plan process to
"solve'" problems of development control staff with respect to their

own operations. For example, qdestions of density and carrying
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capacity have long been a concern of land use control: the plan team
could have worked with the implementation sections during preparation
woudd be of mosf use to them. By pfaduciﬂg éirlg results through an

action research program. the plan team might have gained more supporC

for their efforts. -
(b) Interpersonal contact: Although formal meetings can
sometimes be unproductive, nevertheless it is through interpersonal -

contact that learning takes place in the organization and commitment
is built. These intangible qualities are critical to planning effect-
iveness. To achieve them through the general plafi program would

¥

have required more time working with those in the organization who

rr

would become involved in moniforing. The attempt early in the plan

program to create committees was premature because planners did not
have apy definite materia%fﬁgfdiicuss; A more effective approach
would have been to postpone the discussion until after the general
policy direction was established for the plan, and then - instead of
the detailed quantitative exercfﬁé - work with others in small groups
to develop performance ecriteria and mechanisms for monitoring the
strategy. More time would also have been available for this type

éf activity had the plan team involved senior staff and city council

earlier in developing and ratifying the plan direction.

Current Activities

R h!
{(11) Allocation of Resources
Observation: Monitoring is not underway yet because of other

priorities: staff effort has been devoted to continuzd drafting
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and redrafting of the plam, preparing a "final"” version, and review
of development proposals. - |
Implication: iani;cring is crucial to the effectiveness of
planning,rahd its priority must therefore be increased. If a system
.
1s ever to be operational in Edmonton, either new staff must be hired
(a weak seolution in this time of concern abo(t government expansion),
or Exiétiag.itaff resources made available. This latter alternative
implies that, in the same way that responsibilities for detailed

implementation should be shifted to allow the team to coordinate

L+ ]

imp lementation, so should fespansibiligEES be shifted in mqﬁitgzi?g;~:f;?‘
Detailed generation of information absorbs too much attention; instead
the team should rely on existing information and outside sources such

as the press, the community and citizens:. Its role would then be

a synthesizing one, interpreting and evaluétingi fﬁ
' * {
(12) Plan Amendment Process , /‘\X

Observation: Because the general municipal plan is a bylaw,
amendment% to it are time consuming. As a result, there is danger that
planners will allow the plan to slip éucsuf—dazé,vdéaéing it to the
same fate as the 1971 document.

Implication: The inflexibility of a plan adopted by bylaw meané
less responsive planning. Two gener%l passibilities exist in Albefcg:

(a) Legiélatian could be amended to enable plan adoption by
resolution, or gé equal;y flexible alternative, .

(b) Planners :could work around the legislatiani‘fcr example
by splicting general plans into two parts, the first, a bylaw adopting

a general growth strategy, and the second, a more detailed, easily

changed part adopted by resolution.
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In the case of the Edmonton plan which is already an opted bylaw

200 pages long, the most feasible option would adually move

towards the second one over the next three to five vears, using the -

annual monitofing report as the mechanism for keeping the plan

current and relevant in the meaﬂtime. The local policy plan of the

corporate pl;nning office provides a good model: it is not adopted

by bylaw nor does it have specific legml authority, but because of

its strategic overview and its focus on current issues, itris recog-

nized and used throughout the administration.

(13) Long Range Framework -

Observation: The lack of a long range framsggpk for monitoring

- has made it difficult to de?elop a program gf immediate actionms.
Implication: Some suggestions for a framework are provided

in Appendix 1. However; this does not mean that a massive information

| system should be the obejcti:;. Rather, as much as possible, e*isting'.

information should be used, with tergs of reference kept small and

realistic, especially at the beginning. An initial onective might

be the pfeparation of a monitofing report comprised of an overview of

development trepds, a summary of key planning issues (1d;;tified by

the monitoring team in concert with others), and analysis of one or

two of the most strategic issues in terms of their policy implications.’

4

Role of Citizens in Monitoring

(14) Facilitating Citizen Feedback

- s
Observation: One of the potential dangers of monitoring is

that, for the sake of coordination of action, it may result in

increased centralization of government. This would be fundamentally
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at odds wvith the "self-regulating” society's need for dispersed res-

ponsibility for informatiom flow, policy evaluarion, and responsive-

coordifiating control with decenttalized action and feedback mechanisms.
However, there 1s a danger that district planning itself could
begame'tap heavy with managément staff and slow down responsiveness

‘4f it acts ouly as another level in the municipal organization.

Iaplication: The dispersal of f35p§nsibiliﬁy implies that

the community - including citizens, organizations and the business
community - would gradually assume an increased role in nanitafing,'
policy evaluation, and formation of new policy. The incentivé-zé
provide information @n-p@licy impacts is impfgved if outside groups

" have some éantf@l over the policy formation process.

A major and critical implication of this noint is the need

current policy. 1In Edmonton, this point has already been made by

the Task Force on Local Government. Effective participation in
monitoring will require that the city provide material explaining
existing policies and programs, interpreting their objectives,

clearly distinguishing between existing and proposed policies, and out~

lining possible impacts .of the different alternatives. In addition to

the passive role of making information available, the muniéipgl govern-

ment could actively facilitate ggrsicipatian by outside groups by
providing community development assistance such as grants or. st@ff, or,
in the case of developers and other members of the business community,

creating advisory committees.

211
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Quality of the Plan )
(15) Policies Pertaining to Momitoring , . .

Observation: The fuﬁé}iﬂﬂs for the monitoring system described
in the plan meet most of the theoretical requirements, with the
éx:eptiaﬁ that policy evaluption and manizaring for gnin:gﬂdgﬂ conse=
quences are not stressed. The plan indicates that the need for a fivé
year review will be evaluated.

Implication: The two functions not menti@ﬁed ip the plan are
the most important ones for a system to undertake, and the Edmenton
program should recagni;erthisg High'fespez; to the five year review
provision, the analysis in the thesis has shown its ineffectiveness
in practice. Regular monitoring reports, coupled with a gradual shifc’
to a slimmer bylaw and more flexible document, shauld_abviate the need
for major reviews.

(16) Policy Statements

Obgervation: Frequently, the plan’'s pﬁrp@se statements dé not
make éieaf the intentions behind its policies. Bec;§§e of this, -
monitoring systems will have difficulty developing useful criteria for
evaluating performance or identifying unintended caﬁsequenéeqi

Implication: M evotd being labelled as a data gathering
function omly, théfganiza:ing process will need to improve its
capacity for policy evaluation. This will require clarifying che
ends behind paliéies to be mé;itcrad, as wvell as developing perfor-
mance evalation criteria and indicators of significance (threshold
levels, f;r example).

(17) Information to be Monitored
Observation: The plan idealistically implies chat

b
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simultaneous comprehensive monitoring of all policies will be possible.

Implication: A more realistic approach is to monitor
selectively, perhaps on an exception basis, focussing upon the most
ritical factors in the urban environment. These might inzludé
iuftéﬂt major issues, those pali§i25 whose impact is most uncertain,
thdse policies which are most controversial, and’cfitical assumptions
upon ﬁhléh the strategy success or failure isrdlﬁéhﬂgﬂia In this way

the monitoring system will be geared towards identifying unanticipated

consequences.

Organization

(18) Planning Department Structure

Observation: Policy evaluation, and even information collec-

ion and dissemination, are not given high prominence in the organiz-

Implication: It is essential that increased priority be given
to monitoring in. the department.- Séve‘éif;héﬁgés can be suggested:
(a). Creation of a small central policy analysis and evaluation
. .

unit reporting to the gaperal manager or assistant general manager;?

This matrix location would provide the unit with authority and a central

mented relatively easily (staff could be shifted among lower priority
projects and a few experienced planners assigned to the unit), it would
énﬁt rggalve other ptableﬁs; p@tgﬁtial duplication of functions between
the general research services and general municipal plan sectioms,

egpecially_wigh regspect to information gathering and analysis; a high

degree of centralization which decreases professional responsibility;
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and limited cross-communication among branches. Without resolving
these problems, the potential for success of the policy evaluation
unit is decreased. Therefore, additional changes can be suggested.

(b) Creation of a third major branch in the depar tment
faéussing aﬁ information fag policy analysis, including provision of
information to the public. The branch would be formed by combining
the following Ffunctions: the public information service; the library;
the general research services information flnztiaﬁs (such as trénd

analysis, Eafecasting, and information systems); the general muni-
cipal plan information functions Céf;ﬂd analysis and forecasting);

and the department liaison functions with information pféduzediél;ei’
where in the administration (such as the geographic data base, Eﬁé
development permit system, and information ;;stems for tityigwned
land). This branch wofild provide the base informatoin and analysis
required for monitoring, and would produce rgguiir monitoring reports.
It would also produce information for the pyblic, with the public
information unit acting as an advocate on behalf of citizens to ensure
accessibility. The branch would not undertake policy evaiuatibﬁ‘ since
this function would be the responsibility of the small unit fepcfting
directly to senior management. However, there would obviously be

close and coenstant ﬁanzacgsbétwéen the two divisions. » i&

(¢) Various tactics aimed at developing an adaptive planning

style. Monitoring requines widely dispersed responsibility for

collecting inforgation a interpreting feedback, but decentralization
cannot occur rapidly 1in /an organization as large and complex as that
of the city of Edmonton. \The process will be gradual, and will need

to be built upon an organization development program which allows
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and encourages staff to assume increased responsibility. Tactics
include: creation of ad hoc task forces and project Eéams; the use of
temporary staff cransfg%s among units: development of processes to
enable greater participation by profeséionals in administrative and
policy decisions; increased experimentatiom ang innaﬁatiaﬁ iﬂrﬂiniggfill

styles and planning decisions.

Urban Policy Research

(19) Role of Planning Theory

Observizfon: The policy evaluation function of monitoring is
not easy. The planners found they had difficulty assessing the impacts
of policies in the 1971 general plan, and it is likely that simiia:
problems will arise with the 1979 plan. In many of the policy areas,
there is insufficient théory to build solid cause-effect hypotheses
of the impacts of government intervention in, and regulation of, the
market. ) |

Implication: 1If the policy formation p;ozess is Earmove away
from a dependency on intuition, the following are neiéssary:

(a) Increased use of a comparative approach to policy analysis
through greateé transferring of information (especially evaluative)
from one city to another. In Canada this could be facilitated tﬁrauéh
clearing house agencies such as the Intergovernmental Committee on
Urban and Régional‘kesearch or the Canadian Federatioch of Municipal-
ities. There is definitely a strong ro;e for the central government
to play in supporting these kinds of agéricies. Much of the information

already exists in locations such as the national library; the problem

is mere one of retrieval and dissemination. Unfortunately, with the



dissolution of the federal Hinist;y of State for Urban Affairs, the
possibilities of federal financial support for urban policylfeseafgb
and information dissemination are diminished. Such agén;ies must
look to provincial govermments for their support. ’

(b) Policy research is eséential to the development of theory
on urban processes, and theory is necessary to interpret feedback.
Municipal governments themselyes have neither the time nor the resocurces
to undertake research, and they must look to senior governments, the
universities, and community and junior colleges to help explain trends,
interpret #sSUes; and provide ideas for alternative policies. It may
be useful to explore alternative wayvs of improving communication among
;hese ingtitutions, by expanding‘the'purposes of some existing com-
mittee to include policy research, by forming a new group, or by

creating an advocate position within the city administration.

Planning Legislation
(20) Plannjng Act Amendments ) \

Observation: A number of weaknesses of the Albéfta planning
legisﬁ?tion were identified inlChapter 5 (the petception of regulation
as the main meéans of implementatisn: the rigidity of the plan as G
sfatute; the lack of a policy-implementation link). While the prnblegg‘
being experiénced_in Edmonton in implementing and monitoring the
generallmunicipal plan are not thé‘difect result of Alberta legis-
lation, it is undoubtedly an influence. The plan's generalicf in its
capital programming directioﬁs is sonsistent with the leg@slation’s

.
attitude unn‘ds plan control and guidance, while its specificity in

regulatory guidelines meets the need for precision in a bylaw. The
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limited influque of the plan upon decision-making demonstrates the
policy-implementation problem.

Impiication: While legislative thange‘may ge neither necessary
nor sufficient for increasing the respéﬁsivgnes; of the planning system,
;one (such as Roberts. 1976, p. 223) argue :h:t-change will net occur
unless the law is reformed. Possible amendments mightiﬁherefare include
increasing the flexibility of general plansg by aitering their status as
a bylaw; recqgnizing a municipality's right and responsibility to shape
its future a;tively through exercise‘of planning control over trans-
portation, utility extension, land acquisition dnd other capital works;
resolving the policy-implementation problem to provide for some legal

effect of plans, although not requiring conformity: an%?adapzing a more

process-oriented definition of general plans.

Planning Education

(21) Training of Planners
Observation: Some of the difficulties of implementation and
'monitoridg are associékfd with the expectations of. planners that the

general plan should provide‘them with ready-made solutions, a blﬁeprint
of the future. ‘

Implicatidn: Planners' at;icudes are influenced by their
education: -this suggests the need for the curricula of planning schools
to become more process-oriented, presenting a view of planning resembling
that outlined in Chapter 2. In order to facilitate the cross-fertil-

12ation of 1deas among the ptofession, pluralistic backgrounds are

probably desirable.



Concluding Statement

This study set out to take a reﬁfaspeézive 1@@# at what we
accomplished in preparing the Edmonton genmeral plan, but it cannot
reach an overall conclusion as to whether the plan was a good ome
or not. A plan's merit cannot be judéed only on the quality of its
statements describing the purpose and direction of municipal develop-
ment. These are necessary for the process of g;%fing environmental
change, but they are not sufficient: Good planning also requires a.
process of pluralistic participation and weighing of interests, a
constant exploration of the meanings of the terms ''good" development
and "sound" planning. The Edmontom plan set out a growth strategy,
and attempted to develop and imprbve the processes for decisicn;making
and evaluation, through district planning apd monitoring. But processes
require more than a plan document to initiate them, and progress has
been slou.. The foregoing suggestions have been aimed at making
marginal change to speed the development of an adaptive, responsive
planning style.

But, 1is mgtginal change suf%icient? The opening chapter of
the thesis touched on the tension between aptimiém and pgssimismvin
planning; The pessimists call for major change, all the time aware of
the difficulties of achieving it. In the end, ;héfe afé no definite
answers; we can do no more than carry out our responsibilities, main-

.

taining the perspective and sense of balance expressed by Lash5(1976,

p. 87): : . i
The meaning of the planning process is that we will never be
certain. Perhaps that very uncertainty offers the best hope of
facing the future without fear.

Ik
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Appendix 1

FRAMEWORK FOR A MONITORING SYSTEM IN EDMONTON

Of the activities and output of a monitoring system reviewed
on pages 70 - JB,_EthE are relevant in the Edmonton case: deéisian
monitoring, trend monitoring, and policy evaluation. These functions
Eatm 4 continuum moving from least to most difficult. The planning
department’'s current activities fall under the first function, while

-Eheir objective to prepare a monitoring report can be classified in
the second category. The third function, however, has not been
mentioned in general plan material on monitoring. It is tﬁfaugh this
function that feedback and learming occur, and the first two afé .
relevant only insofar as_they enable the third to be carried out.

The proposed framework therefore outlines activities related to this

.Ehifd function as well as the first two.
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