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ABSTRACT

In the twentieth century, we are experiencing rapid ur-.
banization and metfopolitanization in North America. Following
this metropolitan area explosion are the severe social, human,
and physical problems that have occured in our big urban areas.
Solutions of these problems are inhibited by the complex struc-
ture of local governments in metropolitan areas. The problem
is described as too many governments and not enough government.

Today, regional planning deals not only with the problem
of reéource development, but also with the development of metro-
politan areas. However, if mefropolitan planning is to be
effective, it must be integrated into a formal area-wide poli-
tical structure.with legitimate power. Thus, the hypothesis is

established: for planning at the metropblitan level to be

successful, 1t must be integrated into a well organized area-

wide government authority, and must obtain a well co-ordinated

working relationship with suitably modified local governments

and local planning bodies.

Cities of our time are governed by two kinds of gravita-
tional forces: forces of concentration (centripetal), and forces
of dispersal (centrifugal). The inter-action of thése two trends
produces a new form of Seﬁtlement called the meﬁropolis. This
phenomenon is the result of the scientific and technological
advances of the past century. The spread of population outward

from the core has brought with it a corresponding decentraliza-
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tion of the government pattern. New units of local government
have multiplied with‘astonishing rapidity in the outlying areas.
Metropolitan problems, such as water supply, sewage disposal,
open space, transportation, unbalanced taxation, can not be met
without some fairly substantial institutional changes and com-
prehensive planning on an area-wide basis.

In Canada, we have generally used a committee system for
our local government organization. However, our local govern-
ments are unable to deal with these recéhtly developed metropo-
litan problems. They have to be re-organized; and the attempts
to re-organize local governments have been along the following
lines: (1) inter-governmental arrangements; (2) special-purpose
authoritiés; (3) annexation or consolidation; énd, (%) city-
county separatién and consolidation. However, none of these
attempts has furnished a satisfactory Solution to the manifold
problems involved in the development of the metropolitan area as
a whole.

Although community planning can be traced back to
ancient times, the modern era of city planning began in this
century. Today, city planning has been recognized as an aspect
of the proéess of local government. However, regions of high
population density and complex urban development activities re-
quire a responsible planning function for the development of
regional interests. The metropolitan planning agency should
seek establishment and acceptance of goals, both long-range and

immediate, for the metropolitan area's physical, economic, and
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social development. It should strive to co-ordinate local
planning, both public‘and private. The most desirable arrange-
ment is that the metropolitan planning function is integrated
into an area-wide and multi-functional government. By this,
the planning function can more easily be tied into the programs
and decision-making processes of an on-going body that has
operational powers.

We desire efficient government. Large-scale, metropoli-
tan wide organization is not the most appropriate scale of orga-
nization for the provision of all public services required in a
metropolis., Local governments still have vital roles to play
in the lives of their citizens and in these roles they should be
conserved. However, municipalities'can be made more nearly
equal in size through consolidation and amalgamation to
strengthen the capacity of their local governments. Then, a
division of functions between the "metropolitan'" government and
the '"local" governments is necessary. The same argument: is
that reasonable distinction can be drawn between the concerns of
metropolitan planning and those of local community planﬁing.
Duties and authorities must be appropriate to area, population,
and financial resources. Only when all of these factors are
balanced at the highest level, will community satisfaction be
maximized.

Based on the theoretical <findings, the Criteria for the
purposeé of testing the actual cases can be derived as in the

followings:



I. Metropolitan government authority should be organized as
general--purpose government.

II. Metropolitan government authority should have enough legal
powers to perform services.

III. Metropolitan government authority should remain controll-
able by and accessible to its citizens.

IV. Local municipalities should be modified to make efficient
local governments, and local planning functions should be en-
couraged.

V. Geographic adequacy.

VI. Basic metropolitan planning function should be research,
planning, co-operation and co-ordination, and advice and assis-
tance.

VII. Metropol;tan planning body should have power of review over
local plans.

Three actual cases are studied based on Criteria to test
the hypéthesis on its practical grounds. The three cases are
Metropolitan Vahcouver Area, Metropolitan Winnipeg Area, and
Metropolitan Toronto Area. The three metropolitan government
authorities afe studied undef Criteria I to V; and the planning
functions are studied under Criteria III to VII. The study both
in depth and in scope of these three méﬁropoiitan éreas is able
to prove the validity of the Criteria which are derived from
the theoretical findings. Therefore, the hypothesis is properly
proved to be both theorectiéally and practically valid.

In Canada, the provinces have vital roles to play in
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resolving our metropolitan problems. However, this should be

the subject of another work.
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CHAPTER I
INTRODUCTION
I. The Problem

About a century égo, Abraham Lincoln in describing a
problem of a completely different time and context than the
present problem of mushrooming suburbs and declining center
cities wrote, "If we cQuld first know where we are, and whither
we are tending, we could better Jjudge what to do, and how to
do it." |

The process of urbanization is acceierating alarmingly.
Between 1850 and 1950 the index of urbanization changed at a
much higher rate than from 1800 to 1850. But the rate of change
from 1950 to 1960 was twice that of the proce@digg fifﬁ§ years.
It was estimated that in 1960, the world's population living
in urban places of all sizes had already reached 33 per cent of
the world's total populatioﬁ.1

In North America, the phenomenon of metropolitanization
is more striking than the rapid process of urbanization in the
world. By 1950 almost ninety million Americans lived in the
168 standard metropolitan areas in the United States, about 57

per cent of the total population.2 Following this metropolitan

1Kingsley Davis, "The Urbanization of the Human Popula-
tion", Ekistics, Vol. 21, No. 122 (January, 1966), p. 4.

2Philip M. Hauser, "The Challenge of Metropolitan
Growth", Urban Land, Vol. 17, No. 11 (December, 1958), p. 3.




area explosion were the serve social, human and physical pro-
blems that have occured within metropolitan areas. Most of
these problems are not purely local in nature, that is, they
cannot be limited in scope merely by Jjurisdictional boundaries.
They are area-wide and have impact on the quality of living
within the whole metropolitan area. Many communities are
without help in studying their metropolitan needs; continuity
and implementation of area planning is 1aqking in others; and
limitations of time and scope are placed on the activities of
most of the agencies set‘ub to deal with area-wide problems.
Solutions are mostly inhibited by the complex structure of lo-
cal governments in metropolitan areas. Efforts, on an area-
wide basis to resolve, the difficulties which confront such an
urbanized region are impeded by the unplanned distribution of
functions and the existence of overlapping Jurisdictions which
characterize most of our metropolitan areas. The problem is
described as too many governments and not enough government.3
| Regardless how one views metropolitan problems--whether
as boundary problems, as area-wide needs for specific services,
or others--an important place exists for careful co-ordination
of the programs that attempt to deal with an& metropolitan

need. The égt of serving one need, or administering one

3V'incent Ostrom, Charles M. Tiebout and Robert Warren,
"The Organization of Government in Metropolitan Areas: A
Theoretical Inquiry", Regional. Development and Planning, J.
Friedmann and W. Alonso, editors (Cambridge, Massachusetts:
The M. I. T. Press, 1964), p. 542,




function impinges upon other functions in many ways, such as
transportation policy upon land use décisions. The action of
one governmentf vagency affects other government'agencies and
thelr programs. Consquenfly, the lack of a process of govern-
‘ment in metropolitan area is regarded as being the crucial me -
tropolitan area problem. Luthur Gulick stated that:

« o« o 1t thus seems clear that we now need to create in
some of the larger metropolitan areas an entirely new
layer of area-wide self-government broad enough to cover
the metropolitan map. . . .The major task for this new
layer of local self-government is not primarily adminis-
‘trative. It is political, namely the development and
adoption of major plans and policies for the entire metro-
politan region particularly as to land use and the trans-

- portation systems; water supply; air and water pollution;
waste disposal; slum clearance and housing; regional re-
creation facilitlies; the maintenance of minimum standards
on health, fire protection and crime; civil defense; and
the determination of the methods of financingqthese broad
community necessities and dividing the costs.

The re-organization of local governments to deal with
metropolitan problems is therefore claimed as necessary; and
two rather definite and opposing ideas have emerged. One is
the recommendation for very simple structural solutions in
certain areas; the other is an emphasis oﬁ federai, two-level
arrangements. The simple solutions are often unitary, involyr
ﬂi@gé@feation of one government entity for the whole of a metro-
politan area. Such solutions are:frequently recommended in the

s

smaller metropolitan areas‘é?q in those whose preéeXisting

4Luthur Gulick, Metro-Changing Problems and. .Lines .of
Attack, (Washington, D. C. : Governmental Affairs Institute,

1957), p. 26.




government structure is relatively simple.5 The federal
arrangement is regarded suitable in the major“and more complex
metropolitan areas. Arthur Bromage stated that :

Metropolitan sprawl hés over-reached our énlarged
central cities and our city=-counties in the great
agglomerations. Only federation of governments and
the building of an uppertier metropolitan council,

with legislative and administrative processes to 6
deal with various aspects of functions, will suffice.

IT. Regional Planning as the Means to Solve

Metropolitan Problems

‘In the past, regional planning in the United States has
dealt primarily with the problem of resource development, such
as the Tennessee Valley Authority program, as a means for im-
proving the economic welfare of people, while city planning
has mainly been concerned with problems of land use control and
circulation. However, ;ﬁ’is now recognized that some specific
services do require fegional treatment in metropolitan areas,
such as water and electricity supply, transportation, sewage
disposal, flood control, garbage and waste disposal, air and

water pollution control, recreational space and facilities,

5Stanley Scott; "Metropolitan Problems and Solutions, A
Discussion" MetropolltannArea~Prob1ems, Stanley Scott, editor
(Berkeley, Callfornla. Bureau of Public Administration and
University Extension, University of California, 1960), p. 18.

6Arthur Bromage, "Representation in Metropolitan Govern-
ment", Proceedings, .63rd National. Conference on Government,
National Municipal League, 1958, p. 26. '




police protection, education, health administration and area-
wide planning. We have agreed that both‘of these functions--
development and control--should be brought together in a common
framework and that the logical framework for this purpose is
the city region.7

Regional planning can help to guide urbanization, indus-
trialization and internal migration in a balanced way. The need
for balanced integration of the different development activities
in the region, and the need for continuous evaluation of theilr
social and environmental implications can only be satisfied by
proper regional planning at the metropolitan level.

However, as there are a great number of municipalities
within a metropolis, and as the co-operation of municipalities
is necessary for metropolitan planning, the problems are: (1)
who should assume the responsibility for metropolitan planning;

and, (2) what form of machinery is best and most efficient?
IIT. Purpose and Scope

The need for regional planning in metropolitan areas is
evident as stated above. However, if metropolitan planning is
to become effective in the formulation of public policy, it
must be integrated into a formal area-wide political structure

with legitimate power. The reason for this is that any plan

7John Friedmann, "The Concept of a Planning Region -

- The Evolution of an Idea in the United States", Regional Deve-
lopment and Planning, J. Friedmann and W. Alonso, editors (Cam-
bridge:  The M. I. T. Press, 1964), p. 512.




which seeks to control and to guide the growth of the metropo-
litan area requires the establishment of a form of metropolitan
government. This government must have power to do something
about regionai plans, not allowing plans to be ignored or
vetoed by small, legally protected segments of the area.8 There -
fore, better analysis of how a metropélitan area is governéd

can lead in turn to more appropriate measures for the provision
of metropolitan planning.

In Canada, the process of urbanization and metropoli4
tanization is also proceeding at a rapid rate. There has been
a steady trend toward the big Can@dian‘centers—-more than 40
per cent of Canada's population lives in seventeen metropolitan
areas. The Gorden Commission 1980 forecast sees a further in-
tensification of this trend: 80 per cent of the population
will be urban and, of the remainder, only nine per cent will be
rural farme9 Within these rapidly growing metropolitan areas,
there have been many ways to meet their area-wide problems,
such as the metropolitan governments in Toronto and Winnipeg.
It has been stated that the need for comprehensive planning

over these large areas was the chief force behind the formation

8Danlel R. Grant, "Metro's Three Faces", National Civic
Review, Vol. LV, No. 6 (June, 1966), p. 320,

%.. o. Gertler, "Regional Planning and Development",
Regional  and-Resource Planning~in -Canada, Ralph R. Krueger, et
at., editors (Toronto: Holt, Rinehart and Winston of Canada,

Ltd., 1963), p. 2k.




10 However, the general

of such metropolitan organlizations.
'problems of regional planning in thié cbuntry, as indicated by
L. O. Gertler, are that: (1) the planning function covers the
urban-centered region in bniy a few areas of the country; (2)
the regional planning bbdies are mostly advisory and municipé-
lities can easily reject their plans; and, (3) provincial
support 1s not sufficient.11 |

The main purpose and scope of this thesis then is an
attempt to discover the status of the regional planning
function in Canada's metropolitan areas; the metropolitan ins-
titutional establishments; and the relationships among the
metropolitan government organizations, metropolitan planning
functions, and local municipalities. It is hoped that through
this st@dy, the errors in the past can be discovered and

corrected,ﬁgﬁd that future trends of metropolitan planning

function in Canada can be indicated.
IV. The Hypothesis

The conditions for successful metropglitan planning
are many and have been studied in many research projects and

reports. The hypothesis of this thesis is: "for planning at

the metropolitan level * to -be successful, it must be inte-

1OAnthony Adamson, "How to Make Regional Planning Work",
Community Planning Review, Vol. 11, No. 4 %1961), P. 5.

1l

Gertler, op. cit., p. 31.
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grated into a well organized area-wide government authority,

and must obtain a well co-ordinated working relationship with

suitably modified local governments and local planning bodies."

The meaning of the term "well organized'" does not
necessarily indicate the establishment of a totélly powerful
metropolitan-wide government authority with very weak local
governments, but rather a metropolitan-wide government authori-
ty with proper power and organization for providing services
only of metropolitan-wide importance and with high level of
support from the suitably modified local governments.

It is also necessary that the term "well co-ordinated"
means a metropolitan-wide planning function dealing with metré-
'politaﬁ-wide planning matters while local planning functions

within the metropolitan area are still encouraged.
V. Methodology

The method of examination in this fthesis is an ex-
tensive énd intensive study of the available literature supple-
mented by a questionairre to gather the information thaf is not
availlable in the University of British Columbia library.

To prove the validity of the hypothesis, ﬁwo kinds of
research techniques are employed: theoretical, and case study
research. For the purposes of testing the cases, criteria are
established based on the theoretical findings. The Metropoli-
tan Areas of Vancouver, Winnipeg and Toronto are selected for

case study.



VI. Definitions

It is felt that some terms are used throughout this

thesis should be defined:

Planning. Primarily a way of thinking about social and economic
problems, planning is oriented pre-dominantly toward the future;
is deeply concerned with the relation of goals to collective
decisions; and strives for comprehensiveness in policy and pro-
gram. Whenever these modes of thought are applied, there is a

presumption that planning is being done.12

City Planning. A means for systematically anticipating and

achieving adjustment in the physical environment of a city con-
sistent with social and economic trends and sound principles

of civic design. It involves a continuing process of deriving,
organizing, and presenting a broad and comprehensive program
for urban development and renewal. It is designed to fulfil
local obJjectives of social, economic, and physical well-being,
considering both immediate needs and those of the foreseeable

13

future.

Regional Planning. Regional planning must be thought of as a

scientific undertaking of a special kind. Primarily oriented

125, Friedmann, "Regional Planning as a Field of Study",
Regional Development and Planning, J. Friedmann and W. Alonso, .
editors (Cambridge: The M. I. T. Press, 1964), p. 61.

13p, Stuart Chapin, Jr., Urban Land Use Planning (Ur-
bana: University of Illinois Press, 1965), p. vi.
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to the future, it looks to the relationship between social
purposes and spatial arrangements. It is concerned with the
ordering of human activities in supra-urban space--that is, in
any area which is larger than a single city.l4
Regional planning is also defined as a process, based
on law and undertaken by a form of responsible government,
directed towards influencing development, private or public in
a manner that results, in the areas where people settle and
establish regional communities, in the best environment and

the soundest use of resources that our civilization is capable

of effecting.15

Metropolitan Planning. Metropolitan planning is a process for

designing the spatial arrangements of an activity-engaged popu-
”1ation within metropolitan space and, in turn, for making ra-
tional decisions that will lead development towards desired
goals. These spatial goals must of course reflect, and in turn
help to attain, certain higher-order, non-spatial goals con-
cerned with the qualities of urban life that are sought. It is
an integral aspect of governing. Being centrally concerned

with establishing policies, it is a political activity.16

14Friedmann, op. éit., p. 63.

15Gertler, op. cit., p. 26.
16Stan1ey Scott (ed.), Metropolitan Area Problems (Ber-

keley, California: Bureau of Public Administration and Univer-
sity Extension, University of California, 1960), p. 134.
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Municipality. In this thesis a municipality means a town,

dity, or other ﬁrban area having powers of local self-govern-

ment.

Metropolitan Area. Any Census area, as defined in the 1966

Census of Canada, which includes more than one municipality is

a metropolitan area.

Metropolitan Problem. A problem is metropolitan if all of the

‘following conditions are satisfied: (1) the problem is urban
in character; (2) its scope transcends the boundaries of a
single political subdivision; and, (3) it is thought to be an

appropriate subject for community decision—making.17

VII. Organization

This thesis consists of six Chapters. Chapter I con-
tains thé problem, the hypothesis and the definitions. 'In
Chapter II, theoretical research is used to test the theore-
tical validity of the hypothesis. In each of Chapters III, IV
and V, there is a study on one metrbpolitan area; and the
research on these cases tests the hypothesis on its practical
grounds. Finally, Chapter VI contains the summary and conclu-

sions.

!

17 5ames @. Coke, "The Objectives of Metropolitan Study",
Metropolitan Analysis: Important Elements of Study and Action,
Stephen B. Sweeney, editor (Philadelphia: University of Penn-
sylvania Press, 1958), p. 21.




CHAPTER II

URBANIZATION,  LOCAL GOVERNMENTS, METROPOLITAN
GOVERNMENTAL ORGANIZATIONS AND THEIR PLANNING
| FUNCTIONS IN CANADA -

I. Urbanization and Metropolitanization in the

Twentieth Century and in North America

The first cities appeared sometime between 6000 and
5000 B. c. In the pre-industrial age, cities were primarily
seats of the political, religious, commercial, and culturalﬁ
leaders of society. The industrial revolution dramatically
reversed the distribution of population between villages and
cities. Lewis Mumford once said, "the city has burst open and
scattered itsﬁcomplex organs and organizations over the entire
landscape."1 This transformation was set in motion toward the
end of the nineteenth century and early in the twentieth cen-
tury with the invention of the telephone, the electric street-
car, the subway, and the powered elevaﬁor. Even more far-
reaching was the impact of the automobile and truck.

The decennlal rate of increase of the world population
was 2.7 percent from 1650 to..1700; 3.2 percent from 1700 to
17503 4.5 percent from 1750 to 1800; 5.3 percent from 1800 to

lJl C. Bollens and H. J. Schmandt, The Metropolis: Its

People, Politics, and Economic Life (New York: Harper and Row,
Publishers, 19655, p. 37.
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1850; 6.5 percent from 1850 to 1900; and 8.3 per¢ent from 1900
to 1950. From 1950 to 1960 the world population increased '
 from 2,400 million to 2,917 million, a gain of 21.5 percent in
a decade. The Unitbd Nations predicted that, by the year 2000,
the world pbpulation will reach 6,267 million.2 .
The number of cities in the world with a population of
100,000 or more increased from 36 in; 1800 to 678 by 19503 by
1960 the number had increased to 1,128.3 Tﬁe precentage of

world population living in cities can be seen in the following

table:

“PABLE I

THE PERCENTAGE OF WORLD POPULATION LIVING IN
CITIES OF 20,000 AND 100,000 PEOPLE*

Cities of 20,000 Cities of 100,000
or more or more

1800 2.4 1.7

1850 4,3 2.3

1500 9.2 5.5

1950 20.9 13.1

- -
Kingsley Davis, "Origin and Growth of Urbanization",
Metropolis: Values in Conflict, C. E. Elias, et al., editors
(Belmont, California: Wadsworth Publishing Co., Inc., 196%4)
p. 12. -

Homer Hoyt, "The Growth of Cities from 1800 to 1960
and Forecasts to Year 2000", Land Economics, Volume XXXIX, No.
2 (May, 1963), p. 171.

3Ibid. p. 170.
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Tt was also pointed out that by 1960, 20 percent of
the earth's population, or 590 million peopie, were living in
metropolitan areas of 100;000 or more--50 times as many as in
‘ 1800.%

The United States Census of 1920 was the first to
reveal that more than half of the American people lived in
érban areas. In 1960, 69.9 percent of the population of the
5

United States was recorded as urban”, while 63 percent resided
in Standard Métropolitan Statistical Ared;é

In Canada, according td the Dominion Bureau of Statis-
tics, the total population in 1951 was nearly 14 million, of
which 62.9 percent (8.8 million) was urban and 37;1 percent
(5.1 million) was rural. By the census year, 1961, thé}total
population (had increased to 18.2 million people. Of this 69.6
perbent of the total was urban. According to another set of
figures released by the Dominion Bureau of Statistics, Canada's

seventeen metropolitan areas accounted for 63.93 percent (5.6

million) of the total urban population of 8.8 million in 1951;

4Nels Anderson, "Aspects of Urbanism and Urbanization",
Urbanism and Urbanization, Nels Anderson, editor (Netherlands:
E. J. Brill, Leiden, lgéﬂi, p. 3.

5Bollens and Schmandt, op. cit., p. 12.

6J. S. Vandiver, "Urbanization and Urbanism in the
United States", Urbanism and Urbanization, Nels Anderson, edi-
tor (Netherlands: E. J. Brill, Leiden, 1964), p. 161.
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and in 1961 thaée figures rose to 64.28 percent (8.1 million)
of the total urban population of 12.7 million. The concen- |
tration of metropolitan areas is greatest in the‘Province of
Ontario which has seven of these seventeen standard metropoli-
tan areas.7
Cities of our time are evidently governed by two kinds
of gravitational forces: forces of concentration (céntripetal)
and forces of dispersal (centrifugal). These two kinds of |
forces are in action upoh the material of the city, transform-
ing the city's nature and rebuilding it in a new form. Al-
though on a national scale more and more of the population is
becoming urban, there is, within the urban areas, an increasing
decentralization. The inter-action of these two trends has
produced a new form of settlement called the metropolis. It is

" as that institution had been understood in

no longer a "city,
the past; but on the other hand, it is certainly not a "country,h
_eithér. This combination of centralization and de-centraliza-
‘tion has resulted largely from the scientific and technologi-
cal advances of the past century. The rise of the metropolitan
region is often associated with the increasing use of automo- -
biles. Because of the introduction of the automobile, the

urban population has since the 1930's fapidly spread beyond the
the old city 1limits. In the United States, the suburbs by 1960

Tp, g, Plunkett, Urban Canada and Its Government (To—
ronto: Macmilliam of Canada 1968), p. TT «
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had almost equaled the population total of the central cities
and had 48.6 percent of the metropolitan residents.8

Most comtemporary social sclentists fend to regard the
metropolis as a moséic of sub-areas whose inhabitants_are high-
ly inter-dependent on a daily basis in terms of needs, communi-
cations, and commutation to and from work. The central and
other portions of the metropolitan area have a high degree of
economic and social interaction. Thus metropolitén growth en-
larges freedom of choice, and freedom of choice in turn.
attracts further growth. .This has given the metropolis amazing
vitality and staying power. Now, only metropolis can support
large inventories, transportation facilities, and specia1 
services--particularly those of a financial, legal, technical,
and promotional nature. Such services constitute the main
' source of economic strength of the metropolis and of our nation.

Generally, four basic types of land-use.cah be. identi-
fied wiﬁhin the ﬁetropolis: central business, industrial, re-
sidentiél, and open areas.9 However,sevgfal ways of describing‘
and ana;yzing these spatial arrangements have been devised by
geographefs and sociologists. Those most commonly referred to
. are concentric zones, sectors, starshaped configurations, and

multiple nuclei. Highly simplified drawings of these four

8B011ens and Schmandt, op. cit., p. 19.

%Hans Blumenfeld, "The Urban Pattern", The Modern Me-
tropolis: 1Its Origin, Growth, Characteristics, and Planning,
Paul D. Spreiregen, editor (Cambridge, Massachusetts: The
M. I. T. Press, 1967), p. 54.
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theoretical patterns are presented in the following figure:

FOUR CONCEPTS OF METROPOLIS

- CONCENTRIC ZONES

STAR-SHAPE MULTIPLE NUCLE}

1 Economic Nucleus
2 Tronsition Zone
3 Working Class-Residential
4 Middle Class Residentiol
. 3 Upper-Middle and Upper Class Residential
= = Major Traffic Arteries

According to the first view, a metropolitan area tends
to resemble a series of concentric zones differentiated by
type of land use and structure. The sector concept is a modi-
ficatlion of the concentric zone pattern. Upon questioning the

symmetry or homogeneity of such zones, 1t holds that growth
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occurs in sectors which extend radially from the center toward
the periphery of the area. The star-shaped pattern is a fur-
ther refinement of the‘sector theory. It views urban growth
as a linear development along the main radials--the roads and
transportation arteries that converge on the central core.
The fourth method of analyzing the spatial pattern rejects the
hotion that the communlity 1s uni-centered, as the concentric
zonel theory leads one to assume. Pointing out that many
phenomena of urban life occur in clusters, this meﬁhod of ana-
lysls denlies that the round of dally life revolves mainly about
.a single center. It holds that within the principal nucleus--
the core or central business district--are concentrated the
home or regional offices of business and industry, financial
institutions, major government agencies, legal and other
specialized professional services, the theatre and other cul-
tural facilities, and the shopping area for style merchandise
and comparative buying. Clustered about the core through-out
the metropolitan area 1is a constellation of subcenters: neigh-
borhood and reglonal shopping centers, suburban central business
districts, outlying industrial concentrations, and local govern-
ment offices. This last concept appears the most meaningful
and realistic.lo
The spread of population outward from the core has

brought with it a corresponding decentralization of the govern-

1OIBollens and Schmandt, op. cit., pp. 50-55.
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mental pattern. As the original boundaries become inadequate
to accommodate the newcomers, the‘corporate limits of the
city were expanded by annexing adjacent areas. By the end of
the nineteenth century, however, the outward movement had
started to out-run;the ability of the core city to enlarge
its legal boundaries. With the diffusion of population all
over the landscape, the metfopolis began to look more and more
like a formless agglomeration of people and enterprise. New
units of local government--cities, towhs, villages, school
districts, and a wide variety of other special districts--mul-
tiplied with astonishing rapidity in the outlying areas. To-
day, gbvernmental gyagmentation is recognized as a major
characteristic of éur metripolis.,

In the United States, according to the 1962 Census of
Governmént, there were 18,442 local governments, an average of

11 The similar situation can

eighty-seven for each metropolis.
be seen in Canada. Since each government is a sepérate unit
and legally independent, it is able, if it wishes, to act
unilaterally and without concern»ﬁpr the desires of the people
in neighboring Jjurisdictions.

Because of these circumstances within our metropolitan
areas, problems, such as the impact of urban land uses on

agriculture, sufficiency of water supply, sewage disposal,

availability of open space, chaotic transportation systems and

1l1pid., p. 1k2.
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unbalanced taxation, can not be met without some fairly sub-
stantial institutional changes and comprehensive planning for

area-wide needs.

II. Local and Metropolitan Government

Organization in Canada

Local government in Canada is in a different constitu-
tional position than either of the two senior levels of govern-
ment. This is because the Briﬁ;sh North America Act provided
that the power to make laws respecting local matters was =
assigned exclusively to the provinces. The system in this
respect is similar to that of the United States where local
government comes under the Jjurisdiction of the individual
state.

_ Many factors have an influence in determining the type
of local government which develops in a country, and the -
extent to which it is self-governed. Some of the important
factors are the physical characteristics of the country--its
1ocaﬁ;on, its political and constitutional development, and
its national development.12 As local government in Canada is
under the Jurisdictlion of the provinces, there are tén distinct
systems. Generally, Canada has utilized a committee system
for their local government organization. This committee system

and other forms of local government organiiation are discussed

12Kenneth Grant Grawford, Canadian Municipal Government
(Toronto: University of Toronto Press, 1954), p. 15.
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briefly below:

The Council—Committee System. The majority of municipal
éounéils in Canada operate throﬁgh committees which must re-
port to the council as a whole on the matters assigned to them.
Council committees are of two kinds--special committees and
standing committees. Normally, special committees are set up
to report on some particular problem and are disbanded after |
their assignment has been concluded. Standing committees, on
the other hand, ére usually established by by-law on a per-
manent basis and have a continuing responsibility for certain
matters.

The most frequent critisisms of this system are the
multiplicity of committees, the pre-occupation with minor de-
tails, the duplicated discussion and debate, and the demands

on council members' time.

The Council-Manager System. The council-maﬁhger system as it

is often called, attempts to bring about a clear-cut division
between policy and administration. To this end, administrative
responsibility is left to a single official known as the city
manager, while the council is responsible for the formulation
of policies.

The provision of professional administrative management,
better co-ordination of municipal administration, and continuity
in policy and administration are highly desirable objectives.

Generally speaking, the position of the manager is a less
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dominant one in Canada than in the United States: in Canada
this system does not attémpt a complete and formal break be-
tween policy and administration.

Some cities in Saskatchewan and Alberta have developed
what can be referred to as the "Council-Single Appointed
Commissioner System." The singie appointed commissioner is in
reality the chief administrative officer, and is primérily
responsible for administering the budget, co-ordinating the
work of the civic departments, and advising the council on

matters of over-all policy.

The Council-City Commissioner System. This form of municipal

government organization occurs almost exclusively in the two
western provinces of Saskatchewan and Alberta. The mayor in
this system is ex-officio a commissioner in addition to those
appointed by the council. It has also been adopted in the City
of Vancouver, British Columbia. However, the mayor in Vancou-

ver is no longer a commissioner.

The Board-of-Control Form. The board-of-control form of civic

government is found only in Ontario. It has been widely esta-
blished in the Toronto area. This system of civic government
divides the legislative and administrative functions between
two separafely elected bodies~-the council and the board-of-
control. Legislation, or policy formulation, is the respon-

sibility of‘the former, while administration is the responsi-
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bility of the latter.'3

Metropolitan growth has resulted in large-scale adjust-
ments in existing local governments and in the creation of
many new local units. However, the metropolitan area's needs
for transportation, housing, open space, control of urban
sprawl, and so forth, can only be met if there is a metropoli-
tan government equipped: (1) to set up policies and s@imulate
public support fég these policies; (2) to reconcile admini-
strative and political differences whén there is controversy;
(3) to control and regulate private property; and, (4) to
aséume new responsibilities that require action on anAarea-
wide bhasis.

What is needed is a form of regional or metropolitan
multipurpose government which is equipﬁgg;tb deal not only
with administrative problems, but also with policy-making and
enforcing. ’.

As to the present methods in forming metropolitan organi-
zations, four distinct approaches may be discerned: (1) The
first approach emphasizes the existing pattern of locai govern-
menﬁ. It examines the adaptive measures in terms of their
significance for traditional governments. This approach called
the "Jjurisdictional" approach. (2) Another approach concen-
trates on the needs and purposes of a particular activity,

such as health, education, or recreation. It tends to minimize

13P1unkett, op. cit., pp. 14-55.
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traditional governments, and tends to concentrate in special-
program areas, to the virtual exclusion of all other considera-
tions; This is the "functional" approach. (3) The tendency

of the third approach is to minimize both tradifional govern-
ments and individual functions in favor of the governmental
needs of the region. Existing governments and special dis=-
tricts are regarded as obstacles to progress. The needs of
area-wide government are emphasized. This tendency called the
"regional" approach. And, (4) Attention may be focused not on
the existing pattern of goverﬁment, or the individual functions
to be performed, or on the needs of the region as a whole, but
rather on the "methods" available for adapting local government

to changing needs.14

Until very recent years, attempts to re-organize local
government to deal with metropolitan problems have been along

the following lines:

Inter-governmental Arrangements. Co-operative arrangements

with respect to certain public services have frequently been
worked out between local government units in a metropolitan
area. Aﬁhis usually involves the sale of a particular service,
such as water, by the central city to one or more suburban

local governments. Such arrangements are fairly easy to im-

14Roscoe C. Martin, Metropolis:in Transition (Washing-
ton, D. C. : The U. S. Housing and Home Finance Agency,
September, 1963), p. 2. .
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plement since they do not require any change in the local

government =~ structure.

Special-Purpose Authorities. These are usually separate in-

dependent unlts established to provide a specific service to
a number of 1o§a1 governments. This derViee>has received con-
siderable popularity in metropolitan areas. The political and
legal simplicity of their establishment has, however, led to
their proliferation in many areas; and this has resulted in a

considerable amount of political and administrative confusion.

Annexation or Consolidation. Annexation involves the absorp-

Jé;gg;;by the central city, of territories contiguousiteﬁita
Many of the larger cities achieved thelr present size by way
of’ahhexétion. In some instances, it was a matter of the
central city annexing an unincorporated fringe area or a rela-
tively weak local government unit that was experiencing finan-
cial difficulty. While annexation is still possible, and pro-
bably desirable in the smaller urban areas, it is no longer
considered feasible in the large metropolitan areas where there
are well-entrenched and stable local governments on the periif

phery of the central city.

City-County Separation and Consolidation. In Canada, a county-
form of government exists in the provinces of Alberta, Quebec,
Onterio, and No#a Scotia, and is essentially a rural form of
government. In the United States, where the county system is

an integral part of the governmental framework of most states,
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it has to some extent been utilized as an agency for dealing
with metropolitan problems. Thus, where a county embraces a
metropolitan area it has ofteﬁ been given responsibility for

15

area-wide urban services.

While some of these approaches to metropolitan govern-
- ment organization have relieved specific problems, non have
furnished a satisfactory solution to the manifold problems
involved in the development of the area as a whole. The web‘
of the metropolis continues to be fashioned, in response to
the forces of urbanization and industrialization. The poli-
tical system embodied in it evolves organically rather than
rationally. Governmental changes take place gradually and on
an ad-hoc basis while Social, technological, and economic
devélbpments proceed rapidly. But somehow the system, despite
its seeming irrationality and lack of a sense of direction,
shows no signs of succumbing. More favorable to defenders of
the status-quo than to innovators, the poliftical system of the
metropolis faces the long haul ahead. Only the future will

decide its fate.t®

III. Local and Metropolitan Planning Function

There are reliable records of Egyptian and Mesopotamian

cities whose streets were lald out on the familiar rectangular

15Plunkett, op. ¢it., pp. 82-83.

16Bollens and Schmandt, op. cit., p. 212.



27

pattern even over five thousand years ago. However, the roots

of modern plannihg movement are found in thelchanged mode of
living which accompanied the rapid urbanization in the latter
half of the nineteenth “century. DMuch of the inspiration for
this movement was drawn from the Chicagoﬂwgrld Fair of 1893,17
In the early part of this century, the emphasis in city plan-
ning was on the "city beautiful". Its emphasis was almost
wholly upon civic centeré, parks, and streets and through-
fares. These were dealt with as architectural problems. It
was not until the twenties that city planning put its emphasis
on the "city practical". Today, the emphasis is on the human
beings who populate a community.

Not very many years ago, the mere mention of the wora’“
"planningﬁ conjured up visions of government regimentation,
creeping socialism, and infringement of private rights. Al-
though resistence to commuﬁity planning still exists today,
the process is generally recognized as a legitimate function
of government. BuSinessmen,'as well as civic reformers and
newspapers, have become strong advocates of planning. Even
the people who were originaily most hostile to the concept,
such as real-estate opérators and buildérs, have reluctantly
come to acdeptithe fact that land-use expansion and development

cannot be left entirely to the discretion of the market and

17Robert A. Walker, The Planning Function in Urban
Government (Second edition; Chicago: The University of Chicago
Press, 1951), p. 12. ,
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the ingenuity of 1its participants, but must be subject to

18 The recognition is that when 1t

responsible public control.
comes to zoning, lén& use regulation, and the system of cir-
culation and traffic, the underlying problems become impossible
of rational attack unless there is a single center for co-
ordinated analysis, planning, and action.

Although community planning can be traced back from
primitive times to the Egyptian, Chinese, Indian, Greek, Roman,
Medieval, Renaissance, and other historical periods, the modern
era of city planning in the United States began with the
passage of the first comprehensive zoning ordinance in 1909.19
Zoning is to a certain extent an outgrowth of the ancient
common law of nuisances, which.rests upon.the principle that
no person should be permitted to use his property in any way
that would cause injury to others. In the United States,
however, those interested in planning saw in zoning and sub-
division conﬁrol tools for the achievement of a much broader
purpose than nuisance control--namely, the implementation of a
rational, land-use pattern for the community. However, it
seems inevitable that the concept of city planning, which had
limited planning merely to streets, parks, transportation,

zoning, and etc., will give way to a concept which will include

these functions as well as the more recent additions to muni-

l8Bollens and Schmandt, op. cit., p. 275.

19Melville C. Branch, Planning: Aspects and Applications
(Nequork, London, Sydney: John Wiley and Sons, Inc., 1966),
p. ld. ' »
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cipal services, such as urban renewal, housing, etc. The

argument is that the local planning process is an aspect of
the process of local government. It is government looking to
the future, determining desirable objectives, and seeking the
best and most economical means for achieving them.go

There are three different concepts of the role of city

planning:

An Independent Activity of the City Planning Commission.

This ccncépt holds that city planning should be independent
and insulated from the mainstream of political and admini-
strative affairs. The body in charge of city planning should

be the citizen commission.

A Staff Aid to the Chief Executive. This concept regards the

planning director as a staff aid  to the chief executive, and
the planning commission as an assisting and advisory board to
the planning director. This concept is actually an outgrowth
of the central-management idea, and is incorporated in most

public-administration texts.

A Policy-Making Activity of the City Council. The third con-

cept holds that the city council is the primary client of the
city planning agency because it is the final policy-making .
authority in municipal government. The city planning

commission is advisory to the council. The clity planning

2Oya1ker, op. cit., p. 129.
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director presents the recommendations of the city planning'

commission to the city council.21

In areas of low population density, the politician is
often the planner. However, regions of high population
'density and complex urban development activities require ins-
titutionalization of a responsible planning function for the
development of regional interests, and for the administration
of a staff of well-equipped professional planners. Within
any comprehensive planning process, matters; such as location,
size, growth, economic and social characteristics, amenities
and the allocation of resources, all require to be considered.
Therefore, in order to plan intelligently, a community must
take into considération its position as an integral part of a
larger geographical and economic region. Regional planning is
‘not only.eSSential but of increasing importance in view of the
emergence of metropolitan areas.22

In the absence of well-developed metropolitan plans,
the urban patterns that are emerging today are a random
Acollectioﬁ of local plans and policies designed to meet local
obJjectives. Each community, in seeking an optimum solution
to its own problems, doeé not necessarily work in the interests

of the people in the larger metropolitan area. For example,

2lp, g, Kent, Jr., The Urban General Plan (San Francis-
co: Chandler Publishing Company, 1964), pp. 12-16.

22V'andiver, "Urbanization and Urbanism," The Changing
Metropolis, F. J. Tietze and J. E. McKeown, editors (Boston:

Houghton Mifflin Company, 1964), p. 31.
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many sub-urban municipalities have chosen to promote the
development 6f single-family houses on large lots as a means
of forestalling costly investments in new utility systems.
When a large number of communities in an area limit their
planned development in this way, the net result has often
been to force a vast outward movement of people to the fringes
of metropolitan areas, creating a need for new and expensive
utility systems in the peripheral communities, and forcing
long commuting trips to the central cities. A pattern of
development that is economical for @any suburbs can be very
costly for the metropolitan area and the nation at 1arge.23
The formal relationship of metropolitan planning
bodies to the local units varies widely. At one end of the
continuum are the agencies which are established and financed
by private organizations and groups. Those in this category
have no official standing except to stimulate the interests of
the citizenry and local governments in metropolitan-wide
planning through research,‘preparationlof land use plans, eco-
nomic analyses, and publiclty concerning the problems of the
area. The New York Régional Plan Association and Pittsburgh
Regional Planning Association are two of the better known
private organizations in this field. At the other end are
those agencies which are constituent parts of a generai meﬁro-

politan or area-wide government in much the same way that city

. 23Bo1lens and Schmandt, op. cit., p. 296.
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planning commissions are component units of their municipal
governments. The Metropolitan Toronto Planning Board and the
Planning Department of Metropolitan Dade County, Florilda,
fall into this classification. Between these two extreme are
the majority of metropolitan or regional planning bodies with
varied degrees of relationship to their local units.24
The type of area-wide planning agency that is currently
becoming more popular is the metropolitan or regional commi-
ssion serving a multiplic@ty of governments throughout an
urban complex. These agencies have no organic relationship to
the local units although their board membership may be appoint-
ed by the participating governments. The Northeastern I11li-
nois Metropolitan Area Planning Commission is a prominent
example of this type.->
' In 1962, a committee of the American Institute of Plan-
ners issued a statement on the role of metropolitan planning
that is of considerable slgnificance since it expressed thé
conSbnsus of professionals on a relatively new activity in the
local government field. The committee outlined the nature and
objectives of metropolitan planning in the following terms:
The metropolitan planning agency should seek the

development of a unified plan for land use, density

and design, the provision and correlation of public

facllities, services and utilities, and the preser-

vation of open space and wise use of natural re-
sources. It should strive to co-ordinate local

2M4pid., p. 302.

25Tpid.




33

planning, both public and private, with planning at
the metropolitan level; similarly, the metropolitan
plan should be co-ordinated with state and national
plans--particularly those affecting transportation,
public facilities and natural resource programs and
functions that are metropolitan in scope. To this
purpose, there should be a legal requirement that
the agency review the content conformity or compati-
bility of all proposals affecting the metropolitan
area.

« « o The metropolitan planning agency should
seek establishment and acceptance of goals, both long-
range and immediate, for the metropolitan area's
physical development (with due regard to economic
and social factors). These goals should be the
basis for the formulation of the comprehenisve me-
tropolitan area plan--and that plan, in turn, should
serve as a framework within which may be co-ordinated
the comprehensive plans of municipalities, counties
and otger units of government in the metropolitan
area.c

The most desirable arrangements for meftropolitan plan-
ning are in the few cases where the responsible agéncy is an
integral part of an area-wide government. 1In such cases, the
planning function can more easily be tied into the programs
-and decision-making processes of an on-going public body that

has operational powers.
IV. Conclusions

In 1938, Lewis Mumford in his brilliant study "The Cul-

"

ture of Cities,  stated that@pé could not and would not escape

the fact that it was the city which gave a region its cultural

' 26Amerlcan Institute of Planners, The Role of Metropo-
litan Plannlngf(Chicago' American Institute of Planners, 1952),

pp. 4- 5.
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vitality.27 Later, Louis Wirth proposed that the metropolitan
region should bé a planning unit.28

The metropolitan region is many-faceted anq.multi—
dimensional with economic, social, and government interdepen-.
denciles. Firstly, the condition of the economy of a metropo-
litan area has a direct and major bearing on the ability of
its governments to finance their operations and, in turn, the
governments of the area through their services and controls
affect the prosperity of its economy. Secondly, work speciali-
zation ﬁroduces a labor force of many diversified types, thus
bringing to the metropolis new social values and expectations
as well as broadened demands upon its governments. Thirdly,
the shifting social composition of central cities often causes
changes in the attitudes andvpositions of both central city
and suburban public officials and political leaders. This is
frequently evident on a variety of issues, including plans for
metropolitan government re-organization.29

Most ofJué(deSiﬁé efficient local government, but this

means more than administrative competence. What we really

2T 3onn Friedmann, "The Concept of a Planning Region -
The Evolution of an Idea in the United States", Regional Deve-
lopment and Planning, John Friedmann and William Alonso,
editors (Cambridge: The M. I. T. Press, 1964), p. 506.

28L0uis Wirth, "The Metropolitan Region as a Planning
Unit", National Conference on Planning, Proceedings of the
Conference held at Indlanapolis, Indiana, May 25-27, 1942
(Chicago: ASPO, 1942).

29‘Bollens and Schmandt, op. cit., p. 30.
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desire is local government efficient in the sense_that it res-
ponds to the community's needs and its aspirations, that it
permits maximum participation of its citizens in the direction
and control of local affalirs, and that, within this framework,
it administers local undertakings economically and with com-

30

petence. However, it is most doubtful that the cause of
local democracy is advanced by permitting a system that en--
courages subordinate authorities to thwart and impede one
another.

The structure of Canadian municipal government shows
both British and American influence. With its roots in the
Britishbsystem, the council-committee form of local government
has contihued in widespread use in Canada. The tendency to
fostor relatively small councils elected on a non-partisan
basis more clearly results from North American traditions.
While the almost universal Canadian practice of electing the
mayor separately may derive from the United States' constitu-
tional tradition of distinguishing between executive and legi-
slative powers, the fact @hat Canadian mayors have not been
assigned any real authority, in contrast to their American
counterparts, seems to indicate a reluctance to provide the
substance for any genuine separatlon of powers. Such re;
luctance, 1t should ‘be noted, is entirely in accordance with

the concept of responsiblevgovernment adhered to by most

30P1unkett, op. cit., p. 8.
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Commonwealth Countries. However, the political boundaries of
the various units of locai government found in Canadian metro-
politan areas were established long before the advent of the
‘automobile, in an era that was primarily rural-oriented. The
existence of a variety of out-moded and inadequate local gbvern—
ment units and special-purpose authorities within the metropo-
1is, none of which has decisive control over the area as a
whole, makes a major contribution to the metropolitan pr'oblem.31
Tools fqr planning implementation are scattered. Not
only are they scattered among many municipal units within
urban areas, but they are also scattered among different
enabling and authorizing statutes. This scattering of the
vital tools reéults not thymin.g lack Of;gp-ofdination, if
all of the available éowers are donférred on every muhicipali-
ty; “but also a lack of consistency, since not all the munici-
palities within the same area will usually possess the same
powers. The limitations arising out of the scattering of sub-
stantive power are re-inforced by our system of local govern-
ment; the system assumes a degree of local athnomy that
impedes that attainment of regional objectives. 1In large part
the problem is one of scale, as local communitiés may not be
organized on a geographic basis sufficiently extensive or

strategic to allow them to undertake the necessary planning

3l1pi14., pp. 69-80.
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and develobment‘decisions.32

Planning and development of the physical, economic, and
social environment are among the most complex and difficult
taégg\of government. Urbanization and industrialization are
closely linked,hence: two distinct but related sets of issues
must be dealt with: oﬁ the one hand, social and physical
questions concerning the planning and development of cities:
on the other hand, the economic questions arising in con-
‘nection with industrialization. These two sets of problems
should meet and be resolved in urbanization policy.33

The political and administrative machinery and the pro-
cedures used at the various levels of government will affect
the character of the policy, the quality of plans which are
intended to embody the policy, and the effectiveness of their
realization.

Metropqlitan or regional planning iéﬁat the same stage
today that city pianning was about fifty years ago. It is
winning recognition but it still remains outside the main-
stfeam 6f local government life. The growing number of area-
wide planning agencies furnishes téngible evidence of the

current ferment in this field. So does the movement toward

the establishment of metropolitan councils of public officials,

32paniel R.vMandelker, "A Legal Strategy for Urban
Development", Planning for a Nation of Cities, Sam Bass Warner,
editor (Cambridge: The M. I. T. Press, 1966), p. 211.

33V’andiver, op. cit;, p. 30.
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a movement that gives promise of'providing an institutional
mechanism, imperfect as it may be, for relating plénning to
the executing agencies. This latter development may well
offer the most advanced solution that can be expected in im-
proving the governmental processes of the metropolis.34,

However, the role of metropolitan planning is not yet
resolved, mainly because of the reluctance of different
Jurisdictions to give up any existing authority, the inevit-
able difficulties of integrating activities organized to
operate separétely, and the presence of different local in-
terests.

Planning requires political leaders who are in a posi-
tion to articulate community needs and goals and rally public
support. It is precisely in this respect that metropolitan
planning is seriously handicapped. Part of this difficulty
arises from a lack of correlation of 1ong-term_pian objectives
with the more immediate decislon-making activity which occu-
pies the majority of a political leader's time. If planning
does not contribute to his immediate objective with concrete
action,thevpgliﬁ;qiéﬁ will lose interest in the planning
function. Therefore, before political support can exist for
planning on a regional level, the planning function must prove

its validity and efficiency at each level of government, and

also at each functional operation within the various levels of

3%Bo11ens and Schmandt, op. cit., p. 303.
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government.
Duties and authorities must be appropriate to area, po-

pulation, and financial resources. Only when all of these

factors are balanced at the highest level, will community Sa-

tisfaction be maximized.
V. The Criteria for Testing Purposes

The in-effectiveness charged to many existing metropo-
litan planning agencies stems largely from their lack of poli-
tical muscle and from their in-ability or failure-to partici-
pate effectively when decisions are taken. Such lack of power
and influence tend to be re-inforcing. The in-ability to meet
the demands creates a gap between expectations and their ful-
fillment; as conﬂidence in the planning agency is lost, its
power in turn decreases.

Although traditional local governments are useful in
meeting local problems, they cannot meet the problems of commu-
nication, leadership, and expression in the metropolitan con-
text. If the metropolis is to reach its greatest possibilities,
it will have to create institutions through which common dis-

cussion, common decislon-making and common administration are

35Vincent J. Moore, "The Structure of Planning and
Regional Development," Emerging Cities of America, Government
Relations .and Planning-Policy Conference, January 22-24, 1965
(Washington, D. C. : AIP), p. 4. .




Lo

facilitated.3?

Large scale, metropolitan-wide organization is un-
questionably appropriate for a limifed number of public
services, but it 1s not the most appropriate scale of organi-
zation for the provision of all public services required in a
metropolis. It is believed that there should be a division of
functions between the "metropolitan' government and the "local"
governments. There aré two reasons for this: (1) local govern¥
ments have vitél~roles to play in the lives ofvtheir citizens
and in these roles they shoﬁld be conserved; and, (2) a metro-
politan government should only undertake specificall& assigned
governmental functions of metropolitan significance.37

It is also recognized that reasonable distinctions can
be drawn between the concerns of metropolitan planning and
those of local community planning, so that metropolitan\plan4
ning can focus on problems and issues of greater than local
impact without interfering with matters of purely local con-

cern.38 However, it is also clear that continued progress

36William N. Cassella, "Objectives of Metropolitan
Government Listed", National Civic Review, Vol. XLVIII, No. 1
(January, 1959), p. 29. o

31pia..

38’I'he Joint Center for Urban Studies of the Massachu-
setts Institute of Technology and Harvard University, The
Effectiveness of Metropoclitan Planning (Washington, D. C.:
U. S. Government Printing Office, June 30, 1964%), p. 115.

1 e
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will require a co-ordinated approach between the concerns of
metropolitan planning and local planning.

It is important here to propose some criteria to evalu-
ate the metropolitan government authorities of three selected
metropolitan areas of Canada, and to prove the validity of the
hypothesis. The criteria are mainly derived from "The Role of
Metropolitan Planning" prepared in 1962 by the Metropolitan
Conference Committee of the American Institute of Planners,
and from "Alternative Approaches to Governmental Re-organiza-
tion in Mefropolitan Areas, A Commission Report" prepared in
1962 by the United States Advisory Commission on Intergovern-
mental Relations. However, in applying criteria, two limita-
tions must be clearly recognized: (1) an appraisal of this
kind, as any appraisal in the subjecf matter and methodology
of the social sciences, can only suggest tendencies and like-
lihoods; and, (2) some of the criteria are compatible, but only
if each is moderéted, not maximiéed. Balance is necessary,
for some of the criteria pull in different directions, reflect-
ing contradictory values which the different criteria are

presumed to secure.
)

Criterion 1. Metropolitan government should be organized as

general-purpose rather than single-purpose government. Assign-
ment of functions to general purpose government is more likely
to produce a proper balancing of total local needs and re-
sources, a condition for effective decision-making and poli;

tical responsibility. It is likely to produce more efficient



42

administration through better co-ordination among functions
and the reduction of overhead costs. It can sharpen citizen
control by enabling the citizen to conéentrate, rather than
diffuse his attention on those organizations and officials
with the power to make decisions. Adherence to this criterion
means minimizing the overlapping among units of government.39
Broad scope for metropolitan govérnment is important
because services depend upon one another. When a government
controls sufficlent services, it can not only balance present
needs and aséign priorities, but it can also plan for the
future. Government should have under its aegis responsibility
for enough of the services to consider them as a total package
to balance one with another, to assign priorities, alwaysvi}
taking into consideration values of sub-areas and groups.uo
The metropolitanigdvernment should serve as a focus of leader-

éhip. Therefore, a general-purpose governmeﬁt for the metro-

politan area is highly desirable.

Criterion 11. The unit of government performing a function

should have the legal and administrative ability'to perform

39Advisory Commission on Intergovernmental Relations,
Alternative Approaches to Governmental Reorganization in Metro-
politan Areas, A Commission Report (Washington, D. C. : U. S.
Government Printing Office, June, 1962), p. 13.

' 40 , Performahce of Urban Functions: Local and
Area-wide (Washington, D. C. :: U. S. Government Printing
Office, ‘September, 1963), p. 56.
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the services assigned to it.41 Government needs sufficient

legal authority to undertake a service or an aspect of a
service, and to cope adequately with the forces that create
the problems which the citizens expect it to handle. There-
fore, the governmental jurisdiction responsible for prbviding
any service should be large enough to enable the benefits from

that service to be consumed primarily within the jurisdiction.

Criterion III. The performance of functions by a unit of

government should remain controllable by and accessible to its
residents.42 Accessibllity and controllability of government
are determined to a significant degree by factors that have
little relationship to the size of thé government. These
factors include the number and nature of elective officials,
the manner of their election (by district or at large), their
terms, the distribution of powers among them, the appéintive
personnel, and many others.

Local control and accessibility may be more practicable
for the citizen of a single area-wide government with effective
over-yiew'of all functions as well as a degree of remoteness
from vested interests, than for the citizen of a small communi-
ty which is overlaid by many units of government, subject to

pressures; over which he ﬁas no control.43 As James Madison

n

N

“mpig. " , .
433‘:‘:.@_‘ ;,~:p° 56° |
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argued in "The Federalist'", the larger the area of government,
the less the likelihood that any one special group will domi-
nate the government and thus the greater the likelihood that
the many diverse groups of the community will have their in-
terests respected.uu Therefore, in terms of effective control
aﬁd accessibility, the unit of government should be large

enough to make it unlikely that any single interest can domi-

nate 1i¢t.

CriterionvIV. ‘While“traditional concepts of small and inti-
mete local governments are impossible to qualify, they are
very real and constitute one of the essentials in ouf scale cf
values as to what we want our governments tc be and how we
want them to'function, Obviously, increasing population and
complexity of government services create inexorable pressue
for modification, cut not elimination, of.these values. Al-
though the small local municipalitiesbhave their advantages,
they can, like meny good things, be overdone. Thecpfoblem is
one of balancing traditional values with present’day and future
realities. The local municipality's size--its population and
its land area--as well as its resources has considerable bear -
ing on its local government's capacity to edminister and
provide the services its citizens require. Much could be done

to strengthen the capacity of local government units under

MJames Madison, The Federalist (New York: The Mordern
Library, 1941), pp. 53=62.
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metropolitan government by boundary adjustment. Natural di-
visions and the character of urban development would have to
be considered, but within this context municipalities could be
made more nearly equal in size through consolidation and amal-
'gamation.u5

As to the function of planning, however, local planning
is also needed for: (1) co-ordination of urban functions pro-
vided on a municipality—by-municipality basis so as to produce
the most effective over-all local program; and, (2) guidance -
of local development within area-wide guidelines pfoposed by

the metropolitan planning body.46

Criterion V. The unit of government carrying on a function

should have a geographic area of Jurisdiction adequate for
effective performance. In order to co-ordinate and perform
any type of service, the government should have polit;;élﬁcon—
trol of thé total causal area and total area affected.47

Where the political community does not contain the whole
area, some interests may pe dis-regarded. Aléity, for instance,
may decide to discharge its sewage below its boundaries, and

the affected public there may have no voice in this decision.

However, the.meaning of geographic adéquacy should not

457, J. Plunkett, op. cit., p. 11k.

46Advisory Commission, Performance of Urban Functions,
op. cit., p. 225. '

*T1pid., p. 51.



46

be limited only to the Census Metropolitan Area. Any urbanized
area which is contiguous to the Census Metropolitan Area should
also be regarded as part of the metropolitan area. Therefore,
the meaning of geographic adequacy should indicate the total
area of the Census Metropolitan Area plus the urbanized area,
if there is any, which 1s contiguous to the Census Metropolitan

Area.

Criterion VI. To carry out metropolitan planning policies,

four basic functions should be performed by the metropolitan
planning agency:

A. Research: The metropolitan planning agency should concen-
trate upon aspects of issues that are clearly of metropolitan
significance and operate within the agency's competence. Re-
search should provide the data needed for preparing a compre-
hensive plan.

B. Planning: To be effective, metropolitan ﬁianning should
be comprehensive so that it can provide a forum for the reso-
lution of conflicting interests and needs in providing urban
services. This function should be to prepare a comprehensive
plan. |

C. Co-operation and Co-ordination: The principal role of»
area-wide planning should be to develop recommendations for
area-wide goals for physical development, and to propose plans
for co-ordinating public and private actions toward attainment
of the goals at the varlous affected level of government.

D. Advice and Assistance: The metropolitan planning agency
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should be related to other planning agencies and local govern-
ment and non-government organizations. This function should
be to establish standards for planning regulations and to en-

courage local units to adopt and properly administer them.48

Criterion VII. There should be a legal requirement that the

metropolitan planning agency reviews the content, conformity
or compatibility of all proposals affecting the metropolitan
area.49 These proposals would include such measures of muni-
cipal planning as the local comprehensive plan and zoning and
subdivision controls. However, the metropolitan body's review
power 1is only the power to be heard, not the power to approve
or reject. The power of review is not the power of veto, but
rather the necessity of comment on proposals affecting the
metropolitan area.SO Therefore, metropolitan planning agency's

authority is only to advise and make suggestions to localities.

In each of the following three Chapters, a metropolitan
area is studied, the;Metropolitan,vancouver Area in Chapter
III, the Metropolitan Winnipeg Area in Chapter IV, and the
Metropolitan Toronto Area in Chapter V. These Metropolitan
Areas are studied andgeppraiseérbased on the Criteria. The

three metropolitan government authorities are studied under

“81p14., p. 221.

%91p14., p. 220.

501pi4., p. 221.
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Criteria I to V; and the planning functions are studied under
Criteria IIT to VII. After each section in each of the |
following three Chépters, an arbitrary appraisal based on the
Criteria is given. The appraisal may be "excellent", "good",
"fair", or '"poor". In the last Chapter,there is a genéral |
comparison of the three Metropolitan Areas based on the Cri-
teria and the arbitrary appraisals to test the validity of the

hypothesis bn its practical g?éunds.



CHAPTER III
THE METROPOLITAN VANCOUVER AREA

Vancouver is the western railway terminus in Canada.
It is located on an e%cellent deep-sea harbor; and it is the
distribution, business and financial center for British Colum-
bia and much of the western prairies. It'has three basic = -
economic functions: (1) it is the hub of British Columbia's
secondary industry;l(zj it is the provincial focus for tertiary
or service industry;'ahd, (3) it is the major port for western
Canada.1 | |

In the Lower Mainland Region, the rapid rate of popula-
tion growth and purchasing power is the main stimulus to its
~industrial development. The proportion of the tofal national
ouﬁput of manufactured gobds produced in this Region rose from
2.6 per cent in 1931 to 4.2 per cent in 1956 (in $ terms). By
1976 it should rise again to around 5 per cent.2 The widening
range and the more advanced type of manufacturing Which has
developed in the Lower Mainland in recent years makeg)for a
more stable ahd flexible economy, and provide;'a stronger
foundation for future growth. However, the industrial esta-

blishments in this Region are mostly grouped in the Metropoli-

lpopulation Trends in the Lower Mainland, 1921 - 1986:

Summary (New Westminster, Lower Mainland Regional Planning
Board, April, 1968).

2 , Manufacturing Industry in the Lower Main-
land of B. C. (New Westminster, January, 1960), p. 1.
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tan Vancouver Area. At this moment there is no industrial de-
velopment further than fifty minutes driving time from down-
town V’ancouver.3 Metropolitan Vancouver is becoming more im-
portant as a service and trade center rather than a manufactur-
ing center.

Residential development in Metropolitan Vancouver has
also taken place in a consistent centripetal fashion. The past,
present, and future population growth can be seen as shbwn in

the folliwng table:

TABLE IT
THE POPULATION GROWTH IN METROPOLITAN VANCOUVER AREA
1921 - 1986
Year R .. Number of Population
1921 222,294
1931 337,218
1941 394,588
1951 562,048
1956 665,110
1961 790,259
1966 892,384
1971 | 1,026,000
1976 1,169,000
1981 1,335,000
1986 ' 1,524,000

3 L, Industr1a1 Land Prospects in the Lower Main-
land Region of British Columbla (Néw Westmlnster November, :
1961), p. 13. .

4City of Vancouver, Planning Department, Vancouver's
Changing Population (Vancouver, June, 1964), p. 6.
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 Dhis population figures from 1921 to 1966 are derived.

from the Census of Canada, while the rest are projected by the
Lower Mainland Regional Planning Board.5 However, massive
migration is the key factor in this rapid population growth.6

Metropolitan Vancouver first received official recogni-
tion in the 1951 Census of Canada. Today, it includes 15 local
areas: West Vancouver, North Vancouver District, North Vancou-
ver City, University Endowment Lands, Vancouver City, Burnaby,
Port Moody, Coquitlam, New Westminster, Fraser Mills,iﬁort Co-
quitlam, Richmond, Delta, Surrey and White Rock. ~

On June 29, 1967, under Sub-section (1) of Section 766
of the Municipal Act of ﬁhe Province of Briﬁiéh Columbia, the
Fraser-Burrard Regidnal District was established by Letters
Patent. The name of this Regional District was further changed
to the Greater Vancouver Regional District on June 13, 1968.7
The Greater Vancouver Regional District includes all the’) mu-
nicipalities within the Census Metropolitan Vancouver Area plus
two electoral areas that are the Electoral Area A (University
Hill) and the Electoral Area B (Ioco).8 Thefefore, the Greater

Vancouver Regional District is fegarded ih this thesis as the

5Lower Mainland Regional Planning Board, Population
- Trends, 1921 - 1986, loc. cit.

6Ibid.

. 7The name was changed by a supplementary Letters Patent
on June 13, 1968.

8The Province of British Columbia, The B. C. Gazette,
Vol. CVII, No. 28 (Victoria, July 13, 1967).
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metropolitan government authority of Metropolitfan Vancouver.

In 1949, at the invitation of the Minister of Municipal
Affairs, Mr. R. C. McDonald, a meeting was held in Burnaby at
which it was decided ﬁo petition the Provincial Government to
declare the Lower Mainland Region a ”Regionai Planning Area."
The petition was an official agréemeﬁt that each community—-'
and each individual through his council--has a stake in the
growth and development of the Region as a whole. Theréfore,
'the Lower Mainland Regional Planning Board was established and
the Planning Area waé gazetted by proclamation of the Minister
of Municipal Affairs on June 21, 1949, under the Town Planning
Act., In 1957, the provisions for Community and Regional Plan-
ning were brought under the Municipal Act of British Columbia.
The present Lower Mainland Regional Planning Board is governed
by Division 6, Part XXI of the Municipal Act, Chapter 255, R.
S. B. C. 1960 as amended.’

Since the planning area of the Lower Mainiand Regional
Planning Board includes all the Metropolitan Vancouver Area

10

plus 15 other local areas, the Lower Mainland Regional Plan-

ning Board is, therefore, regarded as the metropolitan Vancou-

9Lower Mainland Regional Planning Board, Annual Report,
1966 (New Westminster, January, 1967), p. 3.

_ 10There are 14 municipalities outside of the Metropolitan
Vancouver Area. However, there is one un-organized area which
also should bve counted.
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ger‘planning body because there is no other area-wide planning

body.
I. The Metropolitan Government Authority

Organization. Provincial legislation has in recent years
provided for the establishment of regional districts in British
Columbia. Thé objectives of this legislation can be stated as
below:

A. To create an adaﬁtable type of organization capable of
handling any inter-municipal service, with the affected
municipalities helping in the design of the organization.

B. To preserve both the identity of existing municipalities
and a sense of community, even if this involves extra
cost.

C. To broaden the borrowing base of the municipalities withfff
out removing their taxing powers.

D. To provide a local decision-making body for the un-orga-
nized areas of the Province.11

The idea of regional districts in British Columbia is
clearly towards the establishment of general-purpose and area-
wide govérnment authorities to provide assigned services on
area-wide base.

When and where the Minister of Municipal Affairs feels

1lg, Rashleigh, "B. C.'s New Regional Districts'", Com-
munity Planning in B. C. Vol. VI, No. 1 (February, 1966}, p. 3.
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there is a local need and demand for a Regional District, he
prepares a recommendation that a district be ihcorporated with
certain powers, obligations and duties. The Minister's re-
commandations are first forwarded to the éffected municipal
councils. Within sixty days, the municipal councils may hold
a referendum on whether the municipality is to share the cost
of the proposed functions of the regional disftrict. When the
sixty~day waiting period is over, the Minister may recommand
to the Lieutenant-Governor in Council that Letters Patent

12 The Greater Vancou-

creating a regional district be issued.
ver Regional District was created according‘to this procedure.
In addition to the provisions in the Municipal Act,
functions are provided to the regional district by Letters
- Patent or supplementary Letters Patent. Before making a re-
commandation td add any function, the Minister of Municipal
Affairs must receive from the Regional Board a request that it
be granted the power to undertake a function, such request to
specify the member municipalities which are to participate and
the basis for sharing the cost for each function. However,
before advancing a request, the Regional Board must receive

the consent of the council of each municipality which is to

participate in the function.13 Therefore, it is clear that,-

Ibid.

137he Province of British Columbia, Municipal Act, Chap-
ter 255, Sections 766(2), 766(3) and 766(&), R. S. B. C. 1960
as amended. o ‘ : :
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while the establishment of regional districts is primarily a
Provincial responsibility, the assignment of functions is
mainly on the initiative of local governments; and the parti-
cipation of the local governmeﬁts in assigning functions to
the regional district is also on a voluntary basis. At the
present time, the Greater Vancouver Regional District has only
been aésigned the hospital function which is providéd by Pro-
vincial 1egislati0n.;

I?Sincluded in its Letters Patent, the Regional Board
can prepére a regional plan which outlines projected major
uses of land, including major roads. This plan is adopted by
a majority of all the Directors. No pulbic hearing or approval
by individual municipal council is‘required. Since the Greater
Vancouver Regional District has not been assigned a planning
function at this moment, the area-wide planning matters in Me-
tropolitan Vancouver Area have to be performed by the Lower
Mainland Regional Planning Board which is a separate entity
from the Regional District. This is highly undeﬁirable accor-
ding'to the hypothesis of this thesis. Besides, there has been
no working relationship between the Regionaeristrict and the

Regional Planning Board(}qftfw“f e

The appraisal of the Metropolitan Vancouver Government
Authority in regard to Criterion I is therefore judged to be

”pOOl"" R

Wyp, Jim Mclean, personal interview held at the Greater
Vancouver Regional District, Vancouver, August 9, 1968.
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Legal Powers. Generally, the regional district can have the

same legal powers as any municipality. This is stated under
Section 775 of the Municipal Act that:
Excéept as is otherwise provided under this Division

or Letters Patent, the provisions of Part II to VIII,

inclusive relating to rules, requirements, and proce-

dures apply, mutatis mutandis, to a Regional District

and to the Regional Board and the Directors thereof in

respect of any or all of the powers, duties, and obli-

gations of the Regional District or of the Regional

Board granted or imposed under this Division as if the

Regional District were a municipality; . . . .
Therefore, the Regional District is able to have a broad scope
of 1ega1‘auth6riﬁ§.for the purpose of performing its assigned
functions. However, the Regional District does not have tax-
ing power. It receives its annual revenue from the member mu-
nicipalities.

The Greater Vancouver Regional District has not yet
been assigned any function other then hospitals, however, but
it has the potential to exercise certain legal powers when it
1s assigned more functions, such as housing, transportation,
waste disposal, park acquisition, etc.

At the present time the appraisal of the Metropolitan
Vancouver Government Authority in regard to Criterion II is
therefore judged to be "fair". However, the appraisalvmay be

better when more functions are assigned to the Regional Dis-

trict in the future.

Control. Under the present legislation, a regional district
is controlled by its regional board. Under Section 769'@f the

Municipal Act, it is stated that:
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« + o the Regional Board shall consist of the re-

quisite number of Directors appoirited by the Council

or Trustees of each municipality from among its

members . . . and the requisite number of Directors

elected from the electoral areas . . . .
There is no direct control by the citizens. The citizens can
,bnly exercise their power on the regional disfrict through
their municipal councils which appoint Directors to the Re-
gional Board.

The number of Directors each municipality or area has
and the number of votes each Director has on Regional District
"matters is calculated by dividing the population of the muni-
cipality by the '"voting unit", a population figure specified
in the Letters Patent. Directors vote only on métters which
are of concern to their municipalities financially. This res-
triction dées not apply to any proposal related to that
function which will require such member*municipaiity to become
liable to share in the cost of the function at a future date.
The Directors elect one of themselves to be Chairman and
appoint staff. At the present time, there are 21 Directors in
the Regional Board of the Greater Vancouver Regional District.
They come from 14 municipalities and 2 electoral area.t?
| As to the term of office of the Directors, it is stated
under Subsection (1), Section 771 of the Municipal Act of Bri-

tish Columbia thaﬁ:.

151p14.

e —————
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Each Director appointed by a municipality to a
Regional Board upon the incorporation of the Regional
District shall hold office until the thirty-first day
of January in the year next succeeding or until the
appointment of his successor, whichever is the later.

and under Subsection (2) of the same Section that:

After the first appointment of Directors by a

municipality, each municipal Director shall be
appointed annually, on or before the first day of
February, by resolution of the Council or of the
Trustees, as the case may be, and shall hold office
until the thirty-first day of January of the year
" next succeeding or until the appointment of his
successor, whichever is the latter.
This legislation ensures that no Director can hold office in
the Regional Board longer than one year unless he is re-
appointed by his council.

Regional Board revenues are obtained each year from the
member municipalities. The un—organizeajareas are taxed through
the Provincilal Minister of Finance. Each municipality or area
contributes only to those regional district expenses which the
Letters Patent say it is responsible for. The budget of the
Greater Vancouver Regional District.for the'year 1968 was only
$60,000.10

The appraisad of the Metropolitan Vancouver Government
Authority in regard to Criterion III is therefore judged to be

"fair".

Local Governments and Their Functions. Since the establish-

ment of the Greater Vancouver Regional District in June, 1967,
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no local government has been dissolved, amalgamated,17 or

incorporated because of this new establishment. Although there
are many small municipalities, such as North Vancouver City,
Port Moody, Port Coquitlam, New Westminster and Fraser Mills,
all the local gqvernments within the Jjurisdiction of this Re-
gional District have been preserved.
Under Section 790 of the Municipal Act it is stated
that:
The powers, obligations, and duties of a member mu-
nicipality shall be reduced only to the extent that
any of them have been assigned to the exclusive Jjuri-
sdiction of the Regional District under Letters Patent
or to the extent provided in this Division.
Since the Greater Vancouvér Regional District has only been
assigned the hospital function, the local governments in this
Regional District still maintain all the other functions they
had before the establishment of this Regﬁonal District in
1967. However, most local governments in the Lower Mainland
Region have assigned certain functions to some single-purpose
functional districts, such as the Greater Vancouver Water Dis-

trict, the Greater Vancouver Sewerage and Drainage Districﬁ,

Vancouver-Fraser Parks District, etc.

17A1though there were proposals for the amalgamation of
North Vancouver City and North Vancouver District, and for the
amalgamation of Vancouver City and Burnaby District, the former
was defeated by a general vote of the citizens in both munici-
palities on September 19, 1968, and the latter is still under
study by both municipalities involved.
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Therefore, the appraisal to the Metropolitan Vancouver
Governméntal Authority in regard to Criterion IV is to be

"fair".

Geographic Adequacy. The Greater Vancouver Regional District

contains the total Census Metropolitan Vancouver Area plus the
Electoral Area A and the Electoral Area B. However, it does
not include Langley District, Pitt Meadows, and Maple Ridge
‘which have been developing rapidly in recent years. This may
be the only shortcoming in terms of the Regional District's
geographic adequacy.

The appraisal to the Metropolitan Vancouver Government
Authority in regard to Criterion V is therefore Jjudged to be

"fair".
II. The Metropolitan and Local Planning Functions

Since the Lower Mainland Regional Planning Board is a
separate entity from the Greater Vancouver Reglonal District,
it is necessary here to study firstly and briefly the{?lanning
Board's organization and functioné.

The Lower Mainland Regional Planning Board . is governed
by the provisions of Division 6, Part XXI of the Municipal Act
of British Columbia which establishes that: (1) each municﬁé;fajjf
pality within the Planning Area appoints to fhé Board one member
of its Council who shall hold office for one year; (2) the
Board electes its own Chairman and determines 1ts own‘procedure;

and, (3) the financial support of the Regional Planning Board
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shall be shared by the component municipalities on a per cé-
pita basis.18 However, the Board also comprises one member
appoinﬁed by the Lieutenant-Governor in Council. This member
is privileged to participate in General Meetings of the Board,
and shall be eligible to hold any_élective office.

There are two important committees under the Board.
The technical Committee, composed of senior Municipal Planners
from member municipalities and the Province, advises the Staff
Executive Director on the Board's ftechnical work program.
Secondly, there 1is the Municipal Staff Committee, composed of
one senior municipal staff member appointed by Council from
each municipality. This Committee serves as a liaison between
the staff and member @pnicipalities on technical matters rela-
ting to planning programs, and on administration of the Offi-
cial Regional Plan.™?

There are 28 member municipalities within the Planning

Board.

Control. Under Subsection 4, Section 720 of the Municipal
Act, it is stated that:

The Board shall consist of one member of Council
appointed by the Council of each municipality within
the area and one member appointed by the Lieutenant-
Governor in Council who shall hold office during
pleasure.

Since the members of the Lower Mainland Regional Planning Board

18Lower Mainland Regional Planning Board, Annual Report,
1966, op. cit., p. 9.

191bid., p. 10.
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are not elected directly by the citizens in the Planning Region,
the citizens can not exercise their power directly over the
Board.

As to the term of office of the Planning Board members,
it is said under Subsection 6, Section 720 of the same Act
that "the term of office of each Council member, except for
the initial appointment, is for one year or until his successor
is appointed.”

It is also provided under Subsection 7 of the same
Section that "the Board shall, from its own members, elect>a
Chairman, and shall determine its own procedure." This means
that the Planning Board, whose members are appointed by the
member municipal councils, is the sole authority in determin-
ing its own affairs. The Planning Board receives its revenue
from its member municipalities. 4

The appraisél of the Metropolitan Vancouver Area Plan-
ning Fﬁhctions iﬁ regard to Criterion III is therefore Jjudged

to be "fair".

Local Planning Functions. Under the provisions in the Munici-

pal Act, no local planning function is lost or assigned to the
Lower Mainland Regional Planning Board. Although the Planning
Board can provide planning services to any member municipality,
fhis service has to be agreed upon by both parties involved;
and no compulsory power is given to the Regionai Planning Board

in this regard. Therefore, local municipalities retain full
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authority on local planning matters subject to the provisions
of any official Regional Plan.

Among the 28 member municipalities of the Regional
Planning Board, 10 municipalities have employed professional
palﬁning staffs: Burnaby, Coquitlam, Delta, New Westminster,
North Vancouver.City, North Vancouvethistrict, Richmond,
Surrey, Vancouver, and ﬁest Vancouﬁer.iﬁll of these are within
the Jjurisdiction of the Greater Vancouver Regionallbistrict.
This means that most of the local governments within the Metro-.
politan Vancouver Area have their own planning establishments
and programs.

Although over half of the municipalities within the Re-
gional Planning Area having not established their own palhhing
services, they are small in size, and are able to obtain ne-
cessary planning services from the Lower Mainland Planning
Board by contragt.

The appraisal of the Metropolitan Vancouver Area Plan-
ning Functions in regard to Criterion IV is therefore Judged

to be "good”.

Geographic Adegquacy. The Lower Mainland Planning Area is in

the extreme sauth-west corner of the Mainland of British Colum-
bia, its boundaries extend about 25 miles north of‘and roughly
parrallel to the United States boundary, and running from the
Strait of Georgia at Vancouver eastward about 100 miles inland
to the Town of Hope at the entrance to the Fraser River Canyon.

The metrbpolitan development is concentrated in the
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Western part of the Region, about one-third of the Planning
Area, focusing on Vancouver. Although the Metropolitan Van-
couver Area 1s growing continuously and rapidly, it is certain
that the urbanized area will not be able to grow beyond the
boundaries of the Regional Planning Area in the foreseeable
future. _
The appraisal of the Metropolitan Vancouver Area Plan-
ning functions in regard to Criterion V is therefore judged to

be "excellent".

Metropolitan Planning Functions. The prime role of the Lower
Mainland Regional Planning Board is to prepare a regional plan.
The Munlcipal Act does not deflne the exact content or nature
off the Reglonal Plan. A second role of the Board is to pro-
vide Technical Staff for local planning on a fee-for-service

basis upon request of the municipalities.20

The approach to
the preparation of an overall Regional Plan has been to carry
out a series of basic studies to examine the Region in its
many aspects of parkland, industrial land, farmland, residen-
tial land, and population. The facts, findings and recommen-
dations of these studles were integrated in the Board's 1964
report "Chance and Challenge" which formed the basis of the
Official Reglonal Plan enacted on August 29, 1966. Following
the presentation of the principles and objectives in the re-

port "Chance and Challenge", a series of steps were taken by

207p14., p. 4.
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fhe Board to prepare draft reports, solicit the comments and
reactions of the Councils, Municipal staff, and Prdyincial
officials. The Official Regional Plan for the Lower Mainland
Regional Plahning Area was adopted in accordance with the pro-
visions of the Municipal Act by the Lower Mainland Regional

- Planning Board on June 17, 1965; and>was later adopted by
Order-in—Council of the Provincial Government on August 29,
1966.

The Official Regional Plan constitutes the co-ordinated
development policy of the Lower Mainland municipalities, their
agencies, the Lower Mainland Regional Planning Board, the Pro-
vince of British Columbia, and its agencies. The text of ﬁhe
Plan coneists of three parts: the General ProVisions,'the
Development Area Policies, and the Administrative Provisioﬁs.
The Schedules of the Plan consist of the Long Range Plan Map,
the Current Stage Plan Maps, and other reference maps.21 The
Plan has thereby provided the basis for municipal development
policies and community plan studies, for public and private
utility system extensions and improvements, for highway loca-
tion plans, for school and cellege planning, and for Municipal
servicing brograms. However, thisg?lan has only proposed some
general concepts for the future development. It does not give

any realistic suggestions for the future growth of Metropolitan

2l ower Mainland Regional Planning Board, Official Re-
gional Plan (New Westminster, 1965), p. 2.
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Vancouver.

The Planning Board's role in guiding the overall deve-
1opment‘of the Regioh is involving the Board and its staff
more and more in the programs and activities of other govern-
ment agencies. While having close contact with local govern-:
ments, the Board also has working relationship with Provincial
agenciles, Federal agencies, and inter-municipal agencie%ﬁ A
key part of this Regional function of the Board is the liaison

with and co-ordination of the various public and private acti-
-vities at work building the Region. On each major study by
the Board, a public meeting has been held to receive reactions
from all interested parties. These are in addition to the
meetings of the Board with the'municipalitiés, Provincial, Mu-
nicipal, and Federal staff. For example, during the period of
preparing the Reglonal Plan, from January, 1965 to July, 1966,
the Board held a series of meetings with the municipalities
and their representatives, and Board staff reviewed the Plan

22 How~-

policies in special meetings with the municipalities.
ever, the Board's Technical Committee is increasingly perform-
ing a key co-ordinating role. This Committee, consisting
mainly of the present Planning Officers of the Lower Mainland
municipalities, meets monthly to discuss and evaluate matters

of inter-municipal and regional concern. In addition to con-

tributing to the Board's technical work prbgram, the Committee

22 , Annual Report, 1966, op. cit., p. 11.
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members have taken advantage of the monthly méetings to ex-
plore matters of mutual local concern and to establish im-
proved working relationsnips betweén staffs working on similar
problems in neighboring municipalities. However, if the co-
ordination function of the Board is to bé truly successful,
it is apparant that the Board's Technical Committee could well
be expanded to include répresentétion from all the Lower Main-
land Municipalities, as well as from other governmental agen-
cles active in the Region. This need has been appreciated by
the Minister of Municipal Affairs, and in addressing the Board
.on‘Junary‘16, 1968, the Minister announced that a Technical
Planning Committee.would be assigned to the Board with repre-
sentation from the seﬁerai Provincial Departments and from
Federal Departments.23
Also under the Regional function, the Board provides
information on the Region and its many aspecté to the munici-
palities, development authorities, private firms and indivi-
duals. The Board also maintains a reference library that is
used by Provincial and municipal agencies in addition to use
in keeping the Board up to date on the latest literature in
Regional and Community Planning. The Board's staff endeavor

to further the cause of planning by giving public addresses on

request, and by furnishing display materials on community and

23
1968), p. 6.

, Annual Report, 1967 (New Westminster, January,
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and regional planning ma'cters.24

Under the "municipal planning service" role of the
Board, it may "undertake community planning work for a member
municipality on such terms and conditions as are mutually
agreed upon." This service is available on request to: (1)
those member muhicipalities not having planning staff andvﬁo
their Commissions and Boards--to conduct planning studies and
to provide continuing planning advice; (2) those municipali-
ties having planning staff--to assist on é consulting basis in
the conduct of major studies, and to place local studies in a
regional context. In this case, the Board's staff serve as an
extension of the municipal planning department staff; (3) any
inter-municipal agency; and, (4) Provincial Government départ-
men’cs.25 Considerable use has been made of the municipal plan-
ning service since it was established in 1949 with studies of
community plans, school plans, park plans, commercial center
studies, apartment studies, civic center studies, servicing
studies, advance street and subdivision planning, zoning by-
laws, subdivision control by-laws, and replotting schemes.
However, the Board has established policies to govern this
service: (1) the service is an advisofy service provided by the
Board's professional staff--the Board itself does not review or

influence the technical advice offered to municipal councils;

24

, Annual Report, 1966, op. cit., p. 7.

251pig.
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(2) all studies and information carried out remain as confi-
deﬁtial reports to the municipality, agency, or department
until released by_phem; (3) only a total amount of local plan-
ning work is to be underfaken as wlll utilize the staff time
assigned to the muﬂicipal planning service under the Board's
AnnualiProgram.eé

Therefore, the appraisal of the Metropolitan Vancouver
Area Planning Functions in regard to Criterion VI is to be

”good".

Legal Powers. Although member municipalities have responsi-

bility for decisions on regional planning matters, the Lower
Mainland Regional Planning Board has no legal authority to
interfere with local planning matters. 'The Board has no legal
power to review local plans and programs; or even to give any
advice to its member municipalitles if the Board is not re-
quested to do so.

. It is stated in the Official Regional Plan that:

. « o each Responsible Authority with its agencies,
and any group of Responsible Authorities with their
Agencies, shall comply with the Regional Objectives,
General Policies, and Development Area Policies of this
Plan . . . .27

However, it is still in doubt whether the provisions of the

Official Regional Plan really have any reguiatpry power on

local planning activities.

26Ibid_o, pp. 7"90

27 , Official Regional Plan, op. cit., p. 12.
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The appraisal of the Metropolitan Vancouver Area Plan-
ning Fuﬁctions in regard to Criterion VII is therefore Judged

to be "poor".
I11IT. Conclusions

The Regional District is designed to make it possible
for the various communities in a region to work together
through their representatives on a common Regional Board which
will have certain responsibilities in respect to regional pro-
biems. In a statement made by the Minister of Municipal
Affairs of British Columbia, it is said that, "it is a device
for combining functions. It is not a political amalgamation.
It is functional amalgamation in which a board is established
to undertake services and administer them jointly”.28 The
Minister further stated that "regional districts do not have
taxing authority and, except for hogspitals, have no statutory
functions applied by law"; and "regional districts are not
meant to pave the way for amalgamation of municipalities in
the districts, although some amalgamations should take place,
especially on the Lower Mainland. "2 Therefore, i1t is clear
that the 1dea of the regional disﬁrict'in British Columbia is

an attempt to make local governments participate in regional

matters while still preserving their own status as much as

28
and p. 6.

Vancouver Sun (Vancouver), September 10, 1968, p. 1

29Tbid.
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possible. However, it should be mentioned that, although the

idea of regional districts 1s good, their success will be de-

pendent upon Provincial stimulus to make local governments in-
volve themselves more in regional issues.

There 1is another issue that is the representation of
local governments in the Regional Board. Under the present
legislation, the Regional Board Directors are appointed by
their Councils. The Minister of Municipal Affairs' idea on
this is that "eleéting a separate regional district council ...
would create frictions between the regional district and the

local éouncils.”3o

Whether this is true or not, and whether
this arrangement is more democratic, are questidns that are
left in doubt.

Theggreatest problem of successful planning in the Me-
tropolitan Vancouver Area 1s the separation of government
authority from the planning function. Since both the Greater
Vancouver Regional District and the Lower Mainland Regional
Planning Board are established under Provincial legislation,

. the remedy lies with the Provincial Government. The Minister
of Municipal Affairs has stated in regard to this issue that

"it (the Lower Mainland Regional Planning Board) would become
part'of the Greater Vancouver Regional District; It would be

changed from its preéent position, in effect an advisory board,

to that of the planning section of the political regional

- 301p14.
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Board"; and "there should be one regional government for the

Lower.Mainlahd.”31

This means that there is a possibility of
enlarging the pfesent Jurisdiction of the Greater Vancouver
Regional District to include the whole Lower Mainland Region

32 at"present. The deadline

instead of four Regional Districts
for this change has been set by the Minister for the early
1970'8.33 This change is surely welcomed according to the
hypothesis of this thesis.

The events in the Lower Mainland Region support the

validity of the hypothesis of this thesis.

31

32The four Regional Districts in the Lower Mainland
Region are the Greater Vancouver Regional District, the Dewdney-
Alouette Regional District, the Central Fraser Valley Regional
District, and the Fraser-Cheam Regional District.

Ibid.

33V‘ancouver Sun, loc. cit.




CHAPTER IV
THE METROPOLITAN WINNIPEG AREA

Metropolitan Winnipeg, situated mid-way between Montreal
and Vancouver at the eastern edge of the Prairie region, is
Canada's fourth largest metropolitan area. Besides being the
political, educational, medical and cultural capital of Mani-
toba, Metropolitan Winnipeg is still an important transporta-
tion, commercial, administrative and industrial center for
much of Western Canada. It has a varied industrial base, such
as low cost power, a large supply of fresh water, and excellent
transportation facilities. |

- Since wheat exports first began to trickle from the
west, Winnipeg has been the headquarter of the Canadian Wheat
Board and many world famous grain companies.1 Becausé Winni-
peg lies almost in the center of the 80-mile corridor between
Lake Winnipeg and the boundary of United States, it has been
the historic gateway to the west. Today, as in all of its
days, Winnipeg's economy has drawn strength from its lines of
communication and the facilities that serve them. While agri-
culture still remains important, manufacturing, along with 20
trade and service industries, has contributed an important ba-

lancing influence in Winnipeg's economy.

lA_Report on Metropolitan Winnipeg Industrial Location
(Winnipeg, The Metropolitan Corporation of Greater Winnipeg,
Planning Division, August 25, 1964), p. 4.
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From the point of view of emploYment and the value of
sales, food and beverage, clothing, metal fabricating, printing,
publishing and transportation equipment industries are Winni-
peg's most significant industries.2 Of the miscellaneous manu-
factﬁring industries, 73.9 per cent are located in downtown
Winnipeg.3 Because of the prospective éxpansion of western
agriculture, and development based on gas, oil, mineral and
pulpwood resources, there are good grounds for expecting that
a major share of the growth of western demand will be channell-
ed toward Winnipeg.

Although the Metropolitan Winnipeg Census Area does not
coincide with the political boundaries of the entire Metropo-
litan Area, the difference is so small that, to all intents
and purpose, the population of the Census Area may be accepted
as that of the Metropolitan Winnipeg Area.4 The past, present
and future population growth are shown in the folliwng table:
(please see Table IIi on next page (76)).

For the Metropolitan Area as a Whole, 54 per cent or
64,511 of the 1951-1961 population increase was due to natural

increase and 46 per cent, 54,665, was due to net migration.5

2Tpid.

w

Ibid., p. 9.

4Metropolitan Winnipeg Population Study: 1961-1986 (Win-
nipeg, The Metropolitan Corporation of Greater Winnipeg, Plan-
ning Division), p. 4.

5Ipid., p. 20.
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TABLE III
THE POPULATION GROWTH IN METROPOLITAN WINNIPEG AREA

19001 - 19086%

Year Total Metro. Population

1901 ' 48,000

1921 227,985

1931 294,905

1941 302,024

1951 356,813

1956 409,687

1961 475,989

1966 508,759

1971 615,000

1986 980,000

*
Metropolitan Winnipeg Population Study: 1961-1986
(Winnipeg: The Metropolitan Corporation of Greater Winni-

peg, Planning Division), p. 4; and, Greater Winnipeg 1981:
A Study of Population Growth (Winnipeg: The Metropolitan
Planning Commission of Greater Winnipeg, April, 1957), p. 6.

Before the establishment of the Metropolitan Corporation
in the Wihnipeg Area in 1960, many.of the essential inter-muni-
cipal services were operated by single-purpose boards and
commissions. Among them were The Greater Winnipeg Water Dis-
trict, established in 1913, The Mosquito Abatement District
(1927), The Greater Winnipeg Sanitary District (1935), The
Metropolitan Planning Commission (1949); The Metropoiitan Civil
Defence Board (1951), and The Greater Winnipeg Transit Commi-
ssion (1953).6 | o

: 6Metrop01itan Winnipeg (Winnipeg, The Metropolitan Cor-
poration of Greater Winnipeg), p. 1.
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In 1955, the Provincial Government of Manitoba esta-
blished an investigating commission to inquire into the need
for metropolitan government. This commission presented its
report in 1959. 1In this report, it recommended the establish-
ment of a strong metropolitan government with control over many
public services. The Metropolitan Winnipeg Bill was then in-
troduced by the Provincial Government in the spring legislative
session of 1960. It incorporated many of the recommendations
of the investigating commission, but rejected its eight-city
idea. The Bill passed through the Manitoba Legislature, and
received the assent of the Lieutenant-Governor on March 26,
1960.7 The single-purpose boards and commissions listed above
were dissolved, and their responsibilities were assumed by the
Metropolitan Corporation, along with other services which pre-
viously had been administered by the municipalities themselves.
The first Metropolitan Council was elected on Wednesday, Octo-
ber 26, and held its inaugural meeting the folliwng Monday.8

The Metropolitan Corporation is also the authority in
charge of the planning matters in this Area.

In this thesis, therefore, the Metropolitan Corporation
of the Greater Winnipeg is regarded as the metropolitan govern-

ment authority of the Greater Winnipeg Area.

s, George Rich, "Planning in Metropolitan Winnipeg",
Community Planning Review, Vol. XII, No. 2 (1962), p. 22.

8The Metropolitan Corporation of Greater Winnipeg, Me-
tropolitan Winnipeg, op. cit., p. 13.
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I..Thé”Méérobolitan@@overnment>Aﬁ#hority :

Organization. The Metropolitan Corporation of Greater Winni-

peg operates under the council-committee system: that is, the
Corporation operates under the direction of the elected council
with standing committees. An administrative diviéion corres-
ponds to each standing committee. The administrative function
is organized into divisions, each of which has a director who
is responsible to a chief administrative officer, known as the
executive director of the Corporation. A detailed description
of the Corporation's organization can be seen in the Figure on
next page.

On January 1, 1961, the Metropolitan Council officially
'assumed responsibility for the transit system, the water supply
and sewage disposal system, area planning, and assessment.
Civil defence, parks, the zoo, municipal golf courses, mosqui-
to abatement, zoning, building permits, and inspections were
assumed as metropolitan services on April 1, 1961; and the me-
tropolitan street system, including bridges and artgrial
traffic control on May 1, 1961. Weed Control came{gnder the
Jurisdiction of the Metropolitan Council in April, 1965.9

The Metropolitan Corporation is the single metropolitan
government authority in Metropolitan Winnipeg. It is also a

general-purpose government. The appraisal of this Metropoli-

91bid., p. 12.
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tan Winnipeg Government Authority in regard to the Criterion I

is therefore Jjudged to be "excellent".

Legal Powers. The Metropolitan Winnipeg Act assigns the

folliwng functions, powers, and responsibilities to the Cor-

poration:

A.

E.

F.

H.
I *

Assessment on a uniform basis of all property for metro-
politan purposes and for the purposes of local taxation;
The supply, storage, treatment, pressure, and arterial
distribution of water to area municipalities (The munici-
palities are responsible for local distribution);

Sewage collection and’d%sposal, not including lécal
collection;

Pulbic transporation, major streets and bridges, includ-
ing traffic control; |

Ma jor parks, municipal golf courses, zooj;

Civil defence;

Mosquito abatemeﬁt;

Weed control;

The Act also provides for eventual metropolitan responsi-
bility for garbage and refuse disposal, and certain powers
under the Rivers‘and Streams Act when proclaimed by the
Lieutenant-Governor-in-Council.10

In exercising the Corporation's powers, 1t is provided

under Section 7 of the Metropolitan Winnipeg Act that:

101p14., p. 7.
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Without restricting the authority of the metropolitan
council to consider resolutions on any subject or matter,
the powers of the corporation may be exercised either by
by-law or by resolution of the council, except where, by
this" Act or any. other Act .of-the Legislature or by a
general by-law of the corporation regulating the proceed-
ings of the council, a power is specifically required to
be exercised by by-law.

The Corporation has no control over education or over

municipal borrowing.ll Another limitation in exercising the

}

of the

beibrationts powers is stated under Subsection 7, Section 83

Metropolitan Winnipeg Act that:

Notwithstanding any other provision of this Act, ex-

cept by the enactment of the metropolitan development
plan or by a land use by-law passed to implement that
plan, the corporation shall not enact a by-law that would
have the effect of changlng the use to which any land in
the additional zone might be put unless the council of
the municipality in which the land is situated has, by
resolution, consented to the change.

The appraisal of the Metropolitan Winnipeg Governmental

Authority in regard to Criterion II is therefore Jjudged to be

”good".

Control. Under Subsection 1, Section 10 of the Metropolitan

Winnipeg Act, it is stated that "There shall be a metropolitan

council for the metropolitan area; and the powers of the cor-

poration shall be exercised by the council as provided in

Section 7."

As to the voting power of the members of the Metropolitan

1lRich, op. cit., p. 23.
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Council, it is provided under Subsection 2, Section 13 of the
same Act that:

Each member of the council (including the chairman

except where the council consists of eleven members)
has one vote on each question to be decided by the
council; but in the event of a tie vote, whether the
council consists of ten or eleven members, the chair-
man has an additional or casting vote.

The first Metropolitan Council, consisting of ten mem-
bers, was elected on October 26, 1960 for a term of four years,
and the second was elected on October 28, 1964 for a term of
two years. Present legislation provides for subsequent two-
year terms of office. The first Chairman of the Council was
appointed by the Provincial Government for a four-year term.
Subsequent chairman are elected by the Council which may select
one of its own members, or a former chair'man.12

In the Metropolitan Winnipeg Area, the councillors are
selected by direct election to Council. For electoral purposes
the Metropolitan Area is divided into ten divisions. One mem-
ber of the Council is glécted by the electors of each division.
Each electoral division is composed of a part of the central
City of Winnipeg and parts of one or more of the other munici-
palities. Thus each division cuts across municipal boundaries.

The voters of the City of Winnipeg form a majority in five of

of the divisions, and suburban voters form a majority in the

12The Metropolitan Corporation of Greater Winnipeg, Me-
tropolitan Winnipeg, op. cit., p. 9.
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other five.13 Therefore, the council members are elected
directly by Greéter Winnipeg citizens on an even basis.

Nomination of candidates to the Metropolitan Council
takes place on the first Wednesday of October every two years
from 1964, and elections are on the fourth Wednesday of the
month. The_members take office on the first Tuesday immediate-
ly following the deﬁ;aration of the results of the election.l4
Every citizen eligible to vote in his municipal elections 1is
eligible to vote in one metropolitan division.

The appraisal of the Metropolitan Winnipeg Government
Authority in regard to Criterion III is therefore Judged to be

"excellent".

Local Governments and Their Functions. When the Metropolitan

Corporation was newly established in 1960, the Corporation
covered the entire area of ten cities or municipalities, most
of six others, and small parts of another three--a total of
nineteen government units, with a total area of 256 square
miles, and with a population of nearly a half-million people.15
In 1964, another amendment removed portions of five

rural mﬁnicipalities from within the metropolitan boundaries,

reducing the number of municipalities to fourteen. It was

131p14.

M1pi4., p. 10.

15Rich, Loc. cit.
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acknowledged that these areas likely would be included again at
some later date when urban development requifes it.l6 At pre-
sent time, there are-é}even municipalities wholly within the
metropolitan boundaries. They are the cities of Winnipeg, St.
James, St. Boniface, East Kildonan, West Kildonan, Transcona;
the suburban municipalities of Fort Garry, Old Kildonan, North
Kildonan; and the towns of Tuxedo and Brooklands. The other
three suburban municipalities which have large areas within
the metropolitan boundaries are the municipalities of St. Vital,
Charleswood, and Assilniboia. |

All fourteen municiaplities maintained their statﬁs
after the establishment of the-Metropolitan Corporation in 1960.
However, they have lost certain functions which have been
assigned to the Metropolitan Corporation because these functions
are regafded as inter—municipal, and can be better performed
by the Metropolitan Corporation.

The appraisal of the Metropolitan Winnipeg Government

Authority in regard to Criterion IV ds judged:to be 'fair".

Geographic Adegquacy. The Metropolitan Winnipeg Area proper

covers 166.60 square miles. However, the Metropolitan Corpora-
tion can also exercise certain powers within the additional

zone which covers 492.86 square miles.17 Therefore, the total

l6The Metropolitan Corporation of the Greater Winnipeg,
Fourth Annual Report, 1964 (Winnipeg, 1965), p. 2.

17The additional zone is an area of land some five miles
in depth extending beyond and encircling the metropolitan boun-

dary.



86

area under the control of the Corporation is 659.46 square
miles.

Under the Metropolitan Development Plan, which was;»lé;
adopted in April of 1968, no urban expansion will be permitted
in the additional zone within the term of the Plan, except for
some low density expansion of some existing villages.’

The appraisal of the Metropolitan Winnipeg Government
Authority in regard to Criterion V is therefore judged to be

"excellent".
I1. The Metropolitan and Local Planning Functions

Part IV of the Metropolitan Winnipeg Act which became
effective on April 1, 1961 made the Metropolitan Corporation
the planning authority for the whole of the area, including
the administration of zoning, building, plumbing and electrical
by-laws, and the approval of subdivision of land. These C
functions had previously been the responsibilities of the
various municipalities independently. The work of the Metropo-
litan Planning Commission, an advisory board of which some but
not all the area municipalities had been members, was taken
over by the Corporation on January 1, 1961. The Planning Divi-
sion of the Corporation was initially staffed by the transfer
of employees from the Metropolitan Planning Commission, an&Q

from the Zoning, Buﬁ;ding, Plumbing and Electrical Inspection
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Staffs of area municipalities.18

At the present time, the work of the Planning Division
is organized into three branches: (1) the Department of Research
and Program Development, which 1s reéponsible for long range
planning; (2) the Department of Inspection and Planning Control,
which is in éharge of current planning and enforcement of land
use controls; and, (3) the administrative services. There are

140 employees in the Planning Division.19

Control. Under Subsection 1, Section 23 of The Metropolitan
Winnipeg Act, it is stated that '"the metropolitan council may
by by-law appoint such administrative officers of the corpora-
tion as it deems necessary to carry on the business of the
corporation.” This is further stated under Subsection 2 of the
same Section that "a person appointed under subsection (1)¢is
subject to this Act ahd to the authority of the council, énd
shall discharge such duties as may be imposed upon him by the
council or by this Act." It is clear that the citizens can
exercise their authority on all metropolitan matters through

the Metropolitan Council.

l8Sixth Annual Report, 1966 (Winnipeg: The Metropolitan
Corporation of the Greater Winnipeg, 1967), p. F-17.

19This information 1s derived from the answer of the
questionnairre which were sent to 5> > Planning Division of the
Metropolitan Corporation of Greater Winnipeg in July, 1968.
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The employees of the Planning Division are also under
the authority of the Metropolitan Council. As to the appoint-
ment of the Director of the Planning Division, it is said -
under Subsection 1, Section 25 of The Metropolitan Winnipeg
Act that:

. . . the council may appoint a person to have,

subject as herein provided, supervision over, and

authority in respect of, that service, facility, or

system . . . .
The employees of the Planning Division are also employed by the
Métropolitan Corporation. This is provided under Section 86 of
the same Act that:

The corporation shall establish a Department of

Planning as part of its administrative organization,
and shall employ such planners, planning officers, .
assistants, inspectors, and employees as are ne="
cessary to enable the corporation to discharge the
duties and exercise the powers charged or conferred
upon it under this Part.
Therefore, the citizens have control of all metropolitan plan-
" ning matters through the Metropolitan Council.
The appraisal of the Metropolitan Winnipeg Area Planning

Functions in regard to Criterion III is Jjudged to be "good".

Local Planning Fuﬁctions. It was stated earlier that the Me-

tropolitan Corpqration is the sole authority in charge of plan-
ning matters within the Metropolitan Winnipeg Area. However,
the Department of Urban Renewal and Housing of the City of
Winnipeg, which is responsible for the preparation of urban re-
newal schemes in the City,‘is a local agency dealing with

matters of a planning nature. This local Department works
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closely with the Planning Division of the Metropolitan Corpora-

20 How -

tion on urban renewal studies 1n the City of Winnipeg.
ever, there is no local planning establishment other than the
Department of Urban Renewal and Housing of the City of Winnipeg
in the whole Metropolitan Area, all of the planning work being
performed by the Metropolitan Corporation.

The appraisal of the Metropolitan Winnipeg Area Planning

Functions in regard to Criterion IV is theréfore judged to be

”poor".

Geographic Adequacy. The Metropolitan Corporation has not

only the sole authority in the Metropolitan Area proper but
also in the additional zone in terms of exercising its planning
powers. The additional zone is an area of land some five miles
in depth extending beyond and encircling the metropolitan
boundary. The Corporation is given planning Jurisdiction over
this area in order that development on the fringe of the urban
area could be controlled. Ad mentioned earlier, no urban de-
velopment at the present time is envisaged for this area with
the exception of some planned low-density development in and
around existing village communities.21

The appraisal of the Metropolitan Winnipeg Area Planning

Functions in regard to Criterion V is therefore judged to be

2OMetropolitan Corporation, Sixth Annual Report, 1966,
op. cit., p. 9. ' '

21The Metropolitan Corporation of Greater Winnipeg, Plan-
ning Division, Draft Development Plan of Winnipeg (Winnipeg,

1963), p. 33.
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"excellent".

Metropolitan Planning Functions. The duties of the Planning

Division of the Metropolitan Corporétion are provided by Pro-
vincial Legislations and by the Metropolitan Council. This is
stated under Subsection 3, Section 86 of the Metropolitan Win-
nipeg Act that:
Planners, planning officers, assistants, inspectors
and employees in the Department of Planning shall dis-
charge such duties, in addition to those stated herein,
as are prescribed by the Metropolitan Council.
At the present time, the major functions of the Planning Divi-
sion are:
A. preparation and imﬁlementation of the Development Plan;
B. preparation and implementation of the Metropolitan Zoning
By-law;
C. building, plumbing, and electrical inspections;
D. development plan examination;
E. 1issue of building, plumbing, and electrial permits, and
occupancy certificatess and
F. current planning including subdivision control, re-zoning,
and Board of Adjustment.22
The studies which have been made during the past years
of the Corporation are many, and provide a sound basis for the

formation of the Metropolitan Development Plan. These studies

cover such subJjects as school, the central business district,

Yool - - = =

Q?Information ffom\@hé\?nSWéq’of the questionnairre, loc.

o
Heoo
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new metropolitan base maps, population, metropolitan urban re-
newal, parks and recreation, metropolitan area transportation,
river bank development, industrial development, land use records,
new metropolitan zoning by-law, etc. Studies are also being
undertaken to enable detailed area plans to be completed for
every part of the Metropolitan Area. These plans will define
in more detail the future land use characteristics of the area,
and provide for such things as schools, parks, regional and
neighborhood shopping centers, town centers, etc., and also
give more specific guidance to the area municipalities on the
future development of their communities.23
It is stated under Subsection 1, Section 79 of the Metro-
politan Winnipeg Act that:
After the coming into force of this section, the me-

tropolitan council shall, subject as herein provided,

as soon as it is practicable, cause to be prepared and

approved and by by-law establish, a plan.
and under Subsection 2 of the same Section that "the plan,
which shall be attached to and form part of_the by-law . . .,
in general terms, shall establish the pattern of future use of
land." The preliminary report on the Development Plan was pre-
pared in November, 1961; and the Draft Development Plan in 1963
and 1964. The Metropolitan Development Plan was prepared in
1966 and was officially adopted on April 11, 1968 after many

hearings, studies and revisions.

23The Metropolitan Corporation of Greater Winnipeg, The
Metropolitan Development Plan (Winnipeg, April, 1968).
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The broad purpose of the Metropolitan Development Plan
is to sécure and promote orderly grdwth, economic development
and desirable amenities within the Metropolitan Area. The Plan
translates this broad purpose into "objectives" followed by a
description 6f the courses of action or "policies" that have to
be followed by all levels of government for the attainment of
the objectives. The Plan is aimed at achieving a compact urban
area with a concentrated center and a clearly defined pattern
of living, working and commercial areas connected by efficient
and economical service systems. It looks ahead twenty to twen-
ty-five years when the population will have reached about
780,000.2%

The Metropolitan Development Plan consists of the follow-
ing major elements: residential development, centers for the
Metfopolitan area, industrial land, transportation, open space,
urban design and fiscal policies. A zoning by-law for the Me-
tropolitan Area will follow after adoption of the Plan.25 The
Plan may by by-law be altered or amended from time to time as
the Metropolitan Council deems desirable.

Since é community is never static, but constantly chang-
ing and growing, much of the Pianning Division's effort is
devoted to current planning tasks, invélving the processing of

applications for new development, renovations, re-zonings, sub-
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divisions, and all of those'matters relative to the physical
growth of the community.26
Because the Metropolitan Corporation is the single paln-
ning authority in the Metropolitan Winnipeg Area, the Planning
Division is responsible for all planning matters in this Area.
The appraisal of the Metropolitan Winnipeg Area Planning

Functions in regard to Criterion VI is therefore Jjudged to be

"excellent".

Legal Powers. It is stated under Subsection 1, Section 83 of
the Metropolitan Winnipeg Act that:

« « « the corporation has exclusive authority in the
metropolitan area and other than dwellings located in
areas zoned for agricultural uses for the purpose of
the administration and enforcement of the plan; and for
that purpose and for the purpose of developing any
feature of The Metropolitan Development Plan, the me-
tropolitan council may enact by-laws, having force in
both or either the metropolitan area and the additional
zone, or in parts of both or either the metropolltan
area and the additional zone, . . .

The appraisal of the Metropolitan Winnipeg Area Planning

Functions in regard to Criterion VII 1s therefore judged to be

"excellent".
IIT. Conclusions

In the introduction to Bill 62, an Act to establish the
Metropolitan Corporation of Greater Winnipeg, Premier Duff

Roblin said, in part:

26Me’cropolitan Corporation, Sixth Annual Report, 1966,
op. cit., p. 9.
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The principle on which this Bill rests consists of
two rather simple thoughts. First of all, that we should
develop a central planning authority for this metropoli-
tan area that would be charged with the responsibility of
providing a unified development plan. And secondly, that
we should also provide for the central control of certain
essential sergices to the public within this same urban
area o « o o<1
It is clear that the establishment of the Metropolitan Corpora-
tion of Greater Winnipeg was due to the recognition of the im-
portance of area%wide planning and co-ordination between plan-
ning and 6ther government functions. Hdwever, this achievement
could not be realised without a great effort on the part of the
‘Manitoba Provincial Government in the years preceeding the
establishments of the Metropolitan Corporation in 1960.

The Metropolitan Development Plan was prepared by the
"Planning Division in cé—ordination with all other divisions of
the Corporation. It typified the inter-divisional team-work
which the administration has been able to establish. The
planners, therefore, act as co-ordinators. They do not attempt
to tell other specialists what to do, but rather attempt to
super-impose the plans prepared by the individual sepecialists,
and to make sure that the edges of these plans match.28

The planning concept contained in the Metropolitan Winni-

peg Act‘departs from the North American tradition in one im-

27Metropolitan Corporation, Metropolitan Winnipeg, op.
cit., p. 3.

28Rich, op. cit., p. 27.
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portant way: it does not incorporate direct citizen participa-
tion in the formulation of planning policies; and it does not
provide for a planning board or a planning commission with
appointed citizen membership. However, thié,does not mean that
citizen participationibgsfbeen ignored or considered unnecessary,
‘but rather it has serVed to clarify and define the areas of res-
ponsibility of the three groups of participants, the planners,
the politicians and the citizens, in the planning proceSs.29

However, an important short-coming of the planning
functions in the Metropolitan Winnipeg Area is the elimination
of the local planning function. The Planning Division of the
Metropolitan Corporation, consequently, has to be responsible
for all planning matters in this Metropolitan Area, from the
preparation of long range planning policies and objectives to
the examination of plumbing and building permits, etc. The task
is too big; and, therefore, the planning staff of the Division
have to devote much of their precious time to dealing with these
matters which can be properly assumed by local planning bodies.
This is highly undesirable according to the hypothesis of this
thesis.

It is also stated in the Metropolitan Development Plan
that the effective implementation of the Plan requires legisla-
tive actions by the Provincial Government. These actions relate

to policies and standards for providing open space, parks and

29Tp1id.
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school sites, urban renewal, industrial development, river-
banks, refuse disposal, design control, land acquisition for -
features of the Plan, and fiscal matters. When the Plan is put
into force and in effect in the Metropolitan Area, it might
prove more efficient to review and re-draft Part IV of the Me-
tropolitan Winnipeg Act which relates to the planning function
and responsibilities, than to take independent action on each
of these matters.3o

All the events which have occurred in the Metropolitan

Winnipeg Area also Jjustify the hypothesis of this thesis.

30The Metropolitan Corporation of Greater Winnipeg, The
Metropolitan Development Plan, loc. cit.




CHAPTER V
THE METROPOLITAN TORONTO AREA

Metropolitan Téronto, Canada's second largest metropolis,
is situated in southern Ontario on the north shore of Lake On-
tario. Metropolitan Toronto is the fastest growing urban cen-
ter in Canada in terms of population increase. Toronto is the
capital of the Province of Ontario, and the Metropolitan area
is also a center of indusfry, commerce, culture, and foreign
trade. |

Being a large metropolis, Toronto produces goods and per-
forms services of great diversity; not only for the local popu-
lation but for all of Canada. In 1961 employment in the Metro-
politan Toronto Census Area amounted to 789,651, which was
about 43 per cent of its total population, an unusually high
proportion compared with the national 35.5 per cent.1 First in
employment is manufacturing, which was the livelihood of more
than 234,5000, or about 30 per cent of the labor force in 1961.
Services constitute a broad category, Which in reéent years has
assumed great importance in Toronto'!s economic structure. Trade,
both wholesale and retail, also assumes-an important role in

Toronto's economy.2 The continued growth of manufacturing,

1Donald Kerr and dJdacob Spelt, The Changing Face of
Toronto (Ottawa: Geographical Branch, Mines and Technical
Surveys, 1965), p. Th4. j

2Tpid.
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trade and finance can be explained within ﬁhe framework of the
market, labor supply and transportation facilities of Toronto.

The development pattern of Metropolitan Toronto'shows a
wide-spfead dispersal of residential and employment areas and
a strong concentration of development downtown and at focal of
the transportation syétem. The population of the Metropolitan
Area in 1967 had grown by 60'per cent since the establishment
of the Metropolitan Corporation in 1953; the increase of nearly
55,000 persons per year represents an annual growth rate of
about 4 per cent.3 The Census Metropolitan Area as defined by
the Dominion Bureau of Statistics is slightly larger than the
Metropolitan Toronto Planning Area. The growth of population
in the Metropolitan Toronto Census Area, the Metropolitan To-
ronto Planning Area, and the Municipality of Metropolitan To-
ronto can be seen as in'the-following table: (please see
Table 4 on next page (99)).

A large’ proportion” of Toronto's population growth,
amounting to more than half of the total, has stemmed‘from
immigfation. About one-third of the residents of the area were
born outside of Canada, and nearly 25 per cent of the area's
inhabitants immigrated to Canada since the War.4 The fringe

areas surrounding Metropolitan Toronto are also undergding

3Metropolitan Toronto Planning Board, Metropolltan To -
ronto 1967 (Toronto, July, 1967), p. 10.

‘ibid. ST




99

TABLE IV

THE POPULATION GROWTH IN METROPOLITAN TORONTO AREA
1921. - 1980%

Metro. Census Metro. Planning

Year Muni. of. Metro.

Area Area
1921 - 640,002 611,443
1931 862,702 852,564 818,348
1941 961,154 950,490 909,928
1951 1,210,353 1,194,887 1,117,470
1956 1,504,277 1,475,811 1,358,028
1961 1,824,589 1,777,858 1,618,787
1966 2,158,496 2,100,370. 1,881,691
1980 - 2,811,600 2,400,000

*Metropolitan Toronto Planning Board, Metropolitan
Key Facts (Toronto: Metropolitan Toronto Planning Board,
January, 1968).

urban development. Most of the fringe growth has been occuring
in the western section---Toronto Township, Streetsville, and
Port Credit. This growth is part df the historic development
trend along the north shore of Lake Ontario between Toronto and
Hamilton.5

In the 1940's, the inability to expand needed munici-
pal services to meet the demands of the growing population
created a crisis in local government in the Toronto area.
Following extensive hearings in 1950-51, the Ontario Municipal

Board under the chairmanship of L. R. Cumming, Q. C., handed

5Ibid.

romomme ey
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down its historic decision on Januray 20, 1953, recommending
the establishment of a federated metropblitan government which
would have Jjurisdiction over matters of common conern to all

13 municipalities. The Provincial government subsequently
adopted the Municipaiity of Metropolitan Toronto Act (Bill 80),
and on April 15, 1953 the Metropolitan Tofonto Council held ifs
first meeting, assuming Jurisdicting over the area on January
1, 1954, However, despite the Metropolitan Corporation's
success in sustaining the physical and economic growth of the
area, many problems remaihed and caused increasing concern. It
was evident that the physical and social needs of the older
areas would require increasing attention; financial disparities
continued to exist between the municipalities, particularly
with respect to schools; and a growing concern was expressed
regarding equality of representation on the Metropolitan Coun-
cil. In 1963, the Provincial Government appointed a Royal
Commission on Metropolitan Toronto; and in June, 1965 Dr. H. C.
Goldenberg, Q. C., delivered to the Government his Report of
the Royal Commission. On January 1, 1967 a new Metropolitan
Government was created. The area was re-organized from 13 muni-
cipalities to six--the City of Toronto and the five Boroughs of
East York, Etobicoke, North York, Scarborough and York. The
Metropolitan Council was re-constituted to provide representa-
tion on the basis of population. Some new functions were
assigned to the new Metropolitan Corporation.

In Ontério, planning areas are established for
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community planning purposes under The Planning Act, R.S.O.
Chapter‘296, which 1is administered-by the Minister of Munici-
pal Affairs. Planning areas existéd before the formation of
Metropolitan Toronto; the Municipality of Metropolitan Toronto
Act, 1953, prbvided for the creation of a metropolitan planning
area, to continue and expand the area-wide planning which had
been carried on since 1946,

The Municipélity of Metropolitan Toronto is regarded
as the metfopolitan government and planning‘authority of the

Metropolitan Toronto Area.
I. The Metropolitan Government Authority

Organization. The Metropolitan Corporation is controlled by

the Metropolitan'Council, which consists of 33 members coming
from the six local municipalities on a population basis. The
policy-recommending body of the Council is ‘its Executive Commi-
ttee which consists of the Metropolitan Chairman, the six

local municipal méyors, and two senior controllers and two
aldermen of the City of Toronto.

The Metropolitan Council may establish standing or
other commlttees, and assign duties to them as the Council
regards desirable. At the present time, the five Standing
Committees of the Metropolitan Corporation are: (1) legislation
‘and planning, (2) parks and recreation, (3) transpértation, (4)
welfare and housing, and, (5) works. A deécription of the |

organization of the Metropolitan Corporation can be seen in the
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chart on the next page.

In 1953, while the local municipalities retained
their individual identity, the Metropolitan Corporation took
into its Jjurisdiction the wholesale supply and purification of
water, provision of major storm and sanitary sewers and the
control of water pollution, responsibility for basic education
costs, public transportation and the major road netWork, re-
gianal planning, administration of the county Jjail and the -
lower courts, public housing, regional parks, homes for the
aged and the care of indigent hospital patients and neglected
children. In 1957, the functions of metropolitan policing,
licensing and air pollution were assigned to the Metropolitan
Corporation. On January l; 1967 the Metropolitan Corporation
was re-organized, and was provided new responsibilities---wel-
fare and housing, libraries, ambulance service, Canadian Natioggl
Exhibition, waste disposal, and education.

’The operation of the Metropolitan Corporation is based
on poolinngf the financial resources of the area municipalities
through a system of metropolitan assessment and taxation. The
Metropolitan Corporation's funds are secured by an annual levy
on each of the local municipalities, based on their proportion

of the'tofal,assessment in the Metropolitan Area.7

6Metropolitan Toronto Planning Board, Summary of Pro-
cedures of the Metropolitan Toronto Planning Board Effective
April 1, 1967 (Toronto, May 1, 1967).

7Metrbpolitan Toronto Planning Board, Metropolitan
Toronto 1967, op. cit., p. 12.
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The appraisal of the Metropolitan Toronto Government
Authorify in regard to Criterion I is therefore Jjudged to be

"excellent".

Legal Powers. The powers of the Metropolitan Corporation are

exercised by the'Metropolitan Council. It is stated under Sub-
section 2, Section 3 of the Municipality of Metropolitan Toronto
Act that "except where otherwise provided, the powers of the
Metropolitan Council shall be exercised by by-law". It is also
provided under Subsection 3 of the same Section that:

A by-law passed by the Metropolitan Council in the

exercise of any of its powers and in good faith shall
not be open to question, or be quashed, set aside or
declared invalid either wholly or partly, on account of
the unreasonableness or supposed unreasonableness of
its provisions or any of them.

As to the legal powers of the Executive Committee of the
Metropolitan Corporation, it is provided under Subsection 2,
Section 12 of the Municipality of Metropolitan Toronto Act that:

The Executive Committee has all the powers and duties

of a board of control under subsection 1 of section 206
of The Municipal Act, and subsection 2 to 15 and 17 to
19 of that section apply mutatis mutandis.

The appraisal of the Metropolitan Toronto Government

Authority in regard to Criterion II is therefore judged to be

”gOOd" R

Control. Thé_Municipality of Metropolitan Toronto is controlled
by the Metropolitan Council. At the present time, the Metropo-
litan Council consists of 33 members. Twelve members come from

the City of Toronto; six from the Borough of North York; five
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from the Borough of Scarborough; four from the Borough of Eto-
bicoke; three from the Borough of York; two from the Borough

of East York. Each 1océl municipality's share of the number of
members on the Council is based on the municipalityt!s population.

Members take thelir seats on Metropolitan Council by
virtue of their election to their respective municipal councils.
The members who are elected with the highest votes to their
local municipal councils automatically become the members of
the Metropolitan Council.

‘The Metropolitan Council elects one of its own members
or any other person as its Chairman. The Chairman is the head
of the Metropolitan Council and the chief executive officer of
the Metropolitan Corporation. The Chairman and all other mem-
bers serve for a term of three years.

As to the voting power of the members, it is stated
under Subsection 2, Section 8 of the Municipality of Metropoli-
tan Toronto Act that "each member of the Metfopolitan Council,
except the Chairman, has one vote only, and the Chairman does
not have a vote except in the event of an equality of votes."

The appraisal to the Metropolitan Toronto Government
Authority in regard to Criterion III is therefore Jjudged to be

"good".

Local Governments and Their Functions. The establishment of

the Municipality of Metropolitan Toronto does not indicate the
elimination of local governments.- The Metropolitan Corporation

has been assigned only these functions which can be carried out
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most effectively on an area-wide basis. Those functions of
purely local nature have remained with the local governments.
On January 1, 1967, the 13 local municipalities were
combined into six municipalities by almagamation as follows:
A. Toronto, Swansea and Forest Hill became the City of Toronto;
B. York and Weston became the Borough of York;
C. East York and Leaside became the Borough of East York;
D. Etobicoke, Long Branch, New Toronto, and Mimico became the
Borough of Etobicoke;
E. North York became the Borough of North York;
F. Scarborough became the Borough of Scarborough.8
The consolidation of local governments into six Boroughs
was clearly an attempt to form more efficient local governments
in the Metropolitan Toronto Area to provide better local ser-
vices. Besides, the‘principle of a two-level form of metropo-
litan government is still maintained.
The appraisal to the Metropolitan Toronto Governmental

Authority in regard to Criterion IV is judged to be "excellent'.

Geographic Adequacy. The urban development in Toronto Area

has reached far beyond the Metropolitan Corporation proper. To
the east, urban development has reached into the Pickering
Township, Pichering and Ajax. To the north, the urbanized area

has extended into Vaughan, Woodbridge, Markham, and Richmond

, Metropolitan Key Facts, loc. cit.
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Hill. To the west, the heaviest urban expansion occurs, and
people have moved into Port Credit, Toronto Township, Street-
sville, and even in Oakville. However, the political juris-
diction of the Metropolitan Corporation is 5ti11 iimited‘Within
the same area (240 square miles) as it was in 1953.

The appraisal of the Metropolitan Toronto Government
Authority in regard to Criterion V is thefefore Jjudged to be

"poor" .
IT. The Metropolitan and Local Planning Functions

The composition of the Metropolitan Toronto Planning
Board is established by the Minister of Municipal Affairs of
the Province of Ontario under Section 5 of the Plahning Act.
The members of the Board are appointed by the Metropolitan
Council, subject to‘the approval of the Minister. On May 2,
1967 the Minister establishéd a 28 men membership for the Board.
This new composition increased the representation from the
fringe area which had no bolitical representation on the Metro-
politan Council. 1In addition, the new composition will ensure
much closer liaison with.local planning boards than has been
the case in the past through representation from those boards.>

The Board appoints an Executive Committee composed of
the Chairman, Vice-Chairman, Chairman of the Metropolitan Coun-

cil, and two members appointed annually by the Board, to make

9Metropolitan Toronto Planning Board, Summary of Proce-
dures, op. cit., p. 3.
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recommendations concerning personnel, organization and admini-
strative matters, including the Board's . annual budget, and to
transact Board matters during thé period between regular Board
meetings.lo

The staff of the Board is organized into four divisions-
administration, land use; research and transportation. There
is a further breakdown in the land use and transportation divi-
sions in that sections of each division deal with development

control and comprehensive planning respectively.ll

Control. Under Subsection 1, Section 3 of The Planning Act,
it is stated that:

The Council of the designated municipality shall
appoint the planning board of a planning area, and
every appointment to the planning board of a Jjoint
planning area 1s subject to the approval of the
Minister.

and under Subsection 2 of the same Section that:
Where a planning area consists of part or all of

one municipality and territory without municipal

organization, every appointment to the planning

board of the planning area is subject to the approval

of the Minister.
It is clear that the Minister of Municipal Affairs and the Me-
tropolitan Council of Toronto have a great authority in the
formation of the Metropolitan Toronto Planning Board.

As to the composition of the Planning Board, it is pro-
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vided under Subsection 1, Section 4 of the same Act that:

A planning board . . . shall consist of,
(a) Where the planning area consists of part or all of
. one municipality or of part or all of one munici-
pality and territory without municipal organization,
the head of the council of the municipality is a
member ex officio; or
(b) in the case of a Jjoint planning area, the head of
- the council of the designated municipality is a
member ex officio,
and four, six or eight members who are not employees
of a municipality or of a local board.

However, the members of the Planning Board who are members of
the metropolitan council can not constitute a méjority.qf the
members of the Planning Board.

Bs to the term of office of the Planning Board members,
it is provided under Subsectionl5, Section 4 of the same Act
that: |

The members of the planning board who are not members
of a municipal council shall hold office for three years,
provided that on the first appointment the council of
the designated municipality, from among such members
shall designate members who shall hold office,

(a) until the 1st day of January of the year following

- the date of appointment;

(b) until the 1st day of January of the second year

- following the date of appointment; and
(¢) until the 1lst day of January of the third year

following the date of appointment,
respectively, so that as nearly as possible one-third of
such members shall retire each year; and the members of
- the planning board who are members of a council shall be
appointed annually.

The members of the Planning Board are able to be re-appointed.
The great power of the Minister of Municipal Affairs has
been noted earlier. This is further provided under Section 5

of The Planning Act that:
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Notwithstanding any other provision in this Act, the
Minister may, in order to suit the special needs of any
planning area, vary the constitution of the planning
board, the procedures by which it is appointed, the term
of office of its members, and the manner in which it is
to function, and designate the functions of the planning
board within the scope of section 10, and may make
special provisions relating to the recommendation, adop-
tion and approval of the official plan of the planning
area.

The citizens of the Planning Area therefore do not have
any important role in their area-wide planning matters.

The Planning Board receives 1its financial support from
the Municipality of Metropolitan Toronto.

The appraisal of the Metropolitan Toronto Area Planning

Functions in regard to Criterion III is Jjudged to be "poor'.

Local Planning Functions. The Municipality of Metropolitan

Toronto Act provided for the creation of a planning area which
has been defined as Metropolitan Toronto plus one tier of town-
ships surrounding it, at total of 19 municipalitiés, six within
Metro and 13 in the fringe area. The Metropolitan Corporation
is the designated municipality for the planning area. Each of
19 local municipalities is also a subsidiary planﬁing area.

In the two-level planning system of the Metropolitan
Toronto Planning Area, the Metropolitan Planning Board is con-
cerned with establishing the general pattern and principles of
development, leaving to local municipalities the responsibility
for detailed planning control. The local planning boards haﬁe
retained the right to formulate or amend their own official

plans, provided approval is obtained from the Metropolitan
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Planning Board and the PrO?incial Government.

Ali 19 local municipalities have employed professional
planners, or have appointed planning officials to deal with
their local planning matters.

The appraisal of the Metropolitan Toronto Area Planning
Functiohs in regard to Criterion~IV is thérefore judged to be

Hgoodﬂ .

Geographic Adequacy. On June 23, 1953 the Metropolitan Coun-

cil recommended that "the Planning Area be the Municipality of
Metropolitan Toronto,vand in addition, the Townships of:‘Toronto,
Toronto Core, Vaughan, Markham and Pickering and all incofpora—
ted Municipalities therein." This was the area subsequently
designated by the Minister of Planning and Development, then
responsible for community planning, as The Metropolitan Toron-
to Planning Area. The area beyond Metropolitan Toronto but
within the Metropolitan Toronto Planning Area is called the
"Fringe" area of the Planning Area, and the 13 municipalities
therein, the "Fringe Municipalities”. The 13 Fringe Municipali-
ties are the Towns of Ajax, Mississauge, Port Credit, Richmond
Hill and Streetsville, the Townships of Markham, Pickering,
Vaughan and Toronto Core, and the Villages of Markham, Pickering,
Stouffville and Woodbridge. Thus the Metropolitan Toronto Plan-
ning Area is made up of the City of Toronto and the five Bo- .-
broughs and the 13 Fringe Municipalities. '

The total area under the Jjurisdiction of the Metropolitan
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Planning Board is 720 square miles, about 480 square miles lar-
ger than the Metropolitan Toronto proper. However, at the pre-
sent time, the urban develépment along the north shore of Lake
Ontario has reached beyond the western boundary of the Planning
Area into Oakville. The future urban development of Toronto
Area will certainly pfoceed into those areas where thé Planning
Board has no planning control at all.

The appraisal of the Metropolitan Toronto Area Planning
Functions in regard to Criterion V is thefefore judged to be

"fair".

Metropolitan Planning Functions. The Planning Board has been

assigned such duties as are stated under Subsection 1, Section

10 of The Planning Act that:

Every planning board shall investigate and survey the
physical, social and economic conditions in relation to
the development of the planning area and may perform such
other duties of a planning nature as may be referred to
it by any council having Jjurisdiction in the planning
area, and without limiting the generality of the forego-
ing it shall,

(a) prepare maps, drawings, texts, statistical informa-
tion and all other materlal necessary for the study,
explanation and solution of problems or matters
affecting the development of the planning area;

(b) hold public meetings and publish information for the

- purpose of obtaining the participation and co-opera-

tion of the inhabitants of the planning area in de-
termining the solution of problems or matters affect-
ing the development of the planning area;

(¢) consult with any local board having Jjurisdiction

- within the planning area;

(d) prepare a plan for the planning area suitable for

- adoption as the official plan thereof and forward it

to the councils of the municipalities affected there-
by, and recommand such plan to the council of the
designated municipality for adoption;
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(e) recommend from time to time to the councils of the

. municipalities in the planning area the implementa-
tion of any of the features of the official plan of
the planning area;

(f) review the official plan from time to time and re-

- commend amendments thereto to the council of the

designated municipality far adoption.

The Metropolitan Toronto Plannihg Board has conducted
many studies in the past years, sﬁch as apartment distribution
and den31ty-study, metropolitan urban renewal study, waterfront
plan, transportation study, commuter rall study, water and
sewer services, metropolitan park system, general Jland use,
population and density plan, urban development boundary, school,
housing, employment study, shopping centers and retail distri-
bution, and many others. The Board has carried out a compre-
hensive planning research program'and a comprehensive transpor-
tation program, in conjunction with the Metropolitan Roads and
Traffic Departments, the Toronto Transit Company,»the Depart-
ment of Highways and the Metropolitan Toronto and Regien Trans -
portation Study.12

The Board is also charged by the Municipality of Metro-
politan Toronto Act With the preparation of an official plan
covering land uses, ways of communication, sanitation, green
belts and park areas, and public transportation.

On December 15, 1966 the Metropolitan Council adopted

the "Metropolitan Plan for the Metropolitan Toronto Planning

Area". This Plan had its origins in the 1959 Draft Official

12Metropolltan Toronto Planning Board, Metropolitan
Toronto 1967, op. cit., p. 33. . _
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Plan which has revised by the Metropolitan Planning Board in
1964 and given extensive pulbib hearings throughout the Planning
Area during 1965. The Plan was adopted by the Metropolitan
Planning Board in Décember, 1965 as é plan suitable for adoption
as an'”official plan" within the meaning of The Planning Act,
but was subsequently'revised and adopted by fhe Metropolitan
Council in December, 1966 not as an "official plan' but as a
statement of the policy of the Metropolitan Corporation for the
planning of future Metropolitan works and services and as a
guide for future development in the Metropolitan Toronto Plan-
ning Area.13
The Metropolitan Plan proposes an urban area within the
Planning Area;for future development. The proposed urban area
comprises about 400 square miles; it provides for almost com-
plete development of Metro itself, and for development of about
36 per cent of the fringe. The Urban Development Area's boun-
dary isAonly“the limit of urban development which can be accom~

14 The area for urban deve-

modated in the foreseeable future.
lopment will be relatively compact, with residential and employ-
ment areas dispersed so as to permit reasonable accessibility
and interchange. Intensive uses will be concentrated in the

Central Area and at selected locations throughout the Urban

13The Municipality of Metropolitan Toronto, Metropolitan
Plan for the Metropolitan Toronto Planning. Area (Toronto, Decem-
ber, 1966), p. 1.

14Metropolitan Toronto Planning Board, Summary of Proce-
dures, op. cit., p. 5..
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Development Area at the focal points of the transportation
system.15 Lands outside the urban development boundary will be
reserved for productive agricultural activity and un-intensive
rural and recreational uses.16

in 1964, the Planning Board also completed the Trans-
portation Plan which served as a basis for the Metropoiitan
Plan.

The Planning Board acts in an advisory capacity to the
Metropolitan Council; and the services of its technical staff
are made available to the local municipalities, both to deal
with specific problems and to assist them in developing their
own overall plans. In conjunction with the local municipalities
the Board advises the Minister of Municipal Affairs and the‘
Ontario Municipal Board on new plans of subdivision and zoning
by-laws, and makes recommendations to the Metropolifan Council
on the location and design of major roads, transit facilities
and the timing of sewer and water facilities and other major
public works.l7 The services to local municipalities are pro-
vided at no cost to the local municipalities except for publi-

cation costs where a substantial volume of reports is required.

15'I‘he Municipality of Metropolitan Toronto, Metropolitan
Plan, op..cit., p. 3.

16Metropolltan Toronto Planning Board, Metropolitan To—
ronto 1967, op. cit., p. 34. ,

17 10 Years of Progress: Metropolitan Toronto

1953~ 1963 ZToronto,’June 196377'p. 16.
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The appraisal of the Metropolitan Toronto Area Planning
Functions in regard to Criterion VI is therefore Jjudged to be

"gpod".

Legal Powers. It is stated under Subsection 1, Section 15 of

The Planning Act that:

Notwithstanding any other general or special Act, where
an official plan is in effect, no public work shall be
undertaken and, except as provided in subsections 2 and
3, no by-law shall be passed for any purpose that does
not conform therewith.

and under Section 16 of the same Act that "A by-law that con-
forms with an official plan shall be deemed.to implement the
official plan whether the by-law is passed before or after the
official plan is approved."

An official plan, therefore, is binding on the munici-
pality which has adopted it, and in this case on the local mu-
‘nicipality which has adopted it, and in this case on the local
municipalities in the Metropolitan Toronto Planning Area as
well. All subsidiary official plans must conform to the Metro-
politan Official Plan if there is one.

To facilitate the Metropolitan Planning Board's work in
preparation of a plan and in the implementation of sudh a plan,
the Minister of Municipal Affairs refers all official plan
amendments, local official plan amendments, and subdivisions

within the Planning Area to the Board; and the Ontario Munici-

pal Board directs that notice of all zoning by-laws be given to
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the Board.l8 In cases where local amendments conform to the
Metropolitan Plan, the staff of the Planning Board is authorized
to thus indicate to the Minister. The zoning by-laws are
handled in the same way as officialuplan amendments. As to sub-
division plans, local municipalities forward their recommenda-
tions for approval to the Planning Board which then incorporates
its views and the views of any agenéy it may have consulted be-
fore forwarding these subdivision plans to the Minister. The
Commissioner of the Planning Board is authorized to submit re-
commendations on subdivision applications directly to the
Minister.'? Therefore, although the Official Plan is not in
existence, the Planning Board is able to express its opinions on
local planning matters.
It is also provided under Section 33 of The Planning Act
that: |
In addition to any other remedy or penalty provided by

law, any contravention of a by-law that implements an

official plan and any contravention of section 15 may be

restrained by action at the instance of the planning

board of the planning area in which the contravention

took place or any municipality within or partly within

such planning area or any ratepayer of any such munici-~

pality, and any contravention of an order of the Minister

made under section 27 may be restrained by action at the

instance of the Minister or the municipality in which the

contravention took place or any adjoining municipality or

any ratepayer of any such municipality or adjoining muni-

cipality.

Although the Metropolitan Plan has not been adopted as

18 , Summary of Procedures, op. cit., p. 6.

191bid., pp. 6-7.
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the Official Plan, the provisions of legal powers to the Plan-
ning Board are good. The appraisal of the Metropolitan Toronto
Area ?1anning Functioné in regard to Criterion VII is thérefore

judged to be "excellent".
ITII. Conclusions

The philosophy behind the constitution of the Municipali-
ty of Métropolitan Toronto is based on the recognition of two
basic factors: représentation common to both levels of council,
and a distinction between those services which are most
effectively provided on an area-wide basis and those which are
purely local.20 As to the first concept, members are not
elected directly to the Metropolitan Council but become members
of the Council by virtue of election to office in their local
municipalities as mayors, aldermen or controllers. This has
ensured continuity and co-ordination between the operations of
the Metropolitan Corporation and the local area municipalities.21
As to the second concept, the two-level planning machinery im-
poses on the local municipalities the basic responsibility for

regulating and determining their own appearance and special

characteristics, while imposing on the Metropolitan Corporation

20Willlam R. Allen, Q. C., Metropolitan Toronto - A
Successful Metroplex, an address to the Advanced Administration
Institute, Harvard University, July 21, 1967, p. 4.

21Metropolltan Toronto Planning Board, Metropolitan To-
ronto 1967, op. cit., p. 4. , _
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the responsibility for providing the area-wide framework re-
quired for the development of the area as a whole.

However, the Planning Board's relationship to the Metro-
politan~Council is of criticai importance. As it is constituted
in the Province of Ontario, planning boards are intended to be
advisory bodies. Although this arrangement is reasonable, the
process for the adoption of an official plan is difficult and
full of frustration. This can be seen in the provisions for
the adoption of an official plan under Subsection 2, Section 10
of The Planning Act that:

No plan shall be recommended for adoption unless it

is approved by a vote of the majority of all the members
of the planning board;
and under Subsection 1, Section 11 of the same Act that:
The plan as finally prepared and recommended by the
planning board shall be submitted to the council of
the designated municipality;

and under Subsection 2 of the same Section ,that:.

The council of the designated municipality may adopt
the plan by by-law;

and under Subsection 1, Section 12 of the same Act that:

Upon adoption, the plan shall be submitted by the
council that adopted it to the Minister . . .;

and under Subsection 2 of the same Section that:

The Minister may then approve the plan, whereupon it
is the official plan of the planning area;

and under Subsection 1, Section 12a of the same Act that:

The Minister may refer any part of the plan to the
Municipal Board . . .;

and finally under Subsection 2 of the same Section that:
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When a part of the plan has been referred to the
Municipal Board, the Minister may approve the remainder
of the plan, whereupon the remainder, together with such
part of the plan as may be approved by the Municipal
Board, is the official plan of the planning area.
Besiaes, there is nothing in The Planning Act which says an
official plan must be implemehted; wThis is one of the unre- _
solved issues of planning in the Province of Ontario. The
question, therefore, is how to encourage positive municipal
action to implement the official plan?
In other respects, the Metropoiitan Plan for the Toraonto
Area, as a statement of the Corporation, deals largely with
those development principlés, policies and regulations which
are considered to be directly of Provincial concern. These are,
in the first instande, those matters which affect direct Pro-
vincial interests such as the highway system; secondly, those
matters which affect the general pattern of development in the
surrounding region; and thirdly, those matters which may affect,
directly or indirectly, Provincial financial obligations to the
Municipality of Metropolitan Toronto or to local municipalities
in the Planning Area.22 -
There is l1little doubt that there will be subsﬁantial
pressurés for further urban development in the fringe areas
‘well beyond the provisions made by the Metropolitan Plan. It

is foreseeable that future urban expansion will go into the

Oshawa area immediatley to the east, and the Hamilton-Burlington

22The Municipality of Metropolitan Toronto, Metropoliftan
Plan, op..cit., p. 1. ,
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area to the west. Therefore, the Province must adopt policies
to secure a suitablé pattern of regional development in this
large Toronto urban complex. This is stated by the Metropolitan
Torontb Planning Board:
the Metropolitan Toronto Planning Board appeals to the

Province of Ontario for a comprehensive policy statement

regulating and shaping the future development of the

whole south central region of the Province.<3
At the present time, only the Province has planning Jjurisdiction
over the whole region.

Metropolitan Toronto has extra-territorial planning
powers over the outer thirteen local municipalities. They have
their representatives on the Metropolitan Planning Board, but
they are not represented on the Metropolitan Council that is
empowered to adopt a plan for their area.24 There is also a
strong need for a re-appraisallof the government structure in
the fringe areas and their relationship to Metropolitan Toronto.

It is very clear that the events in the Metropolitan

Toronto Area have supported the validity of the hypothesis of

this thesis.

23Metropolitan Toronto Planning Board, Summary of Proce-
dures, ops-cit., p. 5. .

4William R. Allen, Q. C., "The Place of the Planning
Boarq_in the Community", Community Planning Review, Vol. 12,
No. 3 (1962), p. 23.




CHAPTER VI
SUMMARY AND CONCLUSIONS

This thesis has involved a process of testing the vali-

dity of‘the hypothesis, which is: for planning at the metropo-

litan level to. . be successful, it must be integrated into a

well organized area-wide government authority, and must obtain

a well co-ordinated working relatinship with suitably modified

local governments and local planning bodies. This has been

done by theoretical research and case studies. This thesis
does not intend to propose any utopian ideas, but rather try to
give some practical directions, and to point out what courses
of action should be followed in solving our metropolitan pro-
blems. Although this thesis is mostly limited in the scope to
Canada, its findings and principles mdy be applied at least to
other parts of the democratic world. |

This thesis -has been able to cover only a small part of
today's numerous metropolitan problems. Many other metropolitan
problems, such as the conflicts between central city and sub-
urban municipalities, citizen's participation in metropolitan
affairs, conflicts between metropolitan and local planning au-
thorities, the proper division of government functions between
metropolitan and local governments, the proper roles of upper
governments in solving metropolitan problems, etc., are not
studied here. Therefore, this thesis has only tried to examine

a segment of those metropolitan problems, and to propose a few
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principles which should be followed in any proper government

action to deal with metropolitan problems.
I. The Theoretical Validity of the Hypothesis

In Chapter I, today's metropolitan problems have been
pointed'out as the‘consequences of the industrialization, the
rapid urbanization in the twentieth century, and the inability
of local governments to cope with new demands. Only efficient
regional planning at the metropolitan level can solve today's
metropolitan problems effectively. However, the necessity for
the integration of metropolitan planning function with a well-
organized metropolitan government authority has been proved
essential in making metropolitan planning efficient. According
to this sequence of reasoning, the hypothesis of this thesis
waé established.

In éhapter II, the detailed studies on the causes of
rapid urbanization in the twentieth century, the character of
metropolitan areas, and the inability of local governments to
cope with metropolitan problems prove that there is a need for
metropolitan planning and a necessity for local government re-
organization. The research on the local government structure
of Canada, and the forms of;metropdlitan government authority
in North America has also proved that there is a need for a
well-organized metropolitan government to deal with metropoli-
tah problems. Finally, the study of the functions of planning,

the need for thé-integration of planning and government in
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metropolitan areas, and the necessity for government re-orga-
nization for planning efficiency at the metropolitan level has
proved the theoretical validity of the hypothesis._

Based on the theoretical validity of the hypothesis and
on the arguments in Chapter II, Criteria have been worked out
to test the three cases: the Metropolitan Areas of Vancouver,

Winnipeg, and Toronto.
II. The Validity of the Criteria

Although the Criteria proposed in Chapter II have been
used forvthe purposes of testing the actual cases, they should
also be recognized as the principles for the organization of
metropolitan government and planning.

A brief comparison of the three cases studied in this

thesis can be used to test the validity of the Criteria:

Metropolitan Government Should Be Organized as General-~Purpose

Government. The Greater Vancouver Regional District has only

been allocated the hospital function. Its in-effectiveness in
satisfying other metropolitan needs can be seen by the exist-
ence of many other single-purpose districts and boards in the
Metropolitan Area. The separation of the area-wide planning
function, in the Lower Mainland Regional Planning Board, has
proved highly undersirable in terms of effective planning im-
plementation.

Both the Metropolitan Corporation of Greater Winnipeg
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and the Municipality of Metropolitan Toronto have demonstrated
their effectiveness in providing area-wide services as general-
purpose governments.

This supports the validity of Criterion I.

Metropolitan Government Should Have Sufficient Legal Powers.

The Greater Vancouver Regional District has the po-
tentiality to exercise its legal powers to perform services
when it has been assigned more functions.

Both the Metropolitan Corporation of Greater Winnipeg
and the Municipality of Metropolitan Toronto have good legal
powers to perform those responsibilities assigned to them.

This supports the validity of Criterion II.

Metropolitan Government Should Remain Controllable by and

Accessible to Its Citizens. The members on the Regional

Board of the Greater Vancouver Regional District are appointed
by local municipal councils. It has been pointed out that
this arrangement of indirect representation, being democratic
or not, is still in doubt.

The direct elections of the members on the Metropolitan
Councils. of the Metropolitan Corporation of Greater Winnipeg
and the Municipality of Metropolitan Toronto are more likely
to ensure 7ﬁcitizens' role and promote citizens' participation
in their metropolitan affairs.

This supports the validity of Criterion III.
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Local Municipalities Should Be Modified to Create Efficient

Local Governments, and Local Planning Functions Should Be

Encouraged. In the Metropolitan Vancouver Area, where no

local municipality has been modified, inter-municipal servicing
problems exist and are increasing. The established local plan—
ning bodies are unable to cope properly with these inter-muni-
cipal problems.

The Metropolitan Corporation of Greater Winnipeg has
been built up as a strongly centralized metropolitan govern-
ment, especially in terms of its planning function. As govern-
ment functions increase, it is doubtful that this metropolitan
government will be able to handle all the services demanded
without efficient local governments to share the burden.

In Metropolitan Toronto, the former thirteen municipali-
ties were consolidated into six on January 1, 1967. This mo-
dification was clearly based on the idea that the local govern-
ments should be made efficient in performing local services by
modifying their boundaries.

This lends support to Criterion 1IV.

Geographic Adequacy. The Greater Vancouver Regional District

has a poliftical Jjurisdiction excluding some urbanized areas
while the Lower Mainlaﬁd Regional Planning Board_:ﬁossessesba
more than adequate geographic Jjurisdiction in terms of planning
for the Metropolitan Area. It is doubtful as to how these two

bodies could function together and develop an efficient program
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for the future development of the Metropolitan Vancouver Area.

The Metropolitan Corporation of Greater Winnipeg has a
relatively good geographic Jjurisdiction in terms of its poli-
tical and planning control.

Urban development has exceeded the political and plan-
ning Jjurisdictions of the Municipality of Metropolitan Toronto.
Therefore, it is also difficult for the Municipality to handle
its area-wide problems.

This supports the validity of Criteridn '

Basic Metropolitan Planning Functions Should Be Research, Plan-

ning, Co-operation and Co-ordination, and Advice and Assistance.

The Lower Mainland Regional Planning Board has carried out com-
prehensive studies and prepared the Official Regional Plan.
It also maintains a good working relationship with local plan-
ning officials, and provides assistance to local municipalities
when requested.

The Planning Division of the Metropolitan Corporation
of Greater Winnipeg has all the planning responsibilities in
the Area. It has worked out comprehensive studies as well as
the Official Metropolitan Development Plan. However, it does
not co-operate with or provide assistance to the local munici-
palities except the City of Winnipeg. |

The Metropolitan Toronto Pléﬁning;ébard has stﬁdiea‘its
Area extensively, and has been able to prepare a metropolitan

plan which was adopted by the Metropolitan Council as a state-
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ment of its objectives. It has not been able to build up a
very sound working relationship with local planning bodies.
However, the Planning Board provides assistance to local muni-
cipalities.

This supports the validity of Criterion VI.

The Metropolitan Planning Body Should Have The Power of Review

Over Local Plans. The Lower Mainland Regiéﬁal Planning Board

is purely an advisofy body. Local planning bodies adopt its
suggestioﬁs only on a voluntary basis. Therefore, its success
is also limited in terms of area-wide planning implementation.
Tﬁe Planning Division of the Metropolitan Corporation
of Greater Winnipeg is the only planning authority in the whole
Metropolitan Area. Therefore, it does not have any difficulty
in this regard.
The Metropolitan Toronto Planning Board has the review
power o&er local plans. Therefore, area-wide objectives can
be more readily ensured. .
This supports the Validity of Criterion YII. .

A brief comparison of the three Metropolitan Areas

based on the Criteria can be presented in Table V on the next

page.
IIT. The Validity of the Hypothesis

The success of planning as a function of government is

highly dependent upon the structure of the government. There-
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A COMPARISON OF THREE METROPOLITAN AREAS BASED
ON THE CRITERIA

Criteria

Metro Vancouver Metro Winnipeg Metro Toronto

Area Area Area

Metro. Govt.,
Authority:

I Multi- poor excellent excellent
- Function

II Power fair good good
ITI Control fair excellent good

IV Local- fair fair excellent

Government

V Area fair excellent poor
Metro. and
Local Plan-
ning:
IiI Control fair good poor

IV TLocal- good poor good

Planning

V Area excellentr excellent fair

VI Metro.- good excellent good

Planning
VII Power poor excellent

excellent
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fore, if planning in metropolitan area is to be successful, it

must be attached to well-organized metropolitan and local

governments with a proper division of government powers between

them.

In a democratic society, the crucial issue in the areal

division of government powers lies in the achievement of a

responsible and responsive system of government.

Paul Ylvisa-

ker attempts to portray this problem in the chart which is

_reproduced below:1

The Rationale for an Areal Division of Governmental Powers within f’!e Madem Democratic Sfafe : |

\ INSTRUMENTAL VALUES OF THE AREAL DIVISION OF POWERS - L i
BASIC VALUES ~1.e., The means by which adp 1s presurned to realize the given basle valves; exprem& i Jerms of the:
T Individual X Govammental Mcm '»J«._.
Gives further assurance of protection agalnst arbitrary or hasty governmemnl ad:oﬂ J )

lIBERﬂ‘ . . —by providing additional' and mere weadily] by providing o syﬁemcfmuﬂfmm’igg.power
(Conshmﬁenahsm, with’ a| available points of access, pressure, and canirol;{ amang governmental !evdg, cssumjg h&hbﬂ and

goodly odmixture of laissez-| —by making It possible for minorities o qvall] debate; R
falte} themselves of governmental position and power;| by creating a netwofk of mpqﬁdﬂmr to lo-
~. —by serving to keep governmental power close]” ealiza ills which may besafihequxm S

" fto its origins, and governmental officials within
reach of their masters. .
.EQUAUTYY

(Especially as embodied in its
corollary of democracy and the

axiom of wide-scale participa-
tion) )

WELFARE
(service)

TR
’

On the fegative side, provides a further barrier to
the concentration of mlqd, economic, and polmcul
power.

Qn the positive (fde, provides add:‘tioau] nnd more

. {readily ovoilabla ‘oppertunities for. porticipotion

as a means of contributing to the developrsent both
of the individual (in the Aristotelian tradftion of

. ", | citizenship) and of publlc pollcy. B

Additional ausurance that damunds will be heurd
| and that needs will be served,

lpaul 11

visaker,

"Some Criteria for a

Gives further ossururup of: R
—responsiveness and Rexibili )y{
—energy and “collective wwdom"" Ty
—consent and loyalty B e

Gives further assurance ﬁm! gmnmmal action
will be effective (granted the <lolimg Hsfedﬂnﬂ‘ned
ately above), and that petformam vhlhﬁ)é more
efficient, in accqrdwm: ‘lba ddmmishmﬁ!e pimcuples
of:
~=scale;
- =delegation;
«~decentralization;
“~spediglizetion;
—the avaiability and yardstick effact éf com-
parative costs

e

O

“_

— Lo . . =

'"Proper' Areal

Division of Governmental Powers", Regional Development and
J. Friedmann and W. Alonso, editors (Cambridge,

Massachusetts:

The M. I. T. Press,

1964), p. 524.

At i < %

L e BB —
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As noted, the problem is to devise the means whereby the basic
values.of liberty, equality, and welfare could be realized on
an optimum basis tﬁrough an areal division of powers. This
thesis has demonstrated a way to resolve this problem.

It is felt that the hypothesis of this thesis has been

supported to ‘be valid.
IV. A Further Study: The Role of Province

;If a community choosges to plan,.it must implement the
decision through its organizational structure. -It is the
government which is best suited to assume the responsibility
for ﬁlanning. Although the role of_lécal gqvernments in deal-
.ing with metropolitan problems in Canada is indispensable, the
-keyfﬁo solVing the complex difficulties lies with the provin-
cial governments. This fact has been found in this thesis.
that within the three Areas studled in Chapters III, IV, and
V, the provinces have played v1ta1 roles in solv1ng thelr me -
tropolltan problemo. 'The ability of local governments to meet
criticél development problems-is largely conditioned by the
province. The tools which the localities can utilize, the
money they Spend, and the powers they éxercise, are to a great
extent determined by the actions of ﬁhe provinces.

o The British North America Act, which is the consti%utioh
of Canada, assigns to the provincial governments sovereignty
in all matters relating to property and civil rights, in all

matters of a local nature, and over all crown lands and re-
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sources. Therefore, planning as it relates to communities,
resources, and public and private property, is also a provin-
cial responsibility.2 There is no doubt that if localities
are to function well, the province must provide the proper
framework and many of the means for them to do so.

Actions of the province to deal with mefropolitan pro-
blems can be many; but it is not the intention of this thesis
to study these in detail. Determination of how far, and in
what directions a province should go depends on several factors:
(1) its historical experience in dealing with urban development
préblems; (2) the relative intensity of metropolitan problems;
’and,’(B) a Jﬁdgement on whether or not the multiplicity of
loéal governments is causing a loss of 1oca1 conﬁrol over local
'problems of the metropolitan area.3 In order to make intelli-
gent judgements, there is a need for unifying principles and
policies to serve as a framework to guide metropoiitan growth.
The province can, and must, provide this unified dimension--
pulling together facts and information, making province-wide
projections of economic, social and phyéical development trends,

and formulating imaginative;Well—thought€§ut development goals.

2Unlver's:Lty of British Columbia, Division of Community
and Regional Planning, Planning for Regional Development in
British Columbia (Vancouver, Spring, 1965), p. 1.

3Council of State Governments, ”The States' Role in
Urban Development", Metropolitan Polities, M. N. Danielson,
editor (Boston and Toronto: Little, Brown and Comapny, 1966),

pp. 315-316.
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However, the role of thevprovinces,of Canada in munici-
pal affairs has been capricious. No province makes provision
for continuous, or periodic review of its municipal problems.
The provincial governments seem unconvinced that‘the metropo-
litan problems are high priority issues, or that the problems
are serious enough to warrant effective government re-organi-
zation. One of the reasons for this lack of sympathy with
citiesvis the . ifcontinued rural orientation. The willingness
of public officials to place a high priority on urban problems
has not yet caught up with the pppulation movements of the
last twenty or thirty yeafs. It is true that the Conservative
Government in Manitoba, the Progressive Conservative Government
in Ontario, and the Social Credit Government in British Columbia
are built upon strong rural support.

Another reason why cities faill to get a sympathetic
hearing at the provincial level is because they generally are
under-represented in provincial legislatures. Some of this
urban under-representation is due to continued inaction on the
question of re-distributing seats in provincial legislatures.
The provincial governments could undertake wholesale re-distyi-
bution but it is easier and sometimes safer to do nothing.5

Despite this general pattern of provincial inaction,

4Har'old Kaplan, The Regional City (Toronto: Canadian
Broadcasting Corporation, 1965), p. 18. .

5Ibid.
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the Canadian record on metropolitan reform is better than the
American. The situation in the United States, for the most
part, is far more critical than in Canada. Urban under-repre-
sentation in their state législatures is more blatant than in
any Canadian province; and party control of the state legisla-
ture is usually more rural-based. Most Canadian cities get a
somewhat better deal from their provincial governments than
American cities do from their state governments. As a reéult;
Canadian cities have had less incentive for by-passing the
provincial governments and seeking direct federal assistance.
The cities in Canada also realize that, under the present
status of Canadian federalism, the provinces are too powerful
to be by-passed.6 -

Too often the planners and reformers who are convinced
that they have the solutions to metropolitan problems dismiss
the obstacles to reform as mere 'politics". But the prevail-
ing systems in our provinces reflect deep-seated attitudes and
" understandable self-interest. The obstacles to reform are
neither trivial nor stupid. They are real, numerous, and
difficult to overcome.

However, to find a proper role for the province to deal
with metropolitan problems is beyond the scope of this thesis,

and should be the subject of another work.

6Ibido s ppo 19_200
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APPENDIX

THE QUESTIONAIRRE SENT TO THE - LOWER MAINLAND REGIONAL
. PLANNING BOARD, THE PLANNING DIVISION.OF THE METRO-
POLITAN CORPORATION OF GREATER WINNIPEG, AND
THE METROPOLITAN TORONTO PLANNING. BOARD
IN JULY, 1968
Please describe the present geographic area covered by your
agency or refer me to a publication where I can obtain this
information.
When and underfﬁhat legislation was your agency established?
(a) Is your agency attached to a metropolitan or regional
| government ?
Yes ( ) When and under what legislation?
No ( j .
(b) Have thére been any official inquifies into metropo-
| litan or regional government in the past 20 years?
Yes ( ) Please list. |
No ()
Please list fhe ma Jor functions of your agency or refer me
to a publication where I can obtain this information.
Please describe the main technical and administrative divi-
sions of your agency or refer me to a publication where I
can obtain this information.
Approximately how many people are normally employed by your
agency?
Have your prepared a comprehensive metropolitan or regional

plan?
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11.
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Yes ( ) Please give title and date of publication.
No ( )
Has the}comprehensive metropolitan or regional plan been
édopted?
Yes ( ) Date?
No ( ) Can ybu refer me to any publication or newspaper
| stories that will explain why?
Have you in your own or in cqoperation With other agencies
prepared any metropolitan or regional plans for a specific
function such as transportation, shoreline, recreation,
etc?
Yes ( ) Please list title and date of publication.
No ( ) |
(a) 'Ha§e any of the specific functional plans been offi-"
 cially adopted?
Yes ( ) Please list.
No ()
(p) Have any of the specific functional plans not offi-
| cially adopted neverthless in your opinlon been used
as a guide?
Yes ( ) Please list.
No ()
Are there-an& other agencies in this metropolitan area also
carrying on certain land use and transportatidn planning
functions on an area-wide basis?

Yes ( ) Please give name and address.

No ( )
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12. Please give the nameslof the local planning bodies of the
municipalities within your metropolitan area.

13. Please list your publications in the past three to five
Years that will probably be relevant to my research and

their prices.

THANK YOU VERY MUCH!



