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INTRODUCTION

The collection of Seminar papers included in this pubTication
was prepared for and delivered at a Seminar on "The Development of . .
Innovative Strategies for the Renewal of Older Neighbourhoods”, '
organized by the Institute of Urban Studies and held at the University
of Winnipeg, April 6th and 7th, 1977. The Seminar was intended to
provide a forum for discussion of the needs and problems of inner city~.
areas, between municipal, provincial, and federal public officials, - |
lTocal councillors and politicians, academics, representatives of the
private sector, local interest groUps and members of the general public.
It was held in conjunction with the Bonnycastle Lecture Series.. '
Approximately ninety participants attended.

The seminar was the culmination of work in inner city areas
undertaken by the Institute of Urban Studies over the past two years.
Three of the papers included in the following pages, ‘Inner City Profiles
and Processes of Change', ‘Analysis and Assessment of Present Policies
and Programs', and 'Alternative Strategies for Older Neighbourhoods',
were presented by Institute Staff and refiect the Institute's work in
Winnipeg. Invited speakers such as George Sterh]ieb, Michael.Dennis,
Jeffrey Patterson and MNils Larsson, brought a wider perspective to- the »
discussion and contributed content and concehts which should give this
seminar paper national and particularly prairie applications. It is hoped
that the collection of papers will provide policy makers, planners,
administrators and academics with valuable resource material on the needs
and problems of inner city areas in Canada, a review of present policies
and programs presently in operation, and some innovative ideas for alternative
strategies. ' '

In contrast to the other papers presented here, the entire
proceedings associated with the Bonnycastle lecture have been pUb]ished.
This is intended as a tribute to Professor Gordon Blake, who until his
untimely death in August 1977, was Chairman of the Bonnycastle Lecture Series
Committee.







BONNYCASTLE LECTURE

The first seminar paper in this collection,
Bonnycastle Lecture 1977, is dedicated to Professor
Gordon Blake, chairman of the Bonnycastle Lecture
Committee and until his untimely death in August,
1977, Chairman of the Department of Economics,
University of linnipeg.
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INTRODUCTION

Professor Gordon Blake: Chairman, Department of Economics. University of
linnipeq.

"Mr. Vice Chancellor, Mrs. Bonnycastle, members and friends of
the University of Winnipeg, I welcome you most cordially to this year's
RHG Bonnycastle Memorial Lecture. Before presenting our distinauished
speaker of the evening I would not propose to call upon the Vice Chancellor
to bring you greetings and to ensure that we are clearly aware of the
circumstances which bring us all together on this occasion. 1 would ask
President Duckworth therefore, to say a few words. Thank you.

Welcome to Bonnycastle Lecture

Dr. H.E. Duckworth: President, University of Winnipeg

Mr. Chairman, Ladies and Gentlemen, as the chairman has suggested, I
do indeed wish to add my welcome to that of his. The University is pleased
to be able to bring distinguished visitors to the campus under the aegis of
the'Bonnycastle Lecture Series and tonight is no exception, both with
respect to our pleasure and also with respect to the distinction of the
speaker. I wish to remind you that this lecture series was established by
Mrs. Bonnycastle and her son Richard in honour of Richard Bonnycastle, first
Chancellor of this University who died in 1968. lle are de]ighted that Mrs.
Donnycastle is able to be present this evening. Mr. Bonnycastle was a
native Manitoban, who made a distinguished contribution to his own province
and to Canada as a whole. He was born in Binscarth, was educated at St.
John's College School in this city, at Trinity College in Toronto, at !ladham
College, Oxford and Lincoin's Inn London. He had a successful business career
with the Hudson's Bay Company and later in the field of printing and
publishing. Also, throughout his career he maintained extensive community
interests. In 1960 he was named first chairman of the Greater Winnipeg
Metropolitan Corporation and provided that unusual, now defunct, organization
with excellent leadership. He was elected Chancellor of this institution on
September 25, 1967, but because of his untimely death, held office for less




than one year. The University is greatly honoured to be able to commemorate,
in this way, the life of this distinauished citizen. Mr. Chairman.

Introduction of George Sternlieb, Bonnycastle Lecturer

Professor Gordon Blake

I think perhaps it is singqularly appropriate that we are privileged
to have a noted scholar and I may say as well, a noted practitioner, in
the field of Urban Studies as our speaker tonight. President Duckworth
has remarked upon the deep and abiding interest which our Tate revered
Chancellior took in matters relating to the imnrovement of life in this
community, and we therefore welcome our speaker most warmly. Dr. George
Sternlieb probably knows so much about urban problems that it is a wonder
if he sleeps at night, if in fact he does. I haven't asked him whether he
does or not. lle comes here from New Brunswick, but not the New Brunswick
which most of us are acquainted with. He comes from lew Brunsmick, HNew
Jersey, which is the seat of the venerable Rutgers University. Renamed,
Mr. President, after Henry Rutgers in 1825 because of the fact that he
picked up the debts of 01d Queen's College, for five thousand dollars.
I suggest that is a cheap way to found a University. He is a graduate of
Harvard Business School, is the founder of the Centre for Urban Policy in
Rutgers University and at the same time carries on his former duties as
professor of Urban and Regional Planning. After leaving Harvard he also
tock Economics and History at Columbia. When I observed that Dr. Sterniieb
is a practitioner as well as scholar, I say this on the basis of no little
authority, his curriculum vitae, all seven pages of it, abundantly attests
to this fact. His so called miscellaneous activities which I did not lTook
into too carefully, but we call them miscellaneous anyway, include being
a director of the Citizens Housing and Planning Council of !lew York. He
is also a member of the Board of Advisory of the Columbia University Centre
for Law and Economic Studies, an advisor of the National Council for Urban
Economic Development, and a member of the Census Advisory Cormittee, the
Federal Rent Advisory Board, the Presidential Task Force on Housina, the
Twentieth Century Fund, a prestigious organization as many of us know, and
of the Governor of New Jersey's Housing Task Force. As well as being a
consultant to, and witness for, the United States senate and House Committee



on Housing (That's to name a few) he is an editor and a wide ranging
author. Books and aritcles bear the names of The Tenement Landlord,

The Zone of Emergence, The Urban lousing Dilemma, The Future of the

Downtown Department Store, MNew York: Future Without a Future, The

Numbers Game, which as, I understand, a forcasting method of looking

at_household sizes, Death of the American Dream Home and The City As
a Sandbox, I think I will stop right there, the list is longer. At

this time of year in our own fair city we are rather aware of the
relevance of the term city as a sandbox. As an advisor I now invite
Dr. Sternlieb to give us his advice.







BONNYCASTLE LECTURE

Dr. George Sternlieb
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I come here following a time honoured tradition-that of
forecasting in a strange place. I say it is a time honoured tradition
because it is one of the few successful formats for forecastinag.

Those who forecast at home, narticularly in the short run, end up

being dishonoured. Those of us who are wiser than that, come to
someplace where we can leave and hopefully, our sins are buried with

our memories. In a more serious fashion, one of the more provocative
questions of our time, world-wide, is the issue of whether the cities

in the United States and the sins of these cities and their happenina,
in any way provide us with the forecast of thinags to come in Canada,

or are they unique, made for the States in the States, a function of
history, of race and other pecularities of a unique situation. That

is a question that has been raised not merely by Canadians but certainly
is front and centre in European city nlannina. The city of Paris,

for example, is very much concerned on the same point, as well they
might be. There first enclosed shopners mall opened several years

ago with a million square feet and there are six or seven more on the
drawing boards and more to come. German cities, where stronger land

use controls exist, still experience considerable vigor. There is some
question, however, on the future. The English cities are consumed with
a decline of real income. London is suddenly the victim of applying the
right type of tool at the wrong time, i.e. a cutback in allowable industry
and jobs within the city just as the city peaked out. It provides a very
chastening lesson in makinag sure that your tools do not renresent the
lesson of the past but rather are targéted to the future.

What are the cities in the States like. First, and primary, eight
out of the ten largest cities in the United States, lost population and
very substantially since 1970. Mot only are they losina nebp]e, but they
are also losing in buying power. This results from an enormous level of
selective migration both into and out of the central cities. Take all of the
roughly 250 central cities in the United States and multiply all the people
who moved into those cities from 1970 to 1974, a four year period, by their
average income, then take all the people who moved out of central cities, in=~

that same brief four year period and multinly them by their average incom

s




Compare the total resident incomes that moved into central cities
versus those which moved out of central cities in the four year
period, and you have a reduction of aporoximately 30 billion dollars
a year in resident buying power. How 30 billion dollars is a very
Targe number. Let us think of it in terms shall we say of housing
buying power, using the conventional rules of thumb, 25% of income
going for rent, you suddenly are bereft of 7% billion dollars of rent
paying capacity. We will push that number a bit further. The value
of properties is a function of their income, not of the bricks and mortar
in them, but generally their income nroduction. A conventional rule of
thumb for used buildings of one kind or another is four or five times the
annual rent roll. That 7% billion dollars of rent paying capacity lost
represents 30 to 35 billion dollars worth of ratable, of tax base lost.
You do not lose it all in one year, but ultimately vou will lose it.

The gross population migration is moving in two different
directions at the same time. One of them is perhaps quite relevant
here, the other perhaps less so. The latter refers to the fact that
now the migration out of central cities, both in terms of total number
and in terms of selective characteristics, has encompassed not merely the
central city but also the standard metropolitan area, i.e. the city and what
we conventionally thought of as its suburbs. As a result, older major
metropolitan areas of the States with some exceptions, are either stagnant
or losing population. The fastest growth segment of the United States is
now in exurbia, a ring of develonment 30 to 60 miles away from our
principal central cities. I will come back to the péint of why I think
this is perhaps less significant here, in a moment, but the reasons yield
considerable insight on the unique character of Canadian urbanism.

The second phenomon which may have more relevance here is the
fact of a tremendous regional shift which suddenly has hit the newspapers
and the learned media, and unfortunately we practitioners of the so-called
learned arts are running after the data. And that is the shift to the
south and the south-west. Again, from 1970 to 1975 roughly a million
whites migrated from the north of the States while an equivalent number
moved to the south. During the same period, for the first time since the
Civil VWar there was a net out migration of blacks from the north going to
the south. This type of regional shift is occurring in greater or lesser
degree everywhere in the world. Ulhat you have, for examnle, in the States,



is the emptying out of the farm belt. If we turn to Canada, (and

here I tread on very dangerous ground, one can only be learned if

one pretends, or one is Very careful to avoid areas in which one is

not learned) my impression is that a rather substantial de-population

of the northern frontier is taking place. Ue do not make them rough

and ready anymore! Everybody wants the sun! We have loocked at

population and at buying power shifts; we have to look at jobs. Job

relocation is intimately related to the issue of reaional shift.

Whether jobs follow people or people follow jobs, the yin-yang here

we can leave really to thé metaphysician. The reality is that we are

seeing world-wide now a tremendous re-allocation of labour force. At

the risk of an even greater over-simplification than many of the other

over-simplifications which you will hear from me this evening, let me

suggest that we are in the process of homogenizing the world labour

force. The advances in dry bulk cargo and the 1ike simply make a variety
~of jobs which hitherto were hiqh]y localized now key to the regional

shift and increasingly the underlying enabling element of world wide

shift. That is basically what is hannening in the States. This movement

sometimes has been somewhat casually referred to as the development of a

nost-industrial society; it has enormous consequences on the ro1é of many

of our older cities. The bulk of our cities are not government cities per

se and to that dearee by the way are quite different from theif FEuronean

equivalents. They are manufacturing cities, they are business cities.

then one turns to the question, snecific to our topic today of rehabilitation

of housing, you must say housing for whom, what are they going to nay for

it with, and vwhy are they goinag to live there?

Going back again to this post-industrial shift, what we
find in the States is an increasing number of people who have fallen
off the industrial train. The basic policy response that we have
addressed to those people really reflects the following line of logic.
We could have either said that work is a very important thing, so
important that it must be ﬁhared even if one slows down the train or
one gays, 'Let us accellerate the train, let us use capital intensi-
fication, work rationalization of all kinds, and we will make enough
money so that we will be willing to be taxed and pay people to
essentially stay off the train. "The issue then arises of where are
you going to keep those neople. The United States has successfully
achieved the largest scale of shift people off the 1and that has been
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accomplished by any major country. In the Soviet Union for example
in the order of 30 to 35% of the ponulation still is enaaqed in
aqricultural pursuits. In the States we are down to about 3-33%%
level. The redundant have moved to the big cities. So suddenly we
have the visible poor, and we have nolicies of government and policies
of industry (which I am not necessarily criticizing) which make these
visible poor no longer of significance, to what I shall refer to, for
Tack of a better term as the "machine". The entry level types of
occupations that these peonle once would have nursued, whether in the
slums of Toronto or Montreal, or for that matter, in VWinnipeg, are
pursued better, by the definitions of our time, in Taiwan; in the
Phillipines; increasingly in Brazil; you name the country. The issue
is where to put those neople. As I have indicated in the States these
people are no longer on the farm, they encumbered the machine. These
people have now gone to that geographic sector, of least future value.
In part, by the way this future of least value results from their presence.
In part their presence is alreadyattributed to the fact that the urban
values were already going. Those are the major cities. The present role
of a good many of the United States major cities is essentially not a
way station for the noor - that was their classic role, to nrovide a
bridge for rural peasantry to middle class status in two generations,
but increasingly a permanent depot for the poor.

I have promised my host that I would not bore anybbdy with
numbers so just a few. Roughly, one out of seven of the total population
of Mew York City is on welfare. Twenty-two percent of the total ponulation
of Philadelphia, our third 1argest city, is on welfare. The proportion is
somewhat higher in PRoston, and one could go through a whole groun of
cities with similar results. If I can pnaranhase a wonderful line which I
have used repeatedly because 1 do love it and it seems to be so true,
by Berthold Brecht from the Three Penny Opera - "The rich love the poor
but they hate lookina at them." And it is an increasingly non-dynamic haven,
that the U.S. city finds its current role.

Now what is the relationship of this to the Canadian equivalent?
You think about that and we will come back to it in a minute. In the
meantime, we will turn to the housing situation. The housing situation has
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moved quite rapidly, in circles. There is a cycle in housing fashion
and in the planning industry. In all too many aspects of urban affairs,
we are in the fashion industry. About every 5,6, or 7 years
rehabilitation is re-invented. In between we discover that it is

hard to do in large quantities by government intervention. e become
discontented with it and we abort programs. That is the American Model.

In the meantime it keeps occurring, because, there is a
tremendous level of rehabilitation unaided by government intervention,
and it is increasing very substantially. The current expenditures
on rehabilitation in the United States are now equal to one-quarter of
the total expended on new housing, and that fraction is movinag un.

The reasons for this are several-fold. First and foremost, is the fact
that we are no longer as rich in housing buying power, as we thought
ourselves to be just a very few years ago. Again an illustration from
the States, you can put it into whatever framework is apnropriate for

. Canada. In the States, circa 1965 something better than 407 of all
households in the United States, could have afforded the median price
house built that year. The equivalent figure now is 15%. That does

not take into account the operating costs which have increased enormously
and will continue to increase.

By fostering rehabilitation, we are aoing to go into the reuse of
used housing and used neighbourhoods and used cities because we no Tonger
can afford the luxury of not doing so. The rich throw away used goods,
the less than rich reuse them. And just as an aside, one of the real
problems, is to invent a whole semantic chain to make a virtue out of
this necessity. To take used furniture for example, and call it eclectic
or to call it a near antique so that you are not losing status by buying
used furniture, you are buying a conversation niece. I will digress once
more. I did a study once on the housing of welfare receipients in Hew
York City. My partner on this study was a Social Psychologist and in the
course of the study we were discussing why people seemed to be so pleased
with the housinag choices, even when the housing was terrible. The gist of
it was that when you have to, you have to, and since you have to, you
rationalize some reason why this is obviously the only virtuous resnonse
by any right thinking upstanding young Canadian counle.
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It is fairly typical in orimitive tribes to turn to the oldest
individuals within that tribe for policy advice. They have gone through the
greatest series of occurrences, all of which are replicated. There
were previous long periods of drought, or long periods of flood. How
did we live through them? Let me suggest to you that your text books,
which in a sense embody this age old tradition, and a good many of your
teachers, and perhans even the individual who has the temeritv to lecture
currently, have passed into old fogydom, that much of what we Tearned as
to what works, does not work.

History stopped in 1974. HNow, you may well say that nothing very
new has hanpnened since 1974; yes enerqy costs went up; and yes I complain
when I pay the bill, but 1ife aoes on. There is a flywheel in the way
we do things, and it takes a aqreat number of years, after the underninnings
of some societal formats are shot down before those societal formats
in turn reflect the change. Put that change must result. .

Let us move to the rehabilitation sector.  One, what is to be
rehabilitated and how do I tel1? 1In the States, at least Frank Kristoff
has pointed out that the problem in the central city is not the shortaqge
of housing but rather the shortage of neighbourhood. Let me stress
that. For a very great number of years, at least in the States we could
synonymize the provision of good housing withbthe provision of good
plumbing. And if you go back to the 30's when the absclute shortages of
housing were monumental, this probably made a great deal of sense.

When you turn to the 60's and 70's, leaving out some of the rural afeas

for a moment, what you are dealing with now is not so much the physical
entity as the psychological entity. How do you provide a neighbourhood?
How do you provide the feeling that the housing and the context in which
this housing is located is; 1) satisfactory, 2) safe, secure, sound, and
sanitary as well, and 3) something which does not lower my self-esteem,
because I have to live there; Unless you can provide this last, particularly
among youth you get the level of self-induced vandalism, of tenant

induced maintenance and repair costs and the kids who break in the doors,
windows or you name it, of the oublic housing projects. They don't do
-that because the plumbing does not work and they do not do it because the
square footage is inadequate, and they do not do it because the mechanical
standards to which it is built are inadequate. They do it because the
environment where they live spells inadequacy. It says you or your narents
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are failures. That is a very tough one. Let us consider some
history from the United States. About twenty years ago, a fellow
named Paul Ylvisaker, then of the Ford foundation, came up with a
wonderful chain of logic. He said that most of our efforts at
rehabilitation and revitalization of old neighbourhoods have failed,
and the reason is that we went into the hard core of the city and the
neighbourhood characteristics and the like,wiped out our efforts.
tthat we really should do, is look for a grey area. A grey area and
here the point of view and the vision becomes millenial, is an area where
the housing is sound but obviously is going to need some input, in
which the people care but are beginning to lose faith, etc. etc.

We should find those areas and there we will nut our investment,
and there is where rehabilitation will make sense, and everybody
applauded because the logic was impeccable. Again, I leave the
applicability of this to you. The results were not so good. By
the time we decided what was the grey area, and got the lamentibly
elephantine characteristics of government rolling into it, there was
no longer a grey area, it was a purple area, it was a deserted area,
it was an abandonded area. The disease outran the speed with which we
could bring out our preventive measures. And what you ended up with in
some of the bad areas at least was the classic before after, and after-
after sequence of pictures. The before nicture, and here I am sure, this
is visible in Canada as well as in the States, is a mayor or somebody
running for the equivalent of City Council, who is looking at some broken
plaster or where the sink used to be and has been rinped out, or a rat hole,
and mayor or City Councillor or whoever the devil it is says "this is not
going to happen in my tovn", and everybody applauds. And some times you see
a second picture, an after nicture. Where there was a ripned out sink
or broken down nlaster or rat holes, now there is a nice fresh anod looking
place and everybody is looking very pleased, including the somewhat be-
wildered new tenants. In too many cases though the after-after photograph
was not taken several years later and this looks terribly much Tike the before.
And that is a very harsh reality.

Let me turn to a nlace 1ike Philadelphia, which we have looked at
in sad detail. Philadelnhia has 35,000 of its roughly 600,000 total
dwelling units atandoned. The federal government has been the insurer of
rouahly 12,000 of these. Close to 10,000 have been foreclosed. At least
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3-5,000 of these units have been ovned by the federal qovernment two

to three times. They are foreclosed, they are taken back, and it |
costs $6,000 - $10,000 to fix them up again for resale. The federal
government is not an operating agency and it wants to get rid of these
things. It cleans them up, fixes them un, sells them with a 100% mortaaaqe,
and a year and a half later it inherits them back again. Ultimately

they get bulldozed, or they get bombed, or they get burned down. A
quarter of all the major fires in a city such as MNewark, start in
abandoned buildings, and that vould not be so bad tut they do not end
there, they go on to other buildings in which there are peonle. Nov we
have yet to develop a series of advanced indicators of urban decline which
are sure enough in their prognostication and give us enough lead time, so
that we could bring to bear some of the modes of approach that hopefully
we still have in our armory. .

In Canada, your neighbourhoods are not that bad, your race issues
are not that virulent, your level of suburban competition is much less
developed. So at least in these areas perhaps you have less to learn,
from us. than we possibly from you. You have controlled your land use
much more riagorously:; the cost largely has been that a great many Canadians
who with equivalent incomes in the States would ovm their own homes, here
can not. In a sense we permitted our suburban housing to compete very
effectively with our central city housing. VYou are just beginning to.

You have lengthened out your terms of mortoages, vou strengthened your
equivalent of our Federal Housing Administration so that your mortaage

market suddenly, just as oursis becoming much tougher, is becoming much
looser for new housing construction. The costs however, mean that vou are
nrobably not going to build a hell of a 1ot of new housina unless you lover
your standards very markedly and I do not think you are going to do that.

So in a sense, you have an advantage in coming last. There is a wonderful
essay by Thorsten Veblen on that noint, ¢alled "Immerial Germany" in which

he comments (this is written in 1918) that Great Britain had essentially
invented the Industrial Revolution, that the Germans in turn had learned from
all the mistakes of Enaland, inhérited the cream of their technoloay and had
imnroved it very substantially and that the United States in turn had

seized this lead from Germany and was proceeding apnace, and therefore we
would win. In the last page of his essay however, he nointed tvo the fact that
his was not the end of history. Others would come, others would learn,
others would do, others would succeed better, because they would not have
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the debris, both nhysical and mental of the past, and the sunk natterns
of the past. And to that dearee I think you are ahead.

. Now, what is to done? (That is the title of a 1903 essay by
Lenin. Look what happened after he said that.) !e are much more

expert, in our incompetent way in terms of the past than clearly we are
in prognosticating future specifics. A couple of elements are very
obvious. The nominal title of this session related to the costs and
benefits, if you will, of rehabilitation. Let me suanest here that

the economics of this situation are now such that this is no longer

a question. It is obvious. We will have no choice but to rehabilitate.
Secondly, I think there has been a fai]u?e of concentual thinking

in housing and particularly income related housina and in this latter

are primitive. You may have something to learn from the States. VYour
model of housing reality, I think is probably wrong. Or it is a model
that is beginning to be rejected in the States after some very painful

and very exnensive mistakes. That model of housing reality in terms of
income related housing is that there is a nie.which is called rent. The
problem with that pie is ponularly thought not to 1ie in its size but
rather in the allocation of who gets which share of the pie. According to
your current scenario landlords are getting too big a share and the
housing and therefore the tenants are getting too small a share. But

all that is required, is a reallocation of the nie. -Landlords will be
lTess greedy but still be making out well enough for them, and the housing,
and therefore the tenantry of that housing will be handled in an appropriate
fashion.

Hithout casting any doubts on the fact that there are many landlords
whose share of the nie is too bia, and without necesarily defendina the
behaviour of many landlords whose behaviour is very bad, and the like, let
me suggest to you that this is a verv nleasing but faulty analysis. Increasingly
one of the realities of our time, is that not only is the cost of new
housing rapidly moving out of our reach, but that the cost of rental housing
is increasing just as rapidly. And the nroblem in many cases is not to
trade-in the bad landlord for a good landlord or scaring the hell out of
the bad landlord so that he becomes bv default or by fear a good landlerd.
The problem is how are you going to keep them in business, because when
the city, state, province, or what have you, takes over that housina they are
not going to do very much with it. In our experience at least, major cities
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that have taken over housing in the States have run them very very
badly. This is particularly true in Hew York City. The worst slum
landlord inthe city is the city, at enormous cost. The whole message
of code enforcement as practiced here and of rent control very sub-
stantially, relates to what I have suggested is a mistaken view of reality.
This essentially calls for keeping the nie constant, but reallocating
its distribution, there is plenty for everybody. Our exnerience and again
I shall defer to your own judgements on the relevance to your scene,
has been generally where we had concentrated code enforcement in qood
areas, we probably did not need it. In bad areas we ended up with the
city owning the parcels. We ended up with abandonment, we ended un
taking down parcels and then not being ahle to relocate the neonle
who were living in them. We found the same tenants who were comnlaining
bitterly against their landlords, then complaining bitterly against the
city, and/or the state or the federal government, either in terms of
its operation of that self same parcel or because it was demolished
because of health, safety, and sanitary reasons. That is a very, very,
hard reality.

There is a weakness shared I would assume, by all of us, to find
nice easy answers to very hard problems. And the easy answer in terms
of housing maintenance in the rental housing stock is to assume there
are the bad gquys and the good guys, and vou convert the bad guys into
good guys by a sock on the chin. Would that it worked that simnly.
Again if vour experience is anything 1ike our own, you are goinag to discover
when you get into your older areas, first, that your biggest single problem
is going to be elderly gentlemen and elderly laides, who own a parcel and
they can not maintain the narcel, and they sure as hell can not rehabilitate
the parcel, and you are in no position to put them out in the street.

A1l cities are different. It took us an awfully long time to learn
that. We had national housing legislation of one kind or another and
the track record of the last 30 years indicates that it was an enormous
bonus for certain low cost areas while terribly 1nadequate or irrelevant to
high cost areas. Let me give you a case in noint. Again, this may or
may not be significant to vour situation. Eight times as much government
aided housing was built in our south states per capita as was built in-
the north. MNow, the north had much lower vacancy rates, and by most
definitions had a greater housing shortage. VUVhat happened was very
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simple. e nassed national legislation, we had some lanauadge in
there about high-cost areas, that language simply was not adequate,
the programs were irrelevant or simply could not be made operative
in the north. The housing that was built provided a bonus, an
enormous bonus incentive, for npeople to migrate to the South, where
the housing was a lot cheaper. These are programs by the way that
included mortgagés down to the 1% interest level.

What has happened in response in the States and here you find
a dynamic which sometimes simply evades party lines, is increasingly
rather than having cateqorical programs, which says that you must do
thus, be specific, and follow these guidelines; increasingly our
federal proarams, at least, are being written as block grant programs.
The specifics, for better or worse, (and sometimes it is worse)
being left to the local municinality. The concept is increasingly one
that says, it is a very large country and no group, no matter how
well intentioned, can write legislation which works effectively within
the immediacies and idjosyncrasies of a specific location. So we started
off with revenue sharing and the block grant nrogram and then we took
all of the housing and urban development programs and essentially put
them all together in something called the community development Block
Grant Proaram. (By the way, one level of sophistication in Washington
is really gauged by how fast vou can spit out the alphabet, so if you
say CDBG, that shows you really understand what it is, and hopefully you
say it quickly enough so that your listener does not really hear it and
that shows you are one un.)

The CBDG program in any case represents, denendina upon your
tastes, either a victory for local initiative or a victory of provincialism;
and you may take your pick, but for the moment the renorts from the
field are very interesting. Let me share them with you. I looked at
about 300 of these Tocal community develonment block grant programs to
find out what the recipients were doing in housing. They are doing a
variety of things, some of which may be relevant here and some of which
may not. _

1) In Boston if you rehabilitate your house, you take your bills
for rehabilitation to €ity hall and you get 20% off their face in a cash
rebate. The number of stipulations are very limited, the level of
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supervision is scarily limited. I am sure there will a scandal

sooner or later, but for the moment it is easy and it is generating
some very, very, real response without dissipating most its energies
in an enormous bureaucracy and slowing down the whole oprocess. '

2) A number of cities, Baltimore would be a very good case
in point are essentially using block grants as front end money for the
purposes of rehabilitation, thus reducing the carrying costs of a
Toan from let's say a conventional, 9%, dovm to 3%% money.

3) In New Jersey the state level of activity has been launched
with a hundred million dollar bond sale for the purnoses of rehabilitation.
The money is being lent to banks in turn to ensure money for rehabilitation
loans at below market interest rate terms. There is a multinlier built
in to this of private lending as well as some effort to ride on the
Federal Housing Administration, but again this is primarily local
intervention, in the scheme of things. In other localities there are many
versions of this tyne of public/nrivate packaaing taking nlace. But
this must be viewed realistically.

There is no point in rehabilitating your housing or building
new housing unless you are going to have a market for the housing. The
sinale biggest problem in that 1ittle scenario that I suggested to you
earlier of the nie and the division of the pie, is that landlord behaviour
is a function of two fiscal realities. 0ne 1is current yield: VYhat is
this parcel returning for our money? And the second and perhaps even
more important certainly to the 1afger scale landlord it, "Is this
parcel going to be worth more in the future than it is right now?" If
it is worth more in the future than it is right now, I will take a lass
in the short term (if I have the resources) sweating it out right now with the
feeling that ultimately I will be able to cash in). The nroblem in a good
many of my cities is that the values in the areas to be rehabilitated
are going no place or have gone dowm. The issue then becomes maintaining
a market in which those properties go up in price. If the properties go
up in value then you can have code enforcement, you can have anything you
damn well please, and you will get your owner and operator to hold still,
perhaps squawking, but holding still).
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That raises again that very basic issue of what is the economic
function of your central cities? And of this central city very speci-
fically. In the States the question is being answered more and more
frequently in the negative. It is not fashionable to admit to it, but
if you look at the reality of conaressional votes, and the 1ike - I
think I can say that quite safely. In a good many cases psychologically
and financially, we have Targely written off our central cities. It is
a very'broad generalization, there would be many exceptions and many
people would disagree with me. I think however, that it is realistically
the way it is.

In Canada your cities are islands of population, they float
in space. And this protects them in many cases. You cannot support
a level of suburban infrastructure because you simply do not have the
population base, peripheral to your cities. To what degree are they
comparatively buffered from macro shifts, however? That is the issue
of regional shifts coupled with the changes in technology which make
them practicable. A case on the latter point would be the linkage in the
role of the railroads and the growth of Winnipeg to the degree that its
role as railroad pertains to it. This is a very important area but I
shall confine my comments to the symptoms, and that is the question of the
regional or regional centre, when raised fifteen or twenty years ago,
one could not scratch a regional economist in the United States without
first drawing blood, and secondly without getting a list of 10 cities
which even if all the other cities were to go would remain. The
regional city was obviously a bulwark, a mainstay, an essential of the
society. Well not everybo&y would have the same cities on that list
but everybody had a 1ist and everybody bought the concept nretty much .

. .and the numbers would run 8, 10, 12, 14 and the like. 1 think if you
went through the same process today, that 1ist would be much smaller.

You really don't need; this is going to sound herética], you do not need
for example, a regional facility both in San Francisco and Los Angeles.
And the odds are high that you go wherever success is and success is
stronger in southern California than northern California and San Francisco
is losing its job base. It is a very charming place, with a rare
capability of serving as a personal lure, but that is the functional,
economic reality. The role of a place like Denver I think is much more
threatened than the people in Denver would agree with.
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One might ask the question here, do you need both Ninnibeg o
and Calgary? Or does the rise of orie, by definitiohfméan'the
decline of the other? There is a popular concept: that I think ‘
is symbo]ized-by the title of that play of some years ago'calléd~-A."
"Stop the World I Want to Get Off" which says that . . .'What is
~ good about growth? It is noisy, obnoxious, and I do not like the
peonle who are moving in and besides I can not get to rmy lake home
as rapidly as I once did. Rents are going up and my favourite boot
black is always occupied; and the like'. Instead of course boorish
growth will be graceful, we will be Tlearned, we will be cultured, we
will know each other better. We will have the good 1ife. The romance
pours forth endlessly and I am the last man in the world to be cynica1 ,
about these beliefs. But I must warn you that they are very difficult
to attain and even more so to be sustaired. I éan not think of any
success stories. For the moment, it is either growih, vith its costs,
or decline, and decline is very unpleasant. I can report the latter now
authoritatively, because in decline the expenses of a municipality or a
province or any government unit do not go down. The tax base, however,
does, and the internal dynamic of decline in services and increases in
costs is painful. That is what is happening to Mew York right now.
It is practically impossible to really cut costs, yét the tax base is
eroding very rapidly.

Mow, how does one secure qrowth and avoid dissolution? One of
the things that may be required is much more in the way of creative
compaction so that you have critical masses of activities within the
city that feed upon another. The example of your main street comes to
mind and not happily, (and here I speak with all the authority of someone
who has spent 10 minutes on it). I refer to the 6 block lag between your
two major department stores, the reality of your old main retail street,
Portage Avenue, versus Broadway, where your new office buildings are, the
development of that new office building thing, as a long continuous stfip 7
leading no place and with no centre, and competing with your older facilities.
If you have an opportunity to get more growth and I hope you do, in
deference to the future, you had better do it better.
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The best rehab program in the States right now is in Baltimore,
so I want to take a look at that for those of you who are involved in
the process locally. It is being run very well, very successfully,
that is well documented. There are few mysteries to the process. They
are doing everything that many others are doing, but doinag it better.
This operation is successful because they use a combination of municipal
and state funding, in order to get very generous and very good and
very aggressive inputs from their local private financing institutions.
They are getting a multiplier out of this thing. They combine that
with superb supervision and some very talented people. There is no
replacement for the latter functions and groun. There are other success
loci as well. In many cases by the way they are combining rehabilitation
with historic preservation.. This can yield some very nice housing and a
very good ambience that adds to the'cities. o ,

The target of preservation and regeneration is important. It is
achievable but it is not going to wait -around too long. Housing once it
~gets past a certain point will not come back, and neighbourhoods once
they get past a certain point are brutally difficult to bring back. That
we have learned in the States the hard way. Yet this is not an ‘area that
permits immediate high level production programming. Ye are back in the
retail business, largely dependent on local initiative in part because the
federal government simply does not have the will, nor increasinaly the
capacity to do the job. I think you have much to learn from the mistakes
of the States. DBut you are going to have to innovate your own way.

I can only end by wishing you my very best in that effort.
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QUESTION PERIOD

Dr. Blake: (session chairman) Dr. Sternlieb has kindly agreed to field a
few questions.

Question: Dr. Sternlieb, can you explain again why the alternative to growth
is decline?

Dr. Sternlieb: I would suggest to you that remaining stable requires fantastic
balancing ability. Let me just give you an example. Minneapolis is in

many ways one of the best governed cities, perhans the best governed city in
the States. 1It's done everything right: regional government - the tax
problem is not as big an issue there because of reallocations and the

C.0.G. (Council of Governments) has worked out quite well. It does not

have some of the infrastructure problems and municipal union situations

which are really quite well. It does not have some of the infrastructure
problems and municipal union situations which are really quite nainful in a
good many other areas. It does not have a minority group issue - they

are about 2 or 3% Indian, and perhaps 1-2% non-white. It has a good
industrial base. In sum it has all of the support for good solid no-growth

in the most significant areas. The problem is that your white nopulation
begins to age and now if you look at the median age of heads of households

in Minneapolis, the question you have got to raise is, who is going to live
there in 20 years? There simply has not been the retention of vounger people.
No growth requires stability, not only in numbers, not only in socio-economic
characteristics, but in those age cycles. It is a fantastic balancina job.

I am sure somebody must be doing it, but offhand I do not know of any one
doing it.

Question: I don't know if its a moment of insight or not, but you talked
about a trend which is a byproduct of our energy-efficient/reduction, goods,
food etc. This as a byproduct produces a large redundancy for the future
Tabour force, and these people sort of shift into our metropolitan centres.
lle do happen to have a movement like that agning on in our province. Northern
people are reproducing themselves at a rate of 3% per year and not finding
employment anywhere. I am just wondering what is the scenario if this is the
reality that has happened in the States and happened in Europe. 'hat are you
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going to do about providing worthwhile 1ives, let's say later on there
may be population adjustments, but in the next 20 to 30 years.

Sternlieb: There are two points of view here. Let me give you the
historical point of view. The historical point of view says that the
history of Canada and the United States is the history of migration;

that what has basically made both of them very successful and very rich

has been this flow of human capital, across the ocean, and the Tike.

That each and every one of these grouns when it landed as a new group

was viewed as being the absolute living end, the absolute bottom of

the barrel. There is a wonderful document that a friend of ming, Sam
Warner, unearther in a coal bin in an old Settlement House in Boston,

and written by its director before lorld War I. It was called "The

Zone of Emergence'. It discusses the various ethnic arouos that had moved
into Boston. It points to the fact that 85% of all the prisoners in

jail were Irish. It points to these enormous families of new migrants,
eight ten, twelve children packed into two rooms. About other ethnic
groups - "tuberculosis is rife; prostitution is breakinag loose; they

are violating every one of the health codes; and clearly they mean the

end of Boston" - that was the Jews. And it goes on to each and every

one of these groups and it is very clear that Sodom and Gomorrah have

been dumped on Boston. And we know that in the course of time things
change. (I do not think it was that the Irish dried un so much as that
everybody else began to drink and the 1ike.) Be that as it may, each

and every one of these groups in its own way contributed to the ultimate
success of the society. And the point can be made, that the current

new emigrés in town, after some period of problem, will do so similarly.
Hopefully that will be thé\case, that is if history continues much as it
has done in the past. My thesis is that history is probably discontinous.
Rather, this new human capital whether tutored, untutored; prepared for
the machine, not prepared for the machine; just as good, bad or indifferent
as other groups that have come in here and have been broken to the machine,
are no longer required, are no longer competitive, as against capital
intensification or the newly available labour resources of the third world.
In some cases, by the way, we have made them non-competitive. The benefits
of welfare are not generous despite all the folklore and all the scandals
to the contrary. But at least in my own section of the States, a woman
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with three children on welfare, depending on rent payment, food stamps,
and the 1ike according to a congressional survey with all the benefits
thrown in, makes the equivalent of $8,500 a year. For a man, wife,
three children plus social security, work clothes, carfare, an occasional
beer with the boys, I would guess the break even point is somewhere over
$10,000.

We now have the affluent poor, affluent only in terms of people
who are much, much poorer, terribly poor in comparison to the values
of our range of affluence. So we end up with a dual nroblem; 1) our
poor are priced out of the market and 2) our poor are terribly resentful
because their standards of comparison are standards nromulqated by new
mass-media of what is the right way to live. They and their children know
their current situation is not main stream, is not "the right way to live",
and that is very hard.

In terms of your migration in from the north country and the like
I think a great deal depends upbon your own policies. If they are welfare
policies you are going to end up in the same situation we are in. I say .
that sadly. If they are make-work policies and hopefully some creative
make work, there may be some hope for them. To a degree in the States,
the cities that are probably working best, (I have a feeling I am not going
to be welcome after saying this, but let me say if anyway) are those cities
which are basically boss-dominated. The cities which are working worst
are those cities which for better or worse, simply do not have a strong
power structure and thus cannot provide continuity, not merely of policy
but of implementation. Give me a second rate plan executed and continued,
and perpetuated over a long term anyday in the week rather than the best
of technology with a weak government f]utterigg around trying to placate the
electorate. le pay muchtoo high a premium onlbrains (I do certainly, I'm
an academic, it's my business - we sell it by the pound) than we do on
throughput. The analogy of wattage comes to mind. As you know its volts
times amps. Your comment on the technical competence, we will call that amps.
We will say that the voltage is the capacity, gained no matter how, to
put together a constituency of enough breadth and enough capacity to override
opposition and to push that amperage through the 1ine - that is how you get
effective power. HNow there are many different combinations of volts times
amps which when multiplied by one another equal pretty much the same thing.
In general, however, in academia, and operhaps even in nlanning agencies, we have
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b]aced too much of a rdle on the technoloqy - on being clever and

the 1ike - and too little on how do we implement something. Let

me suggest to you that it does not take any great talent to figure

out where you would like to be, it is how you are going to get there
that distinguishes the young ladies from the women. And on that

parting note . . . . .

Dr. Blake: Dr. Lloyd Axworthy is a professor of political science in
the University of Winnipeg. He is also the Director of the Institute

of Urban Studies. In case you may think I am going to introduce another
speaker, and I well could because their careers are remarkably parallel,
I am simply going to say that Professor Axworthy is now going to thank
our speaker. And if I know him as well as I think I do, he is going to
put in a plug of his own. L]oyd..

Or. Axworthy: Mr. Chairman, Dr. Duckworth, ladies and gentlemen. One

of the interesting opportunities that the Bonnycastle lectures have
afforded over the past several years is the chance to listen to the
insights, and knowledge of those who come from other countries. As I
was listening to Dr. Sternlieb tell us about how we have an opportunity,
here in Canada, to learn from the trepasses that the Americans have made,
a comment that another visitor to this country made passed through my mind.
He said that Canada being a re]ative]y ydung country once had the opportunity
-to take and learn and borrow the best of French culture, British parliamentary
democracy, and American industrial know-how. But somehow alona the way
we got mixed up and ended up with French parliiamentary democracy, British
industrial know-how, and American culture. So I am wondering if the
opportunity to try and unclutter that particular mixture is afforded us now,
but I want to thank Dr. Sternlieb for in a sense setting forward this evening
both for me, and I hope for other people, some of the particular lessons
that we have to come to grips with in our own city.

I think two things stuck in my mind, Dr. Sternlieb. One is that
we are at the threshold you talked about, that we are now an old city and
that the issues we have to face are those that you began to describe. - Secondly,
you pointed out that the solutions to these are not pub]1c relations exercises
but take a great deal of hard grasp and a lot of hard work.







7;26

~ That is the point at which I come to the plug that Dr.. Blake
mentioned and that is what we will be spending a full day tomorrow-
at the University'heré, trying to do, exactly that. Trying to work
through these problems, trying to come to grips wﬁth them as they
affect our city, to see if we can work out practical solutions, not
just in terms of where we want to go but how to get there.
I thank you for coming from Rutgers, its a place I know well
- I wouldn't want to tell you how I know it because it was close to
an alma mater of mine and my association is one that . . .well, my
wife isn't here tonight so I could probably feel somewhat free to tell
.but it is one that remains dear to my memory. But, nevertheless
" I am very pleased that you were able to come to heln us learn something
of these lessons and to launch what I hope will be an important exercise
in the HWorkshop we are having tomorrow at the University.

On behalf of the Board of Regents, the faculty, students, and
guests of the University, and certainly on behalf of those who were
involved in the Bonnycastle foundation, we thank you for your participation
this evening.
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LIHER CITY PROFILES AHD PROCESSES OF CHANGE

1. Purpose

Analysis and assessment of the inner city in Canadian cities by
planners and acaderiics is heavily based on the American experience.
Comparatively little research has been undertaken, vhich analyses and
conceptualises problems and strategies for Canadian inner city areas,
even though they have unique characteristics and needs. An earlier
review of literature on the inner city undertaken by a former Institute
of Urban Studies researcher1 illustrates this dilemma for Canadian
researchers and policy-makers. His article is rich in illustrations
from American authors such as Gans, Sternlieb, Ward, Boyce and Selley,
but references relating the Canadian experience are sparse. A riore '
recent article by MclLemore et a],2 shows that the situation has not
greatly improved since then and suggests there are large gaps in our
knowledge of inner city areas in Canadian cities, pmarticularly in the
prairie and maritime provinces. One of the main objectives of the seminar
for which this paper has been prepared is to extend the body of know-
1edge'availab1e and stimulate discussion about the inner city in Canada,
particularly in connection with Prairie cities such as Winnipeq.

2. nginifipn of Inner City

The inner city is often defined in simply physical terms as the
central core of urban areas and the residential and mixed areas
surrounding this core. This provides a neat, spatial and geogranohically
precise definition which provides a manageable focus and framework for
organizing information ahout the inner city. There are disadvantages in
using this kind of spatial definition. These would include:

1. David Vincent, The Inner City - A !linnipeg Examnle, in L. Axworthy et. al,
"The Citizen and Heighbourhood Renewal", Institute of Urban Studies,
University of Winnipeg, 1973.

2. R. McLemore, Carl Ass, Peter Keilhofer, The Changing Canadian Inner City
Ministry of State for Urban Affairs, June 1975, ' :
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a. Inner city conditions may not be confined to this delineated
geographical area and may appear in pockets outside the inner
city .areca. .

" b. For particular cities such as !linnipeg, there has been no
consensus about what area constitutes the inner city. As

Vincent points out, "The former lletronolitan Corporation of
Greater Yinnipeg determined both urban renecwal and rehabilitation
areas for the city but specified no inner city area as such,
while the Social SerVice Audit referred to the area. of greatest

concentration of social problems as the Core Area of Hinnipeq".3

c. Nlso a spatial definition is essentially static. It does not convey
an image of the dynamics of the inner city in terms of the people
who T1ive there, the kind of social and economic opportunities
avaliable to them, the kind of Tland use and housing stock, the pressures
to which it is exposed and the patterns of in and out migration etc.

Req McLemore et al have developed a definition of the inner city
which recognizes its special characteristics and the unique pressures _
to which it is exposed. Their description of the inner city (as generally
the first part of the city to be developed, characterised by aainag housing
stock and subject to pressure for drastic change; in form, different from
the rest of the city, a dense, finely meshed mixture of land uses, served
by narrow congested streets or bisected by major transportation routes;
its Tocation between the central business district and the suburbs, and
its function as a recreation area and first area of settlement for new
imnigrants and in-migration from rural areas) fully recognizes the dynamic
characteristics of inner city areas. In operationalising their definition of
the inner city, they use the age of the housing stock as the index. They
show that the area that emerges when this index is used is a cluster of census
tracts around the centre of the city. They define the inner city as those

3. Op. cit. David Vincent, p. 43.
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generally contiguous census tracts where the‘perCEHtageldf'hGUéing;.
" built before 1946 is more than double the metropolitan figur'e.4

Winnipeg's inner city area, that part of the city centred by
Main Street, including major parts of the central business district and
substantial portions of the older Tiving areas of central and north
Winnipeg has a wide diversity of people, a heterogeneity not uncommon
to inner cities of large metropoiitan centres. Historically it is
the area of first settlement in Winnipeg; commercially it is the
central business district of Winnipeg; physically it is the oldest
area of the city, diverse in building and housing types; socially it
is a gathering place for migrants and transients from a variety of
ethnic backgrounds; economically, it is the location of the poorest
people and many marginal businesses. .

In defining the inner city for this paper, an amalgam of physical,
social and administrative factors were used to delineate a particular
geographical area. In addition, a boundary 1ine which corresponded as
closely as possible with Statistics Canada census tract boundaries was
defined, in order to facilitate the easy use of Census statistics. The
boundary of the inner city used for the purposes of this paper is illus-
trated in Map 1.

3. Outline of Paper

This paper first describes the pressures and processes currently
operating in the inner city and attempts to identify some of the major
planning and policy problems and responses which affect present conditions
in the dnner city. The next section attempts to provide a profile of the
inner city from the perspective of inner city residents. It examines the
-needs, aspirations, attitudes, problems and housing conditions of inner
city residents and is based on a recent survey undertaken by I.U.S. The
following section describes various Winnipeg scenarios of different types
of inner city neighbourhoods which allow the heterogeneity and sub-systems
of particular areas to be examined.

4, Op. cit., R. McLemore, et. al. p.2. (A tract which does not emerge but
which is generally surrounded by other tracts which do emerge is included).
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Finally, this paper gives some preliminary consideration to the
kind of policy responses which are required to deal with the problems
and processes_operating in the core area. This theme will be further
developed by subsequent papers presented to this Seminar.

4. Pressures and Processes Operating in the Inner City

a. A Targe proportion of housing stock in Winnipeg's inner city area

is reaching a threshold in terms of age and conditijon. Approximately 85%
of the housing stock was constructed before 1946, 70% being constructed
before 1920. As a result, there exist significant pockets of deteriorated
dwellings and a high rate of substandard housing. The 1971 Census rated
only approximately 9% of the housing stock in good condition and more than
20% (22.7%) was rated as poor or very poor. In the inner city the ratio of
tenant occupancy to owner occupancy is three to one and the rate of
tenancy exceeds the outer city by 40%.5

b. Because of new and rigorous municipal legislation, fire loss and
development pressures, many housing units which in the past provided Tow
cost accommodation for low income people have been lost to the housing
market. A recent report by the Commissioner of the Environment states

that 210 dwelling units were demolished because of by-law contraventions

in 1976. In addition, fire accounted for the loss of 87 dwelling units in
1976 and 200 units in 1975.6 However, the Manitoba Landlords Association
estimated that by the end of 1976,800 - 1,000 units may have been taken

off the market as a result of the Apartment Upgrading By-Law and the
Maintenance and Occupancy By—Law.7 Also, factors such as the apnroval by
Centennial Community Committee of demolition orders for a total of 1200
units during the 16 months ending December 1976, suggest that loss of
housing units from all causes is very great.8 Inner city areas have
traditionally provided housing for varied population groups including a

Axworthy, et. al., Core Area Report, I.U.S. 1976.

Commissioner of the Environment, Report to City Council, March 1977, reported
in the Winnipeg Free Press, Sat. March 5, 1977. :

7. Christine McKee, et.al., 1.U.S. "Towards a Planning Strategy for Older
Neighbourhoods, Policy Paper, Jan. 1977.
8. A. Riegenstrief, Address to United Church Winnipeg Presbytery, Feb.8, 1977

This paper estimated that 1500-1800 units of housing per year 1s Tost from
all causes in the City of Winnipeg.
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significant number of Tow income peonle such as the elderly, the
new irmigrant, the student; the young worker and the single parent family.
Under present policy arrangements, it seems unlikely that alternative _
accommodation can be provided for these groups without deep public subsidy.
Also, there is Tikely to be a significant gap between the number of
units lost and the number of units provided. For examplie, Manitoba Housing
and Renewal Corporation projectsthat in 1977, 932 units will be built in
the inner city for both families and elderly persons.

In addition, public housing can only offer one housing option to
the people displaced, and can deal only with the problems of the lowest
income groups.
c. Older historic buildings often converted into multiple dwellings have
been demolished or are threatened with destruction and there seems to be a
general lack of interest and concern amongst public officials and the
private sector in conserving existing buildings. In the case of older,
historic buildings, it is not suggested that these should be treated as a
“sacred cow”, but rather than offering them as an automatic sacrifice to
speculators and developers, there should be mechanisms for delaying demolition
until the merits of saving buildings in good structural condition and
with features of historical, architectural or aesthetic interest have been
fully investigated. In Winnipeg, a recently enacted by-law shouid provide
a useful tool to allow City Council to control the demolition process.

d. In and near the Central Business District, particularly in the

South dowvmtown area, present activities indicate the replacement of existing
structures by more intensified land use. Demand for residential land is
modest but high for commercial property, particularly along major arteries.

A study of real estate sales for an eighteen month period ending in December
1975, showed that land values are some of the highest in the city.9 Existing
residential land use is therefore being consistently encroached upon and

the character and shape of the area is changing in a spasmodic and ad hoc way.

2. Rick Badger, et. al., The South Downtown Hinnipeg~Study, Department of City
Planning, University of Manitoba, May 1976.
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e. The kind of new building that has taken place in the inner city

and is projected tends to indicate a pre-occupation amongst public

officials with new development and visual monoliths rather than
demonstrating concern for conserving existing buildings and aiming at a

. balance between.old and new. Examples of recent new building includes

the Convention Centre, the Osborne Street Bridge, the Trizec Complex and

a new Autopac Budeing. One of the few examples of planning: for a blend

of old and new in redevelopment in the inner city is the redevelopment of
the Albert St. area which involves the conservation of aesthetically nleasing
old frontages. However, this will mainly affect commercial rather than
residential establishments.

f. In the field of transportation, although it is declared city policy
to encourage the use of public transit, the city is envisaging the
implementation of projects such as the Trizec development (one thousand
additional parking stalls), the Bestlands proposal (one thousand parking
units), Rupertsland Square (five hundred stalls) and the Yinnipeg Library,
which is now completed, providing 675 staHs.10 Such increased provision for
parking facilities can only accentuate the use of the automobile, produce

a reduced demand for public transit and increase the already substantial
congestion of inner city streets.

g. The city appears reluctant to provide resources to improve and upgrade
existing capital infrastructure in inner city areas, preferring to place
its thrust in capital spending in providing servicing for new development
in the suburbs. The City of Winnipeg proposed five year capital budget for
1977-1981 showed that capital resources are almost entirely devoted to
providing regional services for the servicing of new suburban development at
a cost of $380,000,000.00. No major improvements to existing systems are
included - i.e. no new inner city transportation, no new park developments
and no improvements to the transit system - only maintenance of existing
service levels. This policy will tend to contribute to the acceleration of
decline in inner city areas. Emphasis on suburban rather than inner city
development also tends to reflect inner core versus suburban rivalry in

10. Ibid.
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City Council and the greater strength of the latter faction. Also,
because there is a virtualiy non-existent party structure in City
Council, polarisation tends to occur along geographical lines rather
than being based on group votes winich represent and support particular
issues and philosophies. ' '

h. Although the City of Winnipeg Act created an elaborate framework
to encourage public participation and grass roots involivement at the
Community Committee and Resident Advisory Group level, there is little
evidence that the needs and desires of inner city residents have a major
influence on current planning and recent Council decisions. Issues such
as the ban on overnight parking, aimed at expediting the flow of traffic
through inner city areas, affects inner city residents much more drastically
than outer city residents because front driveways are unusual. This
1ssue was greatly opposed by inner city residents. However, the ban was
supported by a majority of City Council. The reader is referred to thev
following section for a study of inner city needs and values.

i. A final problem which contributes to the process of decline in
inner city areas is the lack of confidence and investment which the
private sector is willing to offer in inner city areas. This is o
reflected by reluctance of some financial institutions to grantAmoéfgages
on older houses in some inner city areas, reluctance to allow loans for
upgrading and rehabilitation, higher than market interest rates and in
some cases, red-lining of particular 'high-risk' areas which effectively
places an embargo on loan capital for particular areas.11

11. a. Marianne Bossen, The Role of Private Financial Institutions in der
Winnipeg Meighbourhoods. (Unpublished) Consultant's Report, done for
1.U.S., October, 1976.

b. Mortgage Loans Association of Manitoba - Results of Questionnaire
to Member organizations - February 1976.
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5. Profiles of the Inner City

The examination 6f present pressures and processes operating in
the inner city area of Winnipeg, presented above, suggest that some
changes in policy direction are necessary if decline in the inner city
is to be halted and its diversified residential and commercial role is
to be preserved. However, any changes in policy direction should be based
on a detailed knowledge of the inner city and its sub-systems. The
next section of this paper therefore attempts to present a detailed
profile of the inner city, based on a recent study undertaken by I.U.S.

In this section, the term ‘core area' is used synonymously with the term
"inner city'.

McLemore et al describes a general image of the inner city emerging
from statistics collected from ten cities across Canada. It is summarised
as follows: ' .

“The inner city population is older, poorer, less educated,

more often unemployed, more mixed ethnically and composed

of smaller households (and thus, pfobab]y fewer families)

than the suburban population. The inner'city housing stock, .

.when compared to the suburbs tends to be apartments rather

than single family houses, with smaller dwelling units, .

cheaper rents, and a greater proportion of tenants."12

To what extent does the data collected and analysed by I.U.S. in connection
with Winnipeg mirror this image? '

HOUSING NEEDS ANHD ATTITUDES OF INNER CITY RESIDENTS - A PROFILE

During the summer of 1976, personal interviews were conducted with
393 residents13 of the core area of Winnipeg, the area bounded roughly by
Arlington Street, Church Avenue, and the Red and Assiniboine Rivers.

12. 0Op. cit.

13. Interviewees were selected by drawing every 50th address from Henderson's
Directory in order to represent a random 2% sample of the area's households.
This yielded 413 addresses, for which 393 completed interviews were obtained.
The remaining 5% were dropped because of refusal of resident, because no
one was home on three call-backs over a one-month period, or because the
address was a vacant iot and incorrectly listed in the Directory.
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This paper will present the findinQS'of that portion of'the‘interview '
that dealt with citizen attitudes, needs and information in the field ofv
housing and neighbourhood conditions. '

‘ It has been said that the best way of finding out what people
need is to ask them. This is only partially so. The data yielded by
fhis process is interesting, at times provocative, and potentially useful,
but must be inferpreted with caution since, by the very nature of self
reports, the researcher is getting a mix of "real” conditibhs, and social,
psychelogical and cultural prob]ems, no less real -but demanding of o
different social service responses. By asking the residents what they
1ike and dislike about their environment, what state of repair it is in,
and what they know about 'it, wevare_learnihg something about actual housing
conditions,'but we are also, by inference, learning something about.
- residents' needs, values, fears and expectations, both from what they say
and what they don't say. The results of this survey, thdugh non-definitive,
suggest some program directions for the future in the inner city.' The
preceding section has delineated the external development and planning pressures .
being brought to bear in the core, but, as it also pointed out, the needs and
desires of inner city residents have so far had little impact on the many
changes taking place in the core. The present effort should be viewed as
an initial attehpt to document internal needs and pressures, in order to
develop 2 more balanced approach to the core.

a. The Sample Population

The demographic characteristics of resideﬁts of the core area of
14 The
sample population of the present survey was found to correspond roughly

Winnipeg has been well documented in previous institute reports.

with what is already known about the area population so only a brief _
description will be presented here. (See appendix for detailed findings.)
The interviewees, as expected, represented a highly mixed ethnic
group, including residents of British, French, German, Italian, Chinese,
Japanese, Greek, Scandinavian, Portugese, Indo-Pakistani, East European
and income were lower than for the city as a whole; incidence- of single

14. 1In particular, Winnipeg's Core Area: An Assessment of Conditions Affecting .

Law Enforcement, I.U.S., T1975.
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parent families, of senior citizens, and of immigrant groups was higher.
In general, residential mobility in the core area is higher than that
for the city as a whole, but there is also a sizeable portion (nearly one
third) of long term residents, those who have 1ived at the same core
area address for over ten years. Median length of residence for this
group is 18 years. Median age of interview population was 30 years, with
a range of 15 to 92 years. A little over half (59%) the interviewees
were female. | ‘ v
Most (70%) of the interview population live in rented dwellings;
29% own their dwelling. Most (63%) live in some kind of multiple dWé111ng
unit -- apartment building, duplex, triplex or rooming house - - with
32% living in single detached housing. About half the renters paid between-
$100 and $160 per month for rent, and about one guarter paid more. Almost
half the owner-occupiers valued their houses at between $20,000 and $29,000; -
14% valued their houses at less than $20,000 and 33% at $30,000 or more.
A fairly large proportion (19%) of owner-occupiers rent part of their house out
to others. Amongst owners and renters, 4% reported they are landlords elsewhere.

b. Housing and Neighbourhood Attitudes for the Sample as a lhole

Residents were asked, on a completely open-ended basis, what it
is that they like about their present accommodation and the neighbourhood
in which it is situated. Respondents were permitted to give whatever and
as many answers as they wished. Of the 393 respondents, 37 or 9%, could
come up with nothing. Among the remaining 356 people, 662 responses were
produced, averaging about two responses per person.

The single most common response given emphasized the convenience of
living in the central city. This was phrased in various ways: about
30% (of all interviewees) said they liked being close to the centre of the
city, 30% referred to the easy éccess to the centre, and 35% mentioned the
desirability of being close to specific fati]ities. '

These findings are consistent with those of other studies15 of
central city residents of older neighbourhoods, where respondents surveyed

persistently cite the central location as the most liked aspect of their

15. For example, studies conducted by Albert Rose in Toronto.
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living situation.

The next most popular amenity, accounting for 13% of the sample
-population, was the people living in the neighbourhood. Responses
indicated that interviewees had friends or relatives in the area, or
that the people living in the area were in some way desirable as
néighbours. Although Tow costs undoubtedly plan an important role in
residents' being in the core, only 15% of the interviews pointed to a
low rent or " purchase price as something they particularly 1liked about
their accommodation, and even fewer (11%) cited the dwelling unit itself,
in terms of its physical or aesthetié condition. This too is in keeping
with other studies of inner city areas, one of whithl6 noted that "low
rent is rarely mentioned in discussing aspects of . . .the apartments A
that were sources of satisfaction (but) that the neighbour relationship is
of particular importance. . ."

Seven percent of respondents mentioned the quiet surroundings, 6%
safety from crime, 4% open spaces of greenery, and 4% cited longevity as
a factor ("I like it because I've Tived here all my 1ife,” for example).

Residents were next asked to say what they dislike about their
accommodation of neighbourhood. Here, 115 persons (30%) could offer no
answer, and of the remaining interviewees, respondents averaged only
about one response per person. In general, psychological research has
shown that people are much more aware of what is wrong with their environment
than what is right with it. The fact that exactiy the reverse occurred
with this particular population, i.e. inner city residents with high social
problem indicators, is of considerable interest and more will be said about
it further down. ,

Unlike responses to the question of what is liked, there was no A
single strong common responses to the question of what is disliked. Answers
included, in descending order of frequency: the neighbours; the condition
of other houses on the street; the condition of their own housing; fear of

16. Fried and Gleicher, "Some Sources of Residential Satisfaction in an
Urban Stum", 1961.
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crime; poor city services; and the general'ukban conditfon: noise, dirt,
traffic, crowding. Each of these responses was._given by between 8 and 13%

of the interviewees. In addition, 6% cited the lack of adequate increase

in their property value, and 7% cited a variety of personal reasons, generally
involving restrictions of freedom (can't have a cat, can't have parties, etc.)

Again, the fact that the aspect most disliked was the people of the
neighbourhood is in keeping with survey studies of other inner city areas.
It is usually immigrant groups that are specifically cited in this regard,
and in Winnipeg this holds true. However in addition to resentment of
immigrants, in Winnipeg there was a considerable amount of racial comment
directed toward the Native population as well.

Also of interest is the finding that so few people (47 out of 393)
volunteered dissatisfaction with the condition of their housing, despite
the fact, as mentioned in the previous section of this paper, that
independent surveys of the area point to a high rate of substandard
accommodation.*

Although only 10% of residents named crime, or fear of crime, as
a reason for disliking their neighbourhood, other findings to be discussed
further down suggest that for this group of people, the effect is very
marked. Twelve percent of residents had actually been victims of crime
over the past year. About one quarter of residents view their neighbourhood
as being more dangerous than other neighbourhoods in the city, with a strong
tendency for those who had been victims of crime to be more fearful. In
response to further direct questioning, about one third think their
neighbourhood is getting worse, in terms of crime, compared to only 11% who
feel it is getting better.

After the open-ended housing questions were concluded, residents were
asked specifically if in their dwelling unit they had serious problems,
slight problems, or no problems at all, with the following housing features:
roof, exterior walls, structure or foundation, insulation, interior walls,
and céilings, heating, plumbing, wiring, floor surfaces, or other feature.
It was hoped that by calling the resident's attention to specific areas of

* This is in keeping with the findings of Dr. Sternlieb's study on
housing of welfare recipients. in New York City mentioned on p. 8
of his paper included in this publication.
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housing need, one by one, more information could be elicited. And to

some degree this was successfuT.17 But 82% to 90% of respondents still
answered "no problem" in response to each item listed, even though the
interviewers sometimes informally noted obvious and serious prdb]ems;

Of the remaining 10 to 18% of respondents, most rated problems as “slight”,
with only about 2% citing serious problems for any given housing feature.

Interviewees were asked if they had ever heard of any of the
following assisted repair programs: Residential Rehabilitation Assistance
Program, Winnipeg Home Improvement Program, and Manitoba Critical Home
Repair. Only 13% had hear of RRAP, 28% had heard of WHIP and 13% had
heard of MHRC. Of the 393 residents surveyed, only 12 (about 3% of the
total sample and 9% of those who had heard of any assisted répair programs )
had actually had assisted repair work done. By contrast, 35% of the
sample had done their own, unassisted repair work over the past year,
including roof, interior and exterior wall, door and window, plumbing,
and heating repair work.

For those who had heard of any of the assisted renair proqrams, but
had not used them, chief reason given was that repairs were not needed
(by resident's own estimation). Other reasons given included: the
particular repairs desired were not eligible under the program; resident's
address was not covered by the program; would require too great an expense
on the part of the resident; too compiicated to get grant; and refused |
by program, with no reason given by resident.

In sum, then, findings suggest that what residents value in the
Winnipeg Core are its central location, mainly, and its people. The
condition, appeal or cost of the dwelling unit itself does not appear to
be a salient feature in evaluating their environment, for good or ill,
and in fact core area residents seem indifferent tovhousing conditions and
uninformed about housing programs.

17. Of those who initially could name nothing about their house that they
disliked, over one third were later able to identify problems in response
to the interviewer's list.
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¢. Housing and Neighbourhood Attitudes for Selected Sub-Groups

18

1) Ethnic Origin

The finding for the total core area sample that people were unable
to articulate what they dislike about their housing must be modified
somewhat by the ethnic analysis: Asians tended to be rather more vocal
about disliked features, followed by Europeans and Canadians, and finally
the Teast 1ikely to voice dislikes were native Indians and blacks.

Socio]ogists19 often speak of "repressed preferences" in a related
context, meaning that those who have been repressed by society, both
socially and economically, cannot formulate preferences effectively
because opportunities are perceived as impossible. Or, as Herbert Gans
states, "Class is the most sensitive index of peoples's ability to choose."
It provides a clue in understanding, at least partially, the apparent
inconsistency between substandard housing conditions on the one hand and
relative absence of overt resident dissatisfaction on the other.

Central location énd personal relationships were valued by most
ethnic groups with certain notable exceptions. Black residents tended to
name "safety from crime" and"quiet" as 1ike features of their environment,
while Indians named the Tow rent or purchase price of their dwelling.
Europeans and Canadians tended to voice greater concern over the condition of
other houses on the street, which may reflect the status of these groups
as property owners, with a correspondingly greater stake in the area. It
may, in addition, represent a kind of euphemism for racial prejudice, it
being possibly more acceptable to report to the interviewer "those people”
let their house run down, rather than a more direct reference. Western
Europeans tended to complain about crime more often than other groups.
Although numbers involved were small, the core area Asians interviewed over-
whelmingly voiced dislike of the peop]g/living in the neighbourhood.

18. For purposes of analysis, the data on ethnic origin were collapsed
across categories to yield the following distribution: Western
European (183), Eastern European (84), Black (21), Asian (9),
native Indian (20), and Canadian (57).

13. Notably, Eyles.
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Familiarity with existing repair programs was higher for Europeans
and Canadians (36% of whom has heard of RRAP, WHIP, or MCHRP) than for
Indians, Blacks or Asians (10%). Not surprisingly, then, the users of
assisted repair programs were Europeans and Canadians. However, substantial
proportions (over 25%) of Blacks and native Indians had done their own
unassisted repairs over the previous year, but no Asians reported doing any
repairs, perhaps a further reflection of the great antipathy the latter
group appear to have for the area. Informal knowledge of the core area
b& IUS staff suggests that the Asian residents are very strong in their view
of the core area as merely a temporary home and leave for other areas as scon
asrpossible.

2) Immigrant Status

In a related vein, data were analyzed by length of residence in
Canada: bornAhere, here for more fhan 5 years, or here for 5 years or
less. As might be expected, findings suggest that recent immigrants are
the least critical, the worst informed and possibly the worst housed,
while older immigrants and Canadian born residents are more aware,
critical and informed. It is interesting also to note that older immigrants
were the ones who tended to complain more about the people living in the
area. But all the data in this section in particular must be interpreted
with special caution because of the problems created by language difficulties
and cultural barriers. Recent immigrants are both more unwilling and
more unable to express their views, even though efforts were made to supply
an interviewer who spoke the language of the resident.

3) Age of Respondent20

There were some rather clear differences in housing attitudes and &

W e
RS
\

needs which appeared along age lines. The 26-40 age group tended more often

to be critical of their housing, concerned about property values, rent or
purchase price, to be aware of assisted repair programs, to have done repairs,

20. For purposes of analysis, age was collapsed across the following categories,
each representing about one quarter of the sample: 15-25 years, 26-40 years,
41-59 years, and 60 years and over.
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assisted or unassisted; in.short a more'pragmatic, aware and involved group.
The oldest group, the over 60's, were least likely to have heard of assisted
repair programs or to have hadﬂgﬂx;répairs done, Were more often uncritical
of their own dwelling, complain less about anything; a more passive, less
informed group. Does this passive, uncritical stance of older people mean
they have better housing, or that they complain less? Indications from"
other sources are that the elderly generally have poorer quality housing

and therefore more serious unmet needs.

The middle-aged group, the 41-59's, voiced the most concern about
crime, and the reason is clear enough - - this was the age group most
1ikely to have been victims of crime over the previous year. This group
also valued people more often (34% of 41-59's) than either the youngest age
group or the oldest, both of whom shared a common and low (18%) tendency to
cite neighbours as an environmental asset. The youngest group in addition
shared with the oldest an appreciation for central location of core area
dwellings as well as an ignorance of assisted repair programs.

4) Level of Education

Although level of resident's education is apparently ré]ated to housing
attitudes in a number of ways, there is at least a partial articd]ation
factor operating here in that the lower the educational level, the less likely
respondents could think of anything liked (but not disliked) about their
environment. It is possible that those with less education are living in
less likeable environments. It is also true, however, that the ability
to articulate what is good and right about one's surroundings represents a
fairly sophisticated level of critical analysis, because environmental
features that are 1ikely to impinge upon awareness are those that are wrong —
i.e. disliked not those that are right, and so the latter are more difficult to
verbalize.

Nevertheless the findings still suggest differences in attitudes between
those with Tower and those with higher formal educations. For people with
lower education, the neighbours living in the area are an important factor
both in 1iking and disliking their accommodation. Low rent or purchase price
is also a more valued feature of their housing and high crime rate is a matter
of concern. By contrast, those with higher education rarely mention the
neighbours as a factor in their 1iking or disliking their housing, but stress

instead its central location and safety from crime, and worry about the



45

condition of other houses'on,thé street. v

Education is strikingly related to awareness of assisted repair
programs, with 51% of university-educated residents having heard of some
or all of the programs, 39% of high-school educated residents, 20%
of junior high school educated residents, 17% of grade school educated
residents and none of the residents who reported no education.

The residents with high school educations, the largest group,
represent in some ways a Singu1ar population. These were the most
vocal about what they disliked, the not-so-silent majority. Their
chief complaints were that their core area property does not increase in
value as much as property in other areas of the city, that the other houses
on the street were not in good condition, and that the crime rate was too
high. This group also were the most active in carrying out their own,
unassisted, house repairs.

5) Income

The higher the total household income, the more residents were
able to or wanted to articulate attitudes, both positive and negative,
toward housing. Those with higher incomes (above $15,000) like the
central location and safety from crime of their neighbourhoods; they
tend to dislike the condition of other houses on the street, to fear
their property is not increasing in value, and to be dissatisfied with
city serviceé. >Interesting1y, the higher the income, the more apt
people were to name low rent or purchase price as a liked fedture of their
accommodation. This may reflect the high income earners' propensity to
talk more, but it may also be due to the proportionately smaller bite that
housing costs generally take out of high income budgets than out of low
income budgets.

The Tower the income, the more 1ikely were residents to cite
house condition as a reason either for liking or disliking their
accommodation. Middle household income groups ($10,000 - $14,999)
value friends and neighbours as important plus or minus features of a
neighbourhood. This income group was also most 1ikely to do their own
repairs, and the next higher group ($15,000 - $19,999) were the most 1likely
to have heard of the assisted repair programs, a disconcerting discrepancy
there.
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6) Tenure

It is widely assumed that the high incidence of absentee landlords
is a major cause of deteriorated housing stock in the core, but little
support was found for this in the present survey. Differences in attitudes
toward housing and in estimation of house condition between owner-
occupiers and renters were found to be minimal or non-existent. For both
groups, house condition was of equal unimportance. There were differences
between ovners and renters, but in other respects. Owners seem to have more
at stake in the neighbourhood - - they are more concerned about the condition
of other houses on the Street, about propertey va]des, and about the neighbours
in the area. Renters primarily want a central location in the city. Another
IUS study in 1976, Timited to 145 people in the Lord Selkirk area of the core,
questioned residents on their 1nteﬁtions to move or remain in the neighbourhood,
and found that 32% of renters planned to move in ‘the coming year, more than
half of whom expected the move to take them out of the neighbourhood, while
only 8% of owners planned a move.

Owners were not significantly better informed about assisted repair

programs (36%) than were renters (32%). However owners were considerably
more active than renters (47% compared to 30%) in carrying out their own
unassisted repairs.

The findings that owners and renters do not differ in their feelings
about their housing or in their estimation of its state of repair raises
several questions. Is it that housing in the core is not significantly
worse (or better) for renters than for owners? Or is it that housing is not
perceived differently, that owners and renters alike feel pessimistic or
indifferent to housing conditions? Discussion will return to these issues
in the final section.

7) tlumber of Years at Address

There was a curious development in this section. Perhaps the most
distinctive group to appear in any of the sub-population analyses arose here:
those people, comprising nearly 10% of the sample, who could not answer
the question of how long they had been 1iving at their present address.
Although we do not have information specifically on why they were unable to
answer, it would appear based on the rest of the data that this is a group of
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nighly mobile individuals who move so frequently that they cannot
say how long they have been 1iving at any pmarticular address. They
represent a particularly rootless group, but one with definite opinions
which distinguish them to a high degree from the rest of the core population.
They value low rent, central location, and safety from crime, and are
unconcerned about the neighbours one way or the other, or about the condition
of other houses on the street. They are much more critical of city services
and of their own housing, and are more aware of its condition, good or bad,
than other residents in the core. They have not, for the most part, heard
of any of the assisted repair programs nor have they done their own unassisted
repairs.

Some of the data in this section tends to line up linearily, with
the ‘unable-to-answer' group at one end, followed by these who have lived
at their present address 3 years or less, those who have lived there 4
to 10 years, and finally at the opposite end, the most stable group, those
who have lived at the same address for 10 or more. Thus, for example, the
most stable group are least 1ikely to value Tow rent (or purchase price)in
their housing, least concerned with central location, and most concerned with
the neighbours, and with the condition of the neighbours' houses, with
the other groups falling linearily in between.

8) Household Corggpsition21

Single parent families with young children seem to be a somewhat
more involved and aware group, but possibly with more serious housing problems.
They tend to value a dwelling for its neighbouring residents and closeness
to needed facilities, and are concerned about the condition of other houses
on the street. Unlike households with two parents and youna children, single
parents cannot point to open play spaces and safety from crime as neighbourhood
amenities. Presumably they do not have these amenities, while two-parent

©21. The data was divided into eight categories: single adult 1iving alone ,
(128); single parent family with young (all under 18 years) children (30);
single parent family with older children (18); two parents present with
younger children (88); two parents with older children husband and wife, no
children (60); two or more roommates or unrelated adults (45); and

extended families (4). ‘
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families do. They identify serious housing repair problems more often than
do other households which may mean either thét their housing is in worse
condition of that they are more attuned to problems than other prople are,

or both. Single parent families are more knowledgeable about assisted repair
programs and are more active in doing their own repairs.

In general, households without children place greater value on
central location; those with children, on friends and neighbours. Single
adults living along, especially, point out friends notably less often as a
reason for 1liking their accommodation. Only 16% of adults living a16ng
cite friends as a neighbourhood amenity compared to, for example, 35% of
the two-parent-with-children households. Thses findings closely parallel
those for age, reported above. '

9) Cost of Housing

Information was analyzed separately for owners and renters. Owners
of less expensive housing (valued by the owner at less than $20,000) view
as assets, their central Tocation, their sense of safety; owners of more
expensive housing consider the house itself as the prime asset. The owners
of cheaper houses are aware of more serious repair needs in their homes, but
~are much less likely (36%) to have heard of any of the assisted repair programs;
owners of expensive homes, who identify fewer needs and are thus presumably
in less need of assisted repair programs, are much more likely (60%) to have
heard of these programs. Owners of more expensive houses are also more
‘critica1 of the other houses on the street, and of city services. But-
whatever the estimated value of the house, property owners at every level are
concerned about the lack of sufficient increase in value in the core area, and
express concern over undesirable neighbours. Most (62%) owners of medium-
priced houses ($20,000 - $29,999) had done some unassisted repairs over the
past year. Possibly those with 10wer?priced houses could not afford repairs,
and those with higher-priced houses did not need repairs. Or else neither of
these groups felt committed enough to the area to invest more money in their
homes . ' . 7

Among renters, few differences in housing attitudes appeared in relation
to various rent levels. Whatever the rent paid, all tend to exhibit a general
lack of attachment and indifference to the area and its condition. The
group of renters (N=30) who pay very low rents, under $80 per month, were less
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critical and more pleased with their housing than other interviewees.
Amount of rent paid is also unrelated to incidence and/or perception

of housing repair needs, with the exception that those paying a middle-
lTow amount ($80-100 per month) jdentified more. serious repair needs
than those paying either more or less rent. This group are also more
dissatisfied with their house condition.

10) Neighbourhood Safety

_ Residents were asked several direct questions regarding their
view of their neighbourhood in terms of safety from crime. One question
asked core area residents to state how their neighbourhood cornares with
others in the city — much less dangerous, a little less-dangerous; about
the same, a 1ittle more dangerous, or much more dangerous. Results
suggest that people's view of the safety of their neighbourhood is a
major factor in their evaluation of their environment and that, for
those who are in fear, that is one of the single, most important features
of their lives.

Specifically, those who perceive themselves to be living in dangerous
districts, comprising 26% of the total sample, tend not to have friends
in the area, complain they have no facilities near-by, dislike their homes
and the people in the area, complain about other urban i1ls (noise, dirt,
traffic, etc.) as well as crime and. identify more serious problems in the
state of repair of their housing. Significantly, the only positive aspect
they name is the low rent or purchase price of their housing, suggesting
that they are where they are because that is what they can afford, and
cannot move out of the area. Those 1iving in perceived dangerous neighbourhoods
present the most consistently negative profile of any sub-groun in the
analysis.

Information to locate the survey respondents geogranhically is
available only for about one-quarter of the sample, unfortunately. Mo
reference has been made to this data thus far because of the small numbers
involved, and therefore its high unreliability. However because this
one variable — how one feels about the safety of one's neighbourhood —
seems to represent a whole host of urban feelings and (dis)satisfactions,
and because the nature of the variable begs the geographical question, we
can very tentatively identify the core area neighbourhoods involved. These
were: the ilorth End (west of Main from the CPR tracks to Church Avenue, but
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more especially north of Burrows Avenue, and the southwestern area of the
core, from Portage Avenue to lotre Dame, between Balmoral and Arlincqton.
The people who feel they are living in dangerous neighbourhoods tend to
come from these areas and appear to have an extremely bleak outlook of
many othér aspects of urban 1ife, a predisposition which does not bode
well for urban rehabilitation prospects. »

11) Discussion

The core arca of Yinnipeg has been steadily losing population. The
latest census figures show the decline continuing, with a further drop
of 16% from 1971 and a gain of 7% for the rest of the city. Social and
economic disparities between the core and the rest of linnipeg continue
to grow, with the exodus apparently leaving behind an increasingly
problem ridden group.

The results of the nresent study point to an inherent dilemma:
the core consists, on the one hand, of those with the least resources who
are most attached to the core but Teast nrepared to improve it; and, on
the other hand, of those with the most resources, and most able to cope,
but Teast inclined to do so.22

The situation is far from totally hopeless. There are many sources
from which Winnipeg's inner city residents derive satisfaction —
convenience, accessibility, diversity of services and facilities, social
and kinship bonds — with needs varying for different sub-grouns, but
these exist within an overriding context of pessimism and passivity.
For many people fhe éore will continue to be home. Others will Teave as soon
as possible, partly because of conditions in the core, partly because of fears
and prejudices, partly because it is still the great national dream of the
majority of the younger popu]ation23 to ovn a single family detached house
in the suburbs, and they will continue to pursue this dream at increasing
economic hardship, sacrificing other needs in favor of home ownership.

22. Similiar conclusions were reached in a study Ly Orbell and Uno, American
Political Science Review, Vol., LXVI, June 1972, pp. 471-439.

23. A recent (1974) survey places the figure at 75% of all 17-18 year olds
nationally.



But what of those who are more attached, vihiether by choice or chance,
to the core? The availability of funds for rehabilitation is only one factor
in the preservation of the inner city. The situation here is similiar
to that of other areas, for example in England where the take-up nf
- grants for home improvement has been so lTow that the government is now
conducting a national study of citizens' attitudes to housing to determine
exactly what it is people want from their environment, rather than "official
theories of what they ought to want"%4 The overriding factor is not the
availability of funds, but the will or motivation of the people and their
ability to cope. . There is ample evidence in the present study that the
llinnipeg core area provides valued amenities to people and fulfills their
needs in a variety of ways, but the problems and unfulfilled needs —
substandard housing, crime, deterioration, etc. . . cannot be solved by
government programs with a come-and-get-it approach. There are too many
social, psychological and cultural reasons why people do not come and get
it, so that the elderly, the less educated, the immigrants, the poor, and
the other high needs groups continue to live in substandard Conditions,
unavare, uninvolved and unheard. : _

The people in this study want homes in neighbourhoods that are safe,

- convenient, friendly, and undoubtedly, economical. The core still fulfills
these needs, but with problems. The preservation of the core from destruction
by external pressures requires increased awareness and involvement by the
residents-and increased government sensitivity to the diverse values, needs
and problems of the population.

HETEROGENEITY OF IWNER CITY MEIGHBOURHOODS -SELECTED "INNIPEG SCENARIOS

Because a survey of the whole of the inner city area does not
reflect the special character of particular neighbourhoods, this paper has
attempted to produce various scenarios of different types of inner city
neighbourhoods. MclLemore et al describes four different types of inner
city areas: declining, stable, revitalizing and areas undergoing massive
redeve]opment.25 The typology used by MclLemore et al is similiar to the

24. From an article in the London Times, ilovember 5, 1976, by D. Geddes.

25. 0Op. cit., McLemore et al. A more detailed description of typology
can be found in Appendix 1.
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classification of neighbourhoods devised by H.U.D. in its recent nublication
on the dynamics of neighbourhood change. 26 However, the former model

is more appropriate for describing types of inner city neighbourhoods in
Canadian cities and has been used to organize and refine the material

presented about Yinnipeg. As with most models, the typology is somewhat
stereotyped and can only be used as an illustrative tool for describing

the heterogeneous nature of the inner city. MclLemore et al warn that more
neighbourhoods will not conform exactly to the four 'ideal tynmes' and some
areas may exhibit characteristics of two or more types. The tynology

cannot, fherefore, be applied too literally but can be used to aid in the
understanding of the complexity of the inner city and points out four
different patterns of change occuring in inner city areas. Examples are
included of a declining area, a revitalising area and an area undergoing
redevelopment. Each scenario has been created from information collected
directly or indirectly by an I.U.S. staff member or under the supervision

of IUS. An example of a stable area has not been written up as I.U.S.

has not made a direct study of a particular inner city area which could be
described as stable in lcLemore's terms. This author however, uses North
Point Douglas as an example of this type of neighbourhood in his own studi?ilb“

26. James Mitchell . . .The Dynamics of Neighbourhood Change, H.U.D. December,
1975.
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BALMORAL HEST - A Profile of a Declining Area

The Institute of Urban Studies undertook a study of the Balmoral
~West Area of Winnipeg during 1974 and 1975. The area studied is bounded
by Notre Dame to the North, Maryland to the Yest, Portage Avenue to the
South and Colony/Balmoral to the East. It corresponds to Statistics Canada
Census Tract 22. Data used to indicate the forcés of change working in
Balmoral West included 1956, 1961, and 1971 Census materia] and original
survey data collected by interview. |

In many respects, the area is a ciassica] eXamh]e of a declining area
in McLemore's terms. The population of Balmoral West is declining and in
terms of occupational groups, both males and females are concentrated in
job categories which have below average wages and require lower levels of
education. Although population is declining, the number'bf households
is increasing and there is a trend towards smaller households, én exodus of
young families- from the area and a more than proportionate concentration of
young adults, singles and neople over 55 years of age. The ethnic composition
of Balmoral UYest has changed considerably over the past decade with relative
declines in the number of people whose ancestry is from the “ritish Isles,
Germany, the Hetherlands, Scandinavia and Eastern LCuronean countries. The
number of people who are Asiatic, Italian, Portuguese and Greek have increased
in the area. Dalmoral llest is also attracting many ethnic groupé who have
recently arrived in Canada.

The degree of transiency in Balmoral 'lest, measured by length of
occupancy, has increased although there still remains a significant groun

of neople (approximately 25% 27

of the population) who have lived in the
area for more than ten years.

The number of tenant occupied dwellings in the area in relation to the
number of ovmer occupied dwellings has increased, more than 81%28 being tenant
occupied in 1971. As in McLemore's stereotype, nrorerty values are
comparatively Tow and are increasing at a much slower rate than the retro average.
The housing stock in Balmoral llest is quite old, 70% of the housing stock having

been built before 1920.29 A significant proportion of the residents interviewed

27. 28, 29. . . .1971 Census.
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in Balmoral Yest felt that the housing in the area was deteriorating. It
was also indicated that properties of absentee landlords seemed té be
deteriorating at a faster rate than those which are owner occupied,
although this is not always the case. However, some rehabilitation of'
housing has been undertaken, notably by members of new immigrant aroups
in the area. Other environmental deficiencies of the area include a
serious shortage of recreational space,30 and increasing traffic volumes
which involve air and noise pollution.

One major respect in which Balmoral !lest deviates from McLemore's
stereotype of a declining area is in relation to the health of the area's
commercial sector. Almost half the 137 businesses located in the area
had been established there for ten years or more and between 1967 and
1974 there was no significant increase in the intention or desire of
businesses to move away from the area.31

One of the prime and most useful urban functions of Balmoral llest
is that of meeting the critical housing needs of low income groups,
particular ethnic groups, the elderly, single people and recent immigrants
to Canada. Yet its very existence as a residential neighbourhood is
threatened by the pressures and changes described above, and others related
to its close proximity to the downtown area; the prospect of major planning
interventions such as a proposed freeway and major roadworks program; the
expansion of particular establishments which are located on the boundaries
of Balmoral West such as the University of HWinnipeg, C.B.C. and Molson's
Breweryi and the continuing decline of its housing stock. Uhat should be
the future of Balmoral West? What feasible 1nterventiohs-cou1d be ‘'made to
prevent further decline? Should it be abandoned to the process of natural
change? Should its useful housing function be preserved and how?

30. 1966 ratio of recreational acreage per 1,000 ponulation was less than

one acre. However, public open space standards 8 acres of space per 1,000

population. (City of Winnipeg, Parks and Systems Standards study, 1969)
31. Downtown Economic Survey, 1967, 14.2% of businesses in area indicated

intention to move. Commercial Survey 1974 indicated 16.7% of businesses

Tocated in area intended to move.
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FORT ROUGE - A Revitalizing Area

As an example of revitalizing inner city areas, we have chosen an area
of Fort Rouge, closest to the Central Business District, the triangle
bounded by the Red and Assiniboine Rivers, extending west along McMillan.
As in any attempt to fit a real-life situation to a theoretical scheme,
the description of this area as "revitalizing" implies some previous period
of deterioration, and not all of this area can be said to have undergone
deterioration. Furthermore, McLemore et al pointed out that, in more
familiar terms, revitalizing has been given the name "whitepainting” and
there is no area of Winnipeg where whftepainting is going on, at least not
on a scale comparable to that found in, for examnle, Toronto's Cabbaggtqwn.
But in many important respects, developments in this area of Fort Rouge
are very like McLemore's model characteristics of a revitalising area:

- influx of upper middle-income households

- displacing low and moderate income groups

- improving physical conditions through private rehabilitation

- rapidly rising housing and land costs

- considerable pressure for redevelopment, but controlled through influential
community organizations and zoning.

- high proportion of home owners

- maintenance of a mix of family and non-family units

The revitalization process is relatively recent, so changes are not-
yet documented in census statistics. From 1951 to 1971, census data reflect
a relatively stable, perhaps modestly declining, but mostly unchanging area
of predominantly low-to-middle-income residents, with a diversity of housing
types . . .rooming houses, single detached, low-rise multiple . . . and a
diversity of population types, including higher proportions of single, elderly,
ethnic, student and renter groups; and area described in a report of the mid
1960's as "doormat".

Beginning in the mid 1960's, though, the nature of the neighbourhood
began to change with the growth of transportation facilities, new high-rise
residential construction, and expanding commerical facilities. The process
of change accelerated in the 1970's and, with its nroximity to downtown,
the area has become an increasingly desirable neighbourhood for those who
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. want an urban lTifestyle. .

Informal knowledge of the area shows an increase in family and
unper-middle-income households. Families with children are moving into
older single detached houses, previously occunied by elderly residents,
and are often carrying out extensive physical rehabilitation. Older
buildings, including converted rooming houses and small apartment buildings,
are being demolished and replaced by new high-rise bui]dings, with a
corresponding decrease in the numberbof dwelling available to low-income
groups.

The area now has the highest density of residential development in .
the entire city, but retains a good deal of its neighbourhood feel, though
whatever remains is under heavy threat. A study of the River-Osborne area
conducted by Institute Staff in 1973—7432 reveals some of the strenaths,
problems and pressures operating there. ‘

The study population was of a highly self-selected samole of 389
persons 33 who were sufficinetly interested in the area and in development of
a district plan to attend a series of public meetings and workshons sponsored
by a local planning group. Eighty-five percent of the sample were renters;

15% owner-occupiers. Most (77%) had no children; 11% had one child and 12% ;
two or more children. About 10% earned over $16,000 per year in 1973, 67% ,°
earned $11,000 - $16,000 per year and 25% earned less than $11,000. Twenty
percent of the ovmer-occupiers had 1ived there less than five years. The area
draws from all over the city, with 20% of sample residents Cominq from the
inner core, 31% from the suburbs, 3N% from outside Winnipeg, and the remaining.
20% were from Fort Rouge. Almost half (45%) the sample said they moved to or
lived in the Fort Rouge area for its prime Tocation. .

The study reveals that the area is now one of great attraction, cohgsion
and small-scale quality, but with growing pressures for change that cou]dfeither
revitalise or destroy the neighbourhood. There are many sources of urban '
satisfaction for the people of the area . . .questionnaire resnonses showed
residents 1ike the shops, the character of the residential buildings, the bus
service, Fort Rouge Park, the peonle (almost half the respondents had four
of more friends in the area) the diversity of the pdpu]ation, the dwelling

32. East of Osborne District Planning Group Revort, June 1975.

33. Of these, 266 were East of Osborne area residents and 123 were planning
officials, politicians, students, and other "visitors", mostly from the
West of Nsborne area, interested in the whole River-Osborne district.
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units themselves (size, layout, style and character), the large old trees,
the river, and the scale (most - 77% - local residents walk to the shops

on Osborne rather than go by car or bus and 18% walk to work). Dut the
difficulties threaten. MMany, espeically the older residents of all ages
complain of the traffic and noise; many voiced dislike of the deteriorated
houses and a significant proportion complained of poor maintenance in

their own apartment buildings. Residents also voiced concern over
artificially inflated property values caused by new, high-rise construction.

The purpose of the study was to develop recommendations into the
District Plan By-Law Policy. The report generated 88 recommendations based
on analysis of information cbtained from the sample population. The general
thrust of all the recommendations was to retain the area as a diverse,
viable, usable, pleasant and small-scale urban neighbourhood, that would
benefit from all the forces of revitalisation, but not be destroyed by
massive re-development.

Community organizations in the area have had limited success in
controlling re-zoning and redevelopment, but pressures are often irresistable.
One recormendation, for example, called for abandonment of plans to widen
Osborne Bridge, because widening would genérate even more noise and non-
local traffice in the area. The Bridge was widened anyway, the following
year.34,

Local community groups have been successful in protecting prize
property from commercial development, preserving river bank land, keeping
a city school operating, maintaining single-family zoning . . 1in discrete
instances, but with housing and land costs mounting, the pressures for massive
redevelopment are increasing and it is probably fair to say that so far
community groups have lost more battles than they have won.

34. The City commissioned an impact study prior to the construction of the
widened bridge. In their report, the authors of the study admitted that
the widening of the bridge would cause increased traffic volume in the area
which "may be regarded as adversely affecting the residential character
of the streets," but went on to offer vague assurances that somewhere, some
other (unidentified) street in the city would benefit by having its traffic
inFrted into the River-0Osborne area, and so overall there is no increase
in harm.




The area is now in the midst of change and the outcome is
far from certain., It is clear from the River-0Osborne study what
the residents want . . a Tively, diverse, and livable neighbourhood,
or, as the report stated'"that all uses non-compatible to the residential
area . . .shall not be allowed to further encroach into existing residential
area". Hhat they will get is still unknown.
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THE SOUTH DOWNTOWN AREA - An Examp]e of an Area Undergoing Redevelopment

As example of an inner city area which closely resemblies MclLemore's
descrintion of an area undergoing redevelopment is the South/Dowmtown or
Broadway/Assiniboia area of Winnipeg.35 The area is bounded by Graham
Avenue to the Horth, Osborne to the !lest, the Assiniboine River to the
South and Main Street to the East.36

Unlike the inner city as a whole, this area exnerienced a 0.1%
increase in population between 1966 and 1971. It is likely that the
population increase can be attributed to the construction of senior
citizens' homes and high rise apartment blocks. In addition, there has
been a change in population morphology i.e. a loss of family units,
leaving preponderance of singles, young couples and the elderly.
Synonomously, 1971 Census data showed the education level of residents
of the study area is higher in all categories than the outer city, and
Metro Winnipeg figures show that there is a more than proportionate rate
of inter-urban migration and that there is a more than pronortionate
percentage of the study area workforce engaged in managerial/professional
jobs.37 These factors are strongly predicted in MclLemore's typology.

Housing conditions in the area are generally fair to good (77.7%)

TABLE 21
less than 9-13 no 9-13 with . .
grade nine |other training jother training University
Study Area 20.1% 13.1% 19.5% 17.1%
Juter City 33.0 37.1 13.2 11.8
Metro lipg. 39.7 36.3 12.8 11.2

35. Information for this profile has been drawn from The South Downtown
Hinnipeg Study, Rick DBodger, Steve Demmings, Ray Gainer, Ed Romanowski
and Peter Traverso. Department of City Planning, University of Manitoba,
May 1976.

36. Vide Map 2.
37. Vide Tables 1 and 2.
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managerial clerical transp. manuf. Nthers
professional sales/service labour
Study Area 23.6% 35.4% 26.0% 5.9%
Quter 20.2% 34.0% 33.0% 6.9%
Metro Upg. 18.8% 33.1% 34.6% 7.2%

The housing stock is predominantly composed of apartment
units (98.2% in 1971) and the form of tenure almost entirely -
rental (99.4% in 1971). One bedroom units account for the most
predominant type of apartment unit (45.6%) followed by the bachelor
unit (39.6%) with a token representation of two bedrooms (13.6%) and
three bedrooms (1.1%). The type of units are closely related to the
type of population 1iving in the area. Clearly, a family unit is
seldom offered as a choice in the study area. Housing costs cover
a fairly wide range depending on the type of unit, age of building
and management.

In terms of land costs and uses, land values are amongst some of
the highest in the city.

of land purchases, proposals and present construction.

It is the most active downtown area in terms
In the southern
part of the study area, relatively large tracts of open land represent
demolition in preparation for development.

At present, demand for residential

land is modest, but demand within the commercial sector is high, particularly
along the major arteries. It is unlikely that without municipal intervention




67

the area will attract more residential development, when cheaper
land is available in the suburbs. Present activities represent
replacement of existing structures by more intensified land use.
This process is encouraged by highly flexible zoning regulations.

There are three parks and one playground located in the study
area covering approximately ten acres. Like most inner city areas.,
the area falls well below the standard adopted by the City of Winnipeg
of 10% of the gross land area in a community to be set aside as
public open space, for recreation and relaxation. It is unlikely that
the ratio will change under present arrangements because of the high land
and building acquisition costs and competing land uses which warrant a
‘better’ use, in the cconomic sense of the word. Also, concestion on
both arterial and subsidiary streets are a major problem, particularly
in the northern nart of the study area.

Redevelopment in the study area has produced housing with good
access to the Central Business District for particular segments of
the urban population - singles, young couples, other non-family households
and the elderly. It has also resulted in needed commercial and office
space. The process has been encouraged by flexible high density zoning
and the close access of the study area to the C.B.D. llowever, it has
also resulted in further encroachment of residential areas, high density
land use and the destruction of large older single family houses (e.g. 11
Kennedy Street) which characterised the area in the past, particularly
the Southern portion.

People who live in the area are concerned about traffic, poor
public transportation within the area, pollution, the growth of marking
lots (often being held until greater speculative gains can be achieved),
new building which excludes family accommodation and includes too much
badly designed high rise building which creates shadow problems for existing
buildings and residents.

What development policies should be enacted by the City to0 encourage
or direct various types of development in the area? What measures can be
taken to control the escalating cost of land? Should more family accommodation
be encouraged? Should some of the older, historic structures be preserved?
Should the City exert more control over bad design and site location which
cause problems for existing residents? How can public transportation services
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for residents be improved? Or should the area be abandoned to the
vagaries of the market system? It is hoped that some of these questions
and those raised by the other scenarios described above can be discussed
and examined during the present seminar.

6. Final Reflections

The neighbourhood scenarios described above indicate that
although comprehensive planning is necessary, blanket policies cannot
be applied to the City as a whole because the neighbourhood sub-systems
in the inner city are ektremely diversified. Policies should be sensitive
and finely tuned to the needs of a particular area. Policy should be
based on a careful and detailed analysis of need. For example, N.I.P. and.
R.R.A.P. has worked well in North Point Douglas but it is unlikely that
it would be appropriate for Balmoral West which is characterised by a very
large proportion of renters and a high level of transiency. Rehabilitation
and conservation strategy through the vehicle of a city non-nrofit housing
corporation could, however, be highly effective.

This paper has attempted to briefly describe the process of chance
operating in the inner city and has offered macro and micro profiles of
inner city areas. It has posed many questions about present policies being
applied in the inner city and about future nolicies which might be applied.
It is hoped that subsequent papers presented to this seminar ]l examine
the strength and weakensses of present policies and suggest innovative options
which might be used to encourage the renewal of our older neighbourhoods.



APPENDIX

The following tables present the demographic characteristics of
the sample population in the survey, as well as the distribution of
responses to the housing and neighbourhood questions.

TABLE HO. TITLE

1 Age of Respondents

2 Ethnic Origin of Respondents

3 Sex of Respondents

4 Irmigrant Status of Respondents

5 Marital Status of Respondents

6 Education of Respondents

7 Tenure of Respondents

8 Type of Dwelling Unit

9 Number of Years at Address

10 lousehold Composition
11 Persons per lHousehold
12 Children per Household

13 Rent Paid by Respondents

14 Estimated Value of Respondent's Property

15 Household Income of Respondents

16 Sources of Housing and ileighbtourhood Satisfaction

17 Sources of Housing and Neighbourhood Dissatisfaction
18 Respondents' Estimation of Dwelling Conditions

19 Number of Respondents who had heard of Assisted Repair Programs
20 Respondents' Views of ileighbourhood Crime in Comparison

with Older Neighbourhoods

21 Education of South Downtown Area Residents
22 Occupation of South Dovmtown Area Resident

MAP 1 Inner City Boundary
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TADLE 1

AGE OF RESPONDENTS

Age Frequency | Nge  Frequency Age Frequency
io. % Ho. % Ho. %
15 2 0.5 41 2 0.5 66 2 0.
16 2 0.5 42 3 0.7 67 6 1.5
17 2 0.5 43 3 0.7 63 5 1.2
3 9 2.2 44 5 1.2 69 5 1.2
20 13 3.3 45 8 2.0 70 4 1.0
21 14 3.5 46 5 1.2 71 1 0.2
22 10 2.5 48 4 1.0 72 6 1.5
23 14 3.5 49 5 1.2 73 2 0.5
24 13 3.3 50 7 1.7 74 3 0.7
25 14 3.5 51 2 0.5 75 5 1.2
26 7 1.7 52 8 2.0 76 6 1.5
27 17 4.3 53 1 0.2 77 5 1.2
28 9 2.2 54 5 1.2 78 5 1.2
29 9 2.2 55 5 1.2 80 3 0.7
30 g 2.0 56 2 0.5 81 1 0.2
31 g8 2.0 57 4 4.0 82 2 0.5
32 5 1.2 58 5 1.0 83 1 0.2
33 5 1.2 59 2 0.5 85 2 0.5
34 4 1.0 60 16 4.0 26 1 0.2
35 12 3.0 61 4 1.0 ' 89 1 0.2
37 3 0.7 62 5 1.2 0 1 0.2
38 6 1.5 63 1.2 91 1 0.2
39 1 0.2 64 1.0 92 1 0.2
40 g8 2.0 65 14 3.5 NA 5 1.2

Total 393 100.0

(8]
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TABLE 2

ETHMNIC ORIGIN OF RESPOMDENTS

Frequency ' F
Ethriic Origin . % Ethnic Origin i
British 100 25.4 Portuquese 2 0.5
French 19 4.8 E. European 84 21.3
German 25 6.3 Vlest Indies 17 4.3
Italian 14 Hlative Indian 20 5.0
Chinese 5 African q 1.0
Indo-Pakistani 3 Canadian 57 14.5
Japanese 1 Other 15 3.8
Greek 6 MA 4 1.0
Scandinavian 9
Netherlands 8 Total 393 100.0

TABLE 3

SEX QF RESPOMDENTS

SEX FREQUEIICY
No. %
Male 162 41.2
Female 231 58.7
TOTAL 393 100.0

TABLE 4

IMMIGRANT STATUS OF RESPOHDENTS

STATUS FREQUENCY

Ho. %
Born in Canada 272 69.2
Immigrated more than 5 years ago 97 24 .6
Immigrated 5 years ago or less 21 5.3
Not born in Canada. No other info 3 0.7

393 100.0
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TABLE 5

MARITAL STATUS OF RESPONDENTS

Marital Status Frequency

; No. %
Single 123 31.2
Married , 164 41.7
Separated or Divaorced 44 11.1
Widowed 59 15.0
NA 3 0.7
Total 393 100.0

TADLE 6.

EDUCATION OF RESPONDENTS

Education Frequency
Mo. %
None 5 1.2
Grades 1-6 v 42 10.6
Grades 7-9 ' 102 25.9
Grades 10-13 163 a1.4
1-2 Years University. a7 11.9
3 or more years Unjv. 32 8.1
NA 2 0.5
Total : 393 100.0
TABLE 7
TENURE OF RESPOMNDENTS

Tenure Frequency

No. %

Own 115 29.2
Rent 275  69.9
Other 3 0.7
Total 393 100.0
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TABLE 8
TYPE OF DWELLING UMIT

Type Frequency
Ho. %
single detached 126 32.0
duplex/triplex 47 11.9
multiple 190  48.3
rooring house 12 3.0
A 18 4.5
TOTAL 393 100,10
TABLE ¢
MUMBER OF YCARS AT ADDRESS
Humber of vears Freguency
lo. %
3 years or less 121  4¢.1
4 - 10 years 88 22.4
over 10 years 98 21.9
MA 26 6.6
TOTAL 393 100.0
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TACLE 10

HOUSEHOLD COMPOSITION

Composition Frequency
Ho. p
Single adult 12¢€ 32.5
Single adult, young children 30 7.6
Two adults, young children 6o 22.3
Two adults, older children 20 5.0
Single adult, older children 18 4.5
Husband and Wife , 60 15.2
Roommates a5 11.4
Extended Family 4 1.0
TOTAL 393 100.0
TADLE 11

PERSONS PER HOUSEHOLD

ilunbers of Persons Frequency
No. = %
1 128 32.5
2 120 30.5
3 55 13.9
4 6 11.7
5 22 5.5
6 12 3.0
7 7 1.7
8 3 n.7
Total 293 100.0
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TABLE 12

CHILDREN PER HOUSEHOLD

Frequency

iHo. of Children
No. %
None 254 64.6
1 55 13.9
2 49 12.4
3 22 5.5
4 9 2.2
5 4 1.0
Total 303 100.0
TABLE 13
RENT PAID BY RESPONDENTS
Rent/Month Frequency
No. %
Under $60 14 5.0
$60-79 18 6.5
$30-99 30 10.9
$100-119 40 14.5
$120-139 58 21.0
$140-159 49 17.8
$160-179 31 11.2
130 and over 29 10.5
NA 6 2.1
Total 275 100.0
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TABLE 14

ESTIMATED VALUE OF RESPOMDEWT'S PROPERTY

Value Frequency

No. %
$10,000 - 19,999 11 9.5
$20,000 - 29,999 52 45.2
$30,000 - 39,999 33 28.6
$40,000 - 59,999 5 4.3
HA 14 7.8
Total 115 100.0

TABLE 15
HOUSEHOLD IHCOME OF RESPONDENTS
Income/Year Frequency
No. %

Under $5,000 124 31.5
$5,000 - 9,999 114 29.0
10,000 - 14,999 g5 21.6
15,000 - 19,999 24 6.1
20,000 - 29,999 9 2.2
30,000 or more 3 0.7
Total 393 100.0




TADLE 106

SOURCES OF HOUSING AND NEIGUBOURHOOD SATISFACTION

Source Freguencx*
Ho. z
Low rent or purchase price 58 14.7
House condition or appearance 43  10.9
Close to City Centre 119  30.2
Casy access to City Centre 116 23.5
Close to facilities 139  35.3
Friends and neighbours 90 - 22.9
Safety from Crime 24 6.1
Quiet 27 6.8
Npen spnaces, qgreenery 16 4.0
Longevity 16 4.0
Nther 14 3.5

TABLE 17

SOURCES OF HOUSING AND NEIGHBOURIOOD DISSATISFACTION

Source Frequency
Ho. %
House condition or appearance 47 11.9
Condition of 6ther houses 50 12.7
Property does not increase in value 22 5.5
Poor City services 32 8.1
Crime 39 9.9
People or Neighbours 50 12.7
General Urban Conditions 33 8.3
Other 23 7.1

* of 393 respondents
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TABLE 13

RESPONDENT‘S ESTIMATION OF DUELLING COHDITION

Feature of Dwelling

State of Penair |

[

No nroblem | S1icht Problem| Serious Problem | No Answer

No. % | No. % | io. % Ho. %
Roof 349 88.8| 25 €.3 8 2.0 11 2.7
Exterior Walls 322 31.2] 48 12.2 | 12 3.0 11 2.7
Doors, windows 326 32.9}1 43 1n.9 | 12 3.0 12 2.0
Structure, foundation| 319 81.1} 52 13.2 | 11 2.7 11 2.7
Insulation 343 87.2| 27 6.3 | 11 2.7 |12 3.0
Interior Ualls 305 77.6| 62 15.7 | 15 3.8 11 2.7
Furnace, heating 337 85.7) 34 8.6 |11 2.7 11 2.7
Plumbing 347 88.2| 27 6.8 | 7 1.7 | 12 3.0
Wiring 352 89.5| 24 .1 & 1.5 11 2.7
Floors 328 83.4| 43 10,9 | 11 2.7 11 2.7
Nther 202 74.3| AC 10.1 2 2.2 52 13.2

TASBLE 19

NUMBERS OF RESPONDENTS M0 HAD !'EARD OF ASSISTED REPAIR PROGRAINS

Program Frequency
o. %
RRAP 52 13.2
LHIP 112 238.4
MCIIR 51 12.9
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| TASLE 3!{21 |
RESPONDENTS ' VIEW OF HIEIGHBOURINOD CRIME

IN COMPARISON ITH OTHER MEIGHBQURIHO0ODS

How Neighbourhood compares with others Frequency
Ho. %
Much less dangerous 27 6.8
N 1ittle less dangerous 85 21.8
About the same 124 31.5%
A Tittle more dangerous 78 12.C
Much more dangerous 24 6.1
Don't know 54 13.7
TOTAL 393 :100.0

TABLE 21 :
EDUCATION OF SOUTH DOUNTOUH AREA RESIDENTS
less than 9-13 no other 9-13 with other Univarsity
grade nine - training training
Study area 20.1% 43.1% 19.5% 17.1%
Quter City 33.0 47.1 13.2 11.3
LHetro tinnipeg 39.7 36.3 12.2 11.2
OCCUPATION OF SOUTH DOWMTOWM AREA RESIDEHNTS
Managerial Clerical Transn. Manuf. Others
Professional Sales/service labour
Study area 23.6% 35.4% 26.0% 5.9%
Outer City 20.2 34.0 33.0 6.9
Metro Yinnipeg 13.93 33.1 34.6 7.2
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INTRODUCTION

The previous paper has examined what processes are at work
in our older neighbourhoods. Also, profiles of certain "types" of
neighbourhoods were developed. In this paper we would 1ike to assess
various policies and programs of both the public and private sectors
as to their impact on our older neighbourhoods and residential buildings.
In particular, we will examine the roles of housing code enforcement,
repair and upgrading programs, financing, zoning, and other urban planning
processes.

In so doing, one must remember the overall framework within
which housing is produced, maintained, and occupied. It is a complex
web of competing factors and interests involving the national economy,
the social and cultural behavioural patterns of different population
groups, and most of all, the willingness or unwillingness of individuals
to take responsibility for understanding the consequences of their own
actions or inactions. We would like to discuss a few of these larger
aspects before proceeding to our assessment.

KWinnipeg city government, it is stated by some, is not - and
should not be - in the housing business. Therefore, it is argued, the
city does not need a carefully articulated and integrated housing policy.
The implication of the issuance of a housing policy would be that city
government would have some responsibility to see that goals were met.
With responsibility goes power, both to improve and worsen situations,
and with the wearing of the mantle of power and responsibility goes the
potential to be held at fault and given blame if, for whatever reason, the
goals are not met.
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It is a myth that the city is not involved in housing. Many

of the factors which determine the shape and feasibility of not only new
development but also the economics, existing quality, and future viability
of the present stock are either regulated or directly operated by the city.
This cause-effect relationship means it is involved not only in positive
vays, but also in negative ways. After all, the choice to allow the status
quo to continue is just as much a decision as one to try to bring change
about. Mot only does the city regulate and set many of the rules of the
game (ie. zoning, transportation, property tax system, to name just a few),
it also directly pays the housing bills of low-income people on welfare.
Furthermore, as the shortage of those types of housing which are appropriate
in size, location, price and form of tenure for the low and moderate income
persons (both families and individuals, the young and the elderly) gets
worse, overcrowding in general and the cost to the city for hotel bills will
only go up. And with the increase in dollar costs also goes the increase
in family instability and social tension, as people are forced to increase
their transiency with a corresponding loss of sense of security and stability,
especially for the school age population.

Additionally, the management of gradual change over time of land use
and housing requires a very different type of manipulation of details than
the process of creating the new from raw land. At any point in time, existing
residents have to be able to have a viable living environment. Recycling the
old requires a change of attitude of all the participants, a cultural recognition
that to continually destroy or leave behind what exists as it gets'o]d rather
than remolding, repairing, and reshaping is, in the long run, a waste of resources,
both natural and human. As we ponder the future course of Winnipeg, perhaps
the words of the well-known environmental planner Ian McHarg1 are appropriate.
He points out that cancer and blight are conditions where one 1iving organism
spreads uncontrollably and overwhelms the 1living species in its path. He
observed that man might be considered a planetary disease, as his growing pop-
ulation and ever spreading settlement areas and their by-products increasingly
upset the ecological balance.

As modern cities go, Winnipeg is not large. Cities of 500,000 to
1,000,000 population generally are considered of medium size in the world.

1. Speech at Antioch College, 1968.
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Most such cities, however, have suburbs that make the metropolitan area's
population double or triple that base fiqure, thereby making the real

demand for urban services and levels of economic and cultural activities
much higher. Winnipeg, as an amalgamated city, lacks that extra

component. Also, being in a much younger stage of historical development,
it does not have the degree of obsclete Tand use patterns, deteriorating
buildings and physical infrastructure that other cities do. This means

that the problems of aging buildings and declining neighbourhoods are

more easily solvable. On the other hand the lack of necessity to face such
problems in the past means that the management capability of the city may
not be sophisticated enough to prevent a crisis before it occurs. In the
present context, management capability means the total level of understanding
of urban policy issues not only by public officials, but also be a citizenry
which is concerned enough to force the focus of discussion to be on issues
rather than rhetoric.

As a sizeable, durable commeodity normally tied to a fixed location,
with a corresponding set of surreunding factors that make up the neighbourhood,
housing requires the accumulation of considerable economic capital to set in
motion the acquisition of land, materials, and Tabour to produce a physical
product. But as Roger Starr2 so excellently explains in his book, Housing
and_the Money Market, it is the separation of the individual's present need
for housing from the reasons why money is accumulated and invested in financial
markets for future return that creates a classic dilemma. Housing demand and

need does not necessarily create supply, Jjust as a pool of unemployed persons
in a place where many tasks need to be done does not create jobs. The elements
of risk, of future expectations, and of ability to afford in one's budget

that which is desired;all enter into this complex equation. Because housing
development creates employment we find housing policy sometimes tuned not
toward housing needs but toward overall economic stability. Because of the
Tong term nature of the product, the investment required to built it initially,
the continuing investment needed to keep it repaired, and the re-investment
needed to allow the original owner to recover his equity when his needs have

2. Roger Starr, Housing and the Money Market, (Basic Books, Inc., New York, 1975)
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changed, mortgage credit becomes crucial to the future of any neighbourhood.
An individual's confidence about his ability to recover his investments,
whether owner occupant or landlord, is essential if continued re-investment
and upkeep is to take place. A1l of these items go back to the foundations
of human behaviour;what makes a house desirable or undesirable, what are the
social functions that take place within it, and how well do the building
and its environs satisfy people's expectations, both for the present and
the future.

“Expectations"is a key word here. Housing problems exist for all
people, but in different degrees of seriousness, based on their expectations.
As another paper mentioned, the noor, because of either a different sense of
what is possible or a different set of cultural values, may have a different
level of expectations about their housing than the norm in the society at
Targe. To say that all persons should have gvod housing does not bring it about,
and to enforce policies that eliminate all substandard housing without
replacing it will create conflict with the goal that people be able to afford
their housing and pay for the other needs of life. Indeed, the combination of
traditional expectations, the issue of affordability of ownership, and the 1ink
with employment, has brought about a high level of government funds for the
Assisted Home Ownership Program, rather than re-investment and movement of
young families back into existing older neighbourhoods where society has
already invested financial capital and needs a re-investment of dynamic social
capita — namely, people.

From a housing program standpoint, it is essential that there be
an understanding of how the transiation between large scale patterns and
individual cases works. In other words, persons involved with both pelicy
and implementation must have an appreciation of the 1inkages between macro and
micro scale events and must tailor their behaviour accordingly. We must not
be sc focused on one small objective that we lose sight of what the implications
are for the larger system. In a society that increasingly tends toward
greater specialization, we need to remember the side effects of each specialized
decision and ask: 1) Is this the result we really want, at whose benefit and
whose cost? 2) Are there other ways of achieving the same goal with less
anxiety? 3) Is the process chosen to achieve the product going to subvert the
realization of the goal, no matter how desirable that goal may be?

Let us turn now, to our examination of some of the various public and
private policies affecting ocur older neighbourhoods.



HOUSING CODE ENFORCEMENT

When creating housing code standaﬁd§, it is important to make
them as understandable as possible.

Enforcement procedures that mininize1confusion and uncertainty on
the part of oWners and tenants are also 1mpqrtant In order for these
two things to be accomplished, they must no; be created in an ad hoc
type way, brought about in an atmosphere of{anx1ety and emotionalism.

Fire safety is a motherhood type of ﬂpﬂ1t1ca1 issue, but this
initial emotion must be surmounted when des1gn1ng and approving city
programs and policies. |

Also, the forest must be seen as well as the trees. Code enforcement
and repair programs do not operate in isolation. They do need internal
co-ordination, of course. But they must be co-prdinated with the other
forces that also affect housing and neighbourhoods if they are not to be
counter-productive. We must not place the responsibility for resolving our
housing condition and housing stock problems on code enforcers for that is a
task beyond their ability. Let us now see how Winnipeg is doing.

The following American critique of code enforcement contains
much that is applicable to its Canadian counterparts.

Housing inspection has been for many years the wall
flower of govermnmental programs, obscured by the
britliance of glamorous and promising adventures in
urban renewal, housing finance, and model cities.

No one has been satisfied withit. It is cluttered

with tiresome 1ittle details; it is manned by dull,
narrow minded civil servants and second class
professionals, relegated to basements and drab corners
of municipal office buildings. Property owners resent
the assertion of jurisdiction over private property

and what they consider a free-market. enterprise;
tenants, when they complain, are frustrated by delays
and ineffectiveness; the general public has been unable
to discern any appreciable improvement in the housing
stock as a result of expenditure of tax money in housing
inspection; and courts, the final arbiters of the
matter, accord the lowest priority to adjudicating claims
founded on interminable lists of trivia.3

3. Schuyler Jackson, "Housing Code Inspection Subjected to Some Critical Comments
for the Future," Journal of Housing, November, 1970, as quoted in "Mun1c1p31
Hous1ng Code Enforcement and Low-Income Tenants," by Chester Hartman, et. al.
in Journal of the American Institute of Plapners. March, 1970, p. 91.
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Much emphésis has been placed on various types of housing code
enforcement in Winnipeg in the last two years, covering a myriad of
health, fire, repair, and occupancy standards. As the above quote
illustrates, the level of hope being attached to code enforcement
itself by the public and the politicans is not really justified by the
level of results that can be gained under the best conditions; and, as
the testimony at the judicial inquest proceedings of the last few weeks
into the deaths from the 877 Preston Street fire reveals, Winnineg is
far from operating a code enforcement nrogram under ideal circumstances.

How much can be reasonably expected from code enforcement, and
what are the dangers in it? When will the consequences of a few "successes"
be overwhelmed in the larger context by negative results which hurt
the low income tenant?

Depending on the details of the code standards themselves and the
manner of enforcement, housing code inspection can have a dynamic pattern
of influence on real estate markets. It can be creative or destructive.

To see which is Tikely to happen requires a careful analysis of the housing
markets and the economics of the neighbourhoods and buildings involved.

Winnipeg at the present time really has two very different policy
objectives for which code enforcement is being used as the mechanism of
implementation. Furthermore, these twc objectives overlap between the
various facets of 1ife in housing. These facets would be standards of
health and cleanliness in the use of a building, including adequacy of heat
and water; structural and physical adequacy, including conditions of wall,
wiring, and cosmetic factors which we associate with reasonable housing,
Tike non-peeling paint; and other considerations relating to safety, which
include design characteristics of a preventative nature that only become
important if a fire starts.

One policy objective - the traditional concept associated with
code enforcement - is the maintenance of conditions that originally
existed when a dwelling unit was built. The second policy objective represents
a) a changing of standards and b) applying them retroactively to existing
buildings. The latter objective is the response that has been taken in
dealing with potential fires.
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In the last couple of years four different by-laws have been
passed specifically concerned with fire. Another comprehensive by-law
has been passed for occupancy standards, the Maintenance and Occupancy
By-]aw.4 This is in addition to the city health code, the construction code
for new buildings, the electrical code and assorted provincial fire and
building codes, rent control laws and the landlord and tenant act.
(Other fire requirements passed in the last fifteen years by the city
were subsequently repealed, a distasteful memory still clear to a number
of civil servants.)

As testimony at the 877 Preston Street fire inquest showed, codes
and enforcement processes can be confusing. Each by-law essentially
has a different group of city inspectors for its respective enforcement.
These varied groups have three categories of higher supervision within the
administrative structure: fire and licensing departments report to the
Finance Commissioner; all the subsections of the building department and
the health department report to the Environment Commissioner; and one by-
law is enforced by the semi-independent and part time Building Commission
(with staff from the Building Department). This body reports to the City
Council Environment Committee.

4, These are:

a) By-law 1004 (passed June 25, 1975), Rooming Housing Licensing

b) By-law 1046 (August 20, 1975), Apartment Upgradinag, for fire.

c) By-law 1322 (July 27, 1976), adopting the National Fire Code of
Canada for existing buildings to replace all previous fire prevention
by-laws.

d) By-law 1484 (February, 1977) requiring fire alarm systems in
all existing buildings 4 stories and over.

e) By-law 763 (August 21, 1974), Maintenance and Occupancy, for
any type of rental dwelling or apartment.
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The by-laws also take different legal approaches to the problem.
The rooming house by-law uses the technique of requiring a license for
the user to operate, with the improvement of a smoke detector in the
hallway of each floor as a pre-condition to get the license. The
administration of the maintenance and occupancy by-law operates on a
complaint basis from citizens, and assumes that compliance with the code
should be the normal condition, as does the health code. The health
code is administered on a total coverage basis in some parts of the city
and on a complaint basis in others. The apartment upgrading by-law,
which does not define an apartment, is one which changes the accepted
standards of the past, as does the rooming house by-law; but because
it takes more of a building structure modification approach to fire
safety, it assumes no legal requiremeht to meet its standards until
after a city inspector has been through a building and an order has been
issued by the Building Commission. This by-law is being administered
on an oldest-buildings—-first basis throughout the city. The most
recent by-law requires all buildings four stories and over, not just
residential, to have a manual, local type, fire alarm warning system with
automatic heat detectors in storage room areas within one year of the by-
law's passage.

The only by-law enforced by the fire department's fire prevention
inspectors is the recently adopted National Fire Code of Canada. They
are not directly involved in the field enforcement of any other by-laws
passed with a fire safety aspect, and, in most cases, are not involved
indirectly either. (The most significant exception probably is the
electrical code, enforced by a division of buildings department.)

Interestingly, the fire department feels that it can only enforce
the proper maintenance of existing physical conditions or those things
which were intially required by some other city agency, i.e. if fire
extinquishers are voluntarily present, they must be in working order;
if they were never there, it will not order their installation. To the
belief of some that the Hational Fire Code gives the fire department the
right to issue orders that involve an up-grading of standards, the response
js, as stated at the Preston Street inquest, that it does not have this power.
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Moreover, it is clear to persons who have been involved in the system
that high level fire department officials generally do not want such
responsibility and power bestowed on them if it is true that they

do not have it already.

Since all these laws are recent, the same set of politicians and
the same set of city officials have been involved in creating this total
package. Each has been an'ad hoc response to an individual situation.
In other words, it is not an historical accident which has created this
structure, but the intent and thought of the present personalities in
the system.

To say this, however, is to try to get us to look at why people
have taken these routes, and to try to show how code enforcement nrograms
can be improved to produce fewer of the negative effects of housing
stock lToss and rent increases. It is to try to get us out of the unpro-
ductive process of looking for individual blame which leads to efforts
at face-saving because no one wants to have responsibility for admitting
a mistake. The fact of the matter is (as many of the city employees '
here know) that the prevalent phrase privately being used by many of
the involved city employees is "cover your ass."

People are more afraid of being blamed for another fire death,
for that is an immediate emotionally filled motherhood issue, than they
are of creating personal hardships for many people with increased rent
costs. Fear is a greater bureaucratic motivator than the pleasure of
looking forward to the challenge of being part of an innovative effort
improving the quality of housing while keeping the level of relocation
and rent increases to a minimum. For,Aas mentioned earlier, the level of
demolitions and closures is rapidly increasing, widening the demand/supply
gap.

Major impediments to achieving better results from code enforcement
are:

1. The narrow specialization of the program, without creative linkages
to the rest of what motivates economic behaviour of owners and tenants
in areas of poor housing;

2. The orientation toward refusing to creatively involve tenants and
owners in the various inspectional process because the building
inspection-enforcement process is one of paternalistic, elitest
indifference to the tenant's legitimate committment to the future of
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his home. There is an unconscious presumption that no tenants might
be capable of intelligently improving their homes. The bias of the
system is understood in a "street-wise way" by the tenant, who, in
adjusting his behaviour accordingly, conforms to the role model
ascribed to him.

3. The refusal by both politicians and professionals to transcend the
artificial gap that issues are either technical or policy, as if
there were no interplay between the two. (This situation increases
the tendency for lack of individual initiative by career officials.)

After Winnipeg's experience several years ago with the controversy
over transportation plans for the city, it should have become clear that
virtually all so-called technical urban issues have as their basis a
broad set of assumptions about human values, activities, and choice. This
is what policy is all about. Yet we still see a sequence of discussion
on housing and fire issues where politicians assume a posture of saying
"that's a technical issue and we follow the advice of our experts" while
the so-called technical persons state that discussion of certain consequences
of their technical requirements is not permitted because "that's a policy
question,"

That's exactly the position we are in with regard to what ways
we try to improve overall fire safety. On the one hand the Building
Commission, which always meets behind closed doors, states that consideration
of the effect on housing availability and cost of the apartment up-grading
by-law are beyond its discussion. On the other hand, it recommends that
the coverage of the Taw be extended to supersede the fire safety approach
taken by the rooming'house by-law. Yet both by-laws were passed in response
to the same original question: How do we try to provide people with a
"reasonable" chance that they will not die in a fire? These two by-laws
came up with different approaches to the problem. One required changing
the physical characteristics of the public areas within a building, the
other opted for immediate installation of smoke detectors in hallways.

This was because a couple of people at that time in the bureaucracy had

a greater degree of influence over the rooming house approach than they

did over the other, and they analyzed the parameters of the problem differently
than did other people.




93

Furthermore, to believe that the fire requirements of our
upgrading laws represent a policy by council to achieve a defined
level of protection is to ignore what everyone privately knows.
City councilmen have a very limited understanding of 1) the details
of the requirements, 2) the theories behind fire spread and 1ife hazard,
and 3) the associated probabilities that the strategies proposed
really will work well enough to justify their social and economic costs
of implementation. Council passed whatever varicus administrators suggested
because it was under pressure to act. They did not develop a reascned
urban life-safety policy for existing buildings based on present data of
the nature of residential deaths from fire.

To place this in the long-term perspective of our age, urban
anthropologist Lisa Peattie has observed:

Qur cities are more and more publicly managed
environments. Private actions take place within
a generally narrowing network of public inter-
vention, public policy, and public planning.

One way in which we have handled this trans-
formation has been by recasting questions of
public policy as problems for technical solution.
“Much of the history of social progress in the
twentieth century,” says Harvey Brooks, *'can be
described in terms of the transfer of wider and
wider areas of public policy from politics to
expertise® Often the problems of political
choice have become buried in debates
among experts over highly technical alternatives . .
In a rapidly changing world of pluralistic goals,
the casting of policy into a technical framework
makes possible an operating consensus that is
necessary to keep our cities running even as
well as they do.

But as a consequence, we have developed a set
of bureaucratic management institutions which
often seem impersonal and alien to human feelings.?

5. Lisa Peattie, "Reflections on Advocacy Planming”, AIP Journal, March,
1968, p, 80-88.
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Decisions should not be left to accident via behind-the-scenes
power influence of administrative civil servants with no chance of
public scrutiny and understanding. In the court system we subscribe
to the adversary process in the belief that an open presentation of
opposing viewpoints will lead to the most informed and best decision.

Yet in our process of city government we subscribe to the opposite view-
point. For the most part we make items public only at the last minute,
after whatever reasoned discussion occurred in the formative stages, and
then pass by-laws unanimously the same day they are placed on the agenda.
It is a) that lack of an insistence by council on a reasoned analysis
of why one approach to a problem is favored over another, b) the
simultaneous unwillingness of enough of council to do the prerequisite
homework for questioning administrators about the weak points in their
analysis (an aspect ironically which sometimes leads to frustration on
the part of administrators who desire a reasoned exchange of viewpoints
from the body politic).,and c) the divergence between what council states
ig policy and what it does in its day to day decision process, that all
contribute to the overall housing and urban problems we have today.

Several aspects of residential code enforcement in Winnipeg are
notable:

1. Except for the small Neighbourhood Improvement Program areas, the
enforcement process operates on a building-by-building basis rather than
on a co-ordinated small neighbourhood or block-by-block basis in which
all owners and residents are deliberately informed by the city that a
concentrated program is underway. This maximizes the negative aspect of
that classic quandary of the investment process in private property:

if one building is improved while none of the surrounding ones are, then
the investment is not reflected by a corresponding increase in the
building*s market value because the influence of the surrounding area
predominates. Conversely, if an owner puts no money into his buildings
while all his neighbours improve theirs, then his market value will
increase without cost to him.

2. Most code enforcement programs can be considered to be aimed at what,
for lack of a better term, we shall call a "deviant" sector of the
population: those who have not conformed to what society considers to
be a normal condition. Winnipeg, by imposing standards for fire safety that
virtually no building built more than five years ago will meet, and by
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allowing a vast backlog of deteriorating buildings to accumulate over

the years before the maintenance and occupancy code was passed, has on

paper expanded the "deviant" sector to include a major portion of our

housing stock. If almost everyone 1is deviant then only voluntary
compliance is feasible because the police function will be haphazard and
inequitable, unless there is a general consensus among most of those

involved a) that they want the standards to change and b) that they
understand what is being asked of them and believe it to be fair.

By keepina the inspectional staff to a minimum, the city has

exacerbated the pressure on inspectors to move as quickly as they can

from one building to the next. Personal contact with owners and tenants,

and thus the ability to establish lines of communication, knowledge and
personal trust, is minimized. This, comkined with the lack of simultaneous
enforcement of the various codes during one inspector's visit means that
the feelings of risk and uncertainty about the city's future actions are
maximized in the minds of everyone concerned, both tenants and landlords.

It dincreases the likelihood that a building will be closed rather than

funds being used for repairs. What is needed is a co-ordinated inspection
program like that in the Neighbourhood Improvement Program.

3. Because of the pressure on the city to "do something visible"

regarding poor living conditions in buildings, there is beginning to appear
to be a misuse of the emergency powers in the Health Code. Health emergencies
are not vague. They refer directly to the possible spread of disease through
accumulated rotting garbage, raw sewage, rat bites, etc. It was because of
the immediate and overriding need to protect the public health from
contageous conditions that health inspectors were historically given the
power to order people out of a building with no notice. That is not the same
as conditions which, however upsetting, are not a true health problem; and
that includes the fact that a wood frame structure may burn quickly if it
catches fire. There are degrees of hazards. A furnace in danger of
exploding or padlocked exit doors are violations which inspectors have the
power to either order corrected on the spot or to order people who were not
responsible for the condition to leave the premises. A potential but non-
imminent condition does not confer the same power on the qovernment to displace
the ordinary right of tenancy as quickly. Time must be given to correct

the situation, not only from respect of the owner's rights but also of
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the tenant's right not to be arbitrarily displaced.

Finally, standards are not as scientific as many would like to
believe:

Traditionally, standards for the physical aspects
of housing and the residential environment have been
justified in terms of health, while in practice,
standards applicable to housing of low-income families
have been greatly influenced by middle class values
held by the professional and public officials
responsibly for the setting of standards . . .
Moreover, the definition of desirable housing qua11ty
- what constitutes a standard or a substandard house -
is often determined less by science and knowledge
and more by what society considers economically
feasible, socially desirable, and politically acceptable
at any time.6

6. Robert Novick, "The Physical and Mental Health Aspects of Code Enforcement,"
Urban Lawyer (1971, no. 3), as quoted in "Municipal Housing Code Enforcement
and Low-Income Tenants," op. cit.
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REPAIR PROGRAMS

Residential code enforcement is the government's stick. The
availability of private or public repair programs is the carrot. The
two are not necessarily linked. People involved in the the promotion
of repair programs recognize that voluntary efforts by consumers are
more socially desirable than enforcement procedures, for people are
then more able to satisfy the other value trade-offs involved with
housing decisions - budget levels, aesthetics, location, etc. However,
whereas repair programs not linked to code enforcement do not produce
negative side-effects on the physical housing stock, code enforcement
not linked to repair programs does. Thus, it is essential that the
program become linked operationally.

0f the three publicly funded repair programs - Manitoba's
Critical Home Repair Program, the non-profit but provincially supported
Winnipeg Home Improvement Program and the federal Residential Rehabilitation
Assistance Program - only RRAP requires that the building getting aid must
meet all applicable minimum standards after work is completed. Under present
federal regulations, the RRAP program, which has by far the largest amount
of dollars available per unit of housing, is applicable for owner-occupied
and apartment buildings within NIP areas and for buildings not in NIP
areas that are owned by non-profit groups.

One of the interesting dichotomies is that code enforcement is
most strongly aimed at rental properties, whereas rehabilitation assistance
programs are most strongly directed toward owner-occupied single family
houses. Only RRAP allows apartment owners to get aid, with the trade-off
that the owner submits to supervision of his rent levels by Central Mortgage
and Housing Corporation. A serious drawback is that rooming houses are
not eligible for RRAP funds, yet these are precisely the kinds of units that
are prevalent in some low-income areas. So, whereas the old buildings most
1ikely to have tenants with social and economic problems are the ones that
will be most focussed upon by code regulations, they are the ones which
economic resources most ignore.
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Apparently this stems from a belief a) that public funds should
not be used to defray a cost which a landlord should pay for out of
his presumed profits or b) that improved conditions will allow the
landlord to raise rents, thereby hurting tenants. On the other hand,
in a system which believes in private property, we are willing to
give grants and loans to owners which increase the value of their
property, and we also agree that there is a legitimate need for the
rental apartment and roominghouse market, but we would rather have the
tenants live in poorer conditions if the alternative is the possibility
of some landlords getting a grant from the government of which they might
not be deserving. The pejorative image associated with the slum landlord
is all pervasive, applying to the entire class of landlords perhaps more
strongly than it should.

As the data mentioned in an earlier presentation shows, it is
important not to forget the importance of private savings and commercial
home-improvement loans in addition to government funded repair programs.
In this regard, it is interesting to observe that the value of National
Housing Act insured home improvement l1oans has declined significantly over
the last 15 years. Of added significance is the observation that a sense
of neighbourhood is an important factor behind one's motivation to do
repairs, thus adding another linkage between city government's actions in
a variety of fields and overall housing conditions.

Moreover, with the reliance by municipal government on property
taxes for educational and general city revenues, the long-term fiscal
importance of keeping a neighbourhood in good condition with the renovation
and maintenance of housing is clear. For a downward cycle of physical
conditions not only causes social and physical problems which lead to
greater demands for city services, it also leads to a downward assessment
of property values and loss of tax base.

In this context, it is clear that our cohcept of code enforcement
must change. Code enforcement, in the final analysis, should not be
viewed as a punishment for poor conditions, either through imposing fines
on owners for non-compliance or through the boarding up or demolition of
buildings that could economically be repaired. Our emphasis must shift
from looking at punishment to actually correcting the conditions by a
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variety of means. For example, the best way|to 1ink repair and enforcement

is to change the way we look at the role of code inspector., from a person
who is a mere physical inspector to one who promotes and encourages
change. He should be able to advise on availability of help for

repairs. If a building must be demolished then he should set in

motion steps to replace it with either a new building or with another
productive use of the land. To do otherwise should be viewed as a
failure by an inspector, not a success, as is all too often the case.
This, then, leads to our next major consideration: the process of urban
change.

7. Frank P. Grad, Legal Remedies for Housing Code Violations, Research Report
14, The National Commission on Urban Problems (Washington D.C, 1968)
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THE DYNAMICS OF THE CITY

Since cities rarely remain static, an understanding of the
ways in which they change and the causes of these changes
become vital if urban man is to shape his environment intelligently.
Changes in the city proceed at an irregular rate. Particularly
during periods of rapid growth, the structuges created in the
past and the needs of the present conflict. |

To this, Mitchell and Rapkin add, "Change in land use is the
reflection, sometimes delayed, of more fundamental changes in what people
do on the land, in the manner of their doing it, and in the means and
processes they emp]oy.”9

In this context, Grigsby and Rosenburg identify nine themes of
images of the inner city housing problem at the macro level, as

contracted to their micro level analysis in which good management
in housing was shown as a key variable to individual housing
success. The nine themes are: the filtering process, inner-city K
obsolescence, spatial concentration of low-income families, low income
itself, problem families, greedy investors, exploitative system, racial
discrimination, and the deteriorating social fabric of inner-city
neighbourhoods . . . . The special case of housing abandonment (is'a1so)
ana]yzed.“10

What becomes clear is that each theory or image contains some element
of validity, the degree varying in each local case. Thus, if we are to have
a code enforcement program that will try to convince present owners to
repair their buildings or, failing that will try to shift ownership to someone who
either has the motivation or the resources, then one thing becomes evident.

8. Ernest Fisher in "Urban Traffic, A Function of Land Use" by Robert B. Mitchell
and Chester Rapkin (New York, 1954), introduction.

9. Robert B. Mitchell and Chester Rapkin, ibid.

10. William Grigsby and Louis Rosenburg, Urban Housing Policy (New Brunswick,
New Jersey, 1975), p. 195.
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Code enforcement cannot take place in a vacuum. The inspector in the
field must be knowledgeable in the other factors motivating people -
zoning and rent control regqulations, availability of loans, and yes,
fear of the city bureaucracy itself. (RRAP officials, for example cite
the ethnic background of their particular clients as the reason the new
CMHC requirement for a mortgage rather than a personal note for a repair
loan over $5,000 is killing the program. They say it is necessary to
understand the fear and suspicion of government which elderly former
emigrants from totalitarial countries have. Those potential recipients just
camnot believe that it will not eventua11y be a way for the government
to take their house away).

What does this mean in practical terms? It means that district
planners in Winnipeg's Environmental Planning Department must be involved
in the code enforcement process. It means that the inspector must be able
to work out with each owner what the budget alternatives are for his
property, and try to show how repairs can be financed. If the inspector
cannot perform this communication and counselling role well, then someone
else should be available.

If a stumbling block becomes insurmountable, then someone in that
neighbourhood planning process must be the facilitator to try to bring
about an ownership change or have repairs done by the city itself.

Private Financial Investment

A major force in the shaping of our older neighbourhoods is that of
private financial institutions. These influential institutions include
such varied groups as banks, credit unions, mortgage and loan companies,
insurance companies, and trust companies. Although their activities are
numerous, we will concern ourselves with only twos mortgage loans and
home improvement loans. Not all of the groups above are involved in
the latter activity, some are perhaps limited by legislation, but they
all are involved in mortgage lending.

In this section, we will concern ourselves with an analysis of the
policies these institutions have regarding the activities of mortgage
and home improvement loans. We will not examine how these policies are
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affected by the workings of the national economy. For instance, the
questions of how much money is allocated to Winnipeg for these activities,
and by whom, are beyond the scope of this paper. This is not to say

that they are unimportant; we simply have not been able to collect
information in these areas. Let us turn our attention then to home
improvement loans.

1. Home Improvement Loans

The objective of financial institutions, as the creditor for home
improvement loans, is to get the best possible return on the dollar. As
home improvement loans are generally small, on the average less than $3,000
in 1974%1 these loans are expensive to administer by the financial institutions.
We would expect them to favour investing in other more profitable areas.
Another factor at work is the ability of the home owner to finance himself,
particularly if the amounts are small and carried out over a number of years.
In Winnipeg, the participation of the banks and other credit agencies
in this market has waned considerably over the years. Whether this is
a demand or supply problem, perhaps complicated by rising home improvement
costs, is unknown to us. The facts 12 however are that loans peaked in
1958 and have dropped off considerably since.reaching a Tow in 1973,
as shown below:

No. of loans No. of units Total loan value
1955 - 25,000 27,000 $27 million
1958 - 37,000 41,000 $40 million
1973 - 5,500 6,000 $14.5 million

Needless to say, a drastic shift has taken place. Some banks for
instance tell us that demand is 1bw. Could it be the cost of money? Or
maybe it is the preference of banks not to deal with small loans - some
credit unions report a good business in this area.

11. Based on confidential information supplied to 1.U.S.
12. Ibid.
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2. Mortgages

Mortgages are the legal assignment of property, generally real
estate, to a creditor as security for a loan. Purchasing a home, with
the aid of a mortgage, is often the biggest investment a person will
make in his lifetime.

The financial institutions mentioned play the role of creditor
in this process. Their principal objéctive as creditors, as with
home improvement loans, is to make money. However, to ensure that they
do make money, these institutions will only lend on certain types of
investments. The following is an analysis of these policies.

Most lenders]3 will give mortgages on single family dwellings, and
new or existing commercial and industrial properties. Mortgage types
include: Conventional, NHA, High Ratio. WNot all lenders, if any,
will offer mortgages on all sectors of the industry or offer the full
range of mortgage types. Very few, for instance, consider mobile homes
or churches. Some lend on property outside of the perimeter, and some
lend on properties with no or only partial basements. HNot all lenders
consider multiple dwellings and few are interested in absentee owner
single family dwellings.

An important factor in evaluating a loan is the age of the dwelling.
The majority of lenders will not lend on properties over fifty years of age.
Obviously, mortgage shopping is much more difficult for those interested
in buying dwellings in many of the older areas of this city. Other important
factors include the minimum term available, amortization period, maximum
loan amounts, interest rates and minimem equity needed., These can vary
considerably from company to company.

Generally speaking, companies do not seem to divide by type, i.e.
banks, credit unions, etc., in the type of loans they will consider,
but rather individually. However, there are some interesting tendencies

in the amount of interest they express in certain types of loans., Table 1
illustrates this point.

13. Most information for this section comes from a questionnaireundertaken
by the Mortgage Lenders Association of Manitoba, February 26, 1976,
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TABLE 1

NORMAL INTEREST IM LNANS

Institution New Single Existing Single Apartments Commercial/
Family Detached Family Detached Industrial

Bank #1 75% 25% - -
Bank #2 30% 65% 2% 3%
Bank #3 90% 10% - -
Bank #4 20% 70% 5% %
Bank #5 50% 50% - -
Mortgage #1 - 20% 40% 40%
Mortgage #2 15% 20% ‘ 40% 25%
Mortgage #3 30% 20% 25% 25%
Mortgage #4 10% 75% 5% 20%
Credit Union #1 50% 50% - -
Credit Union #2 * : * 15% 10%
Life #1 10% - 30% 60%
Life #2 20% 20% 25% 35%
Life #3 2% 3% 20% 75%
Life #4 55% 25% 207 -
Life #5 30% - - ' -
Life #6 - 10% - 40% 50%
Life #7 20% 20% 30% 30%
Life #8 25% _ 5% 20% 20%
Trust #1 70% 15% 10% 5%
Trust #2 30% 70% - -
Trust #3 30% 50% 10% 10%
Trust #4 5% 80% 10% 5%
Trust #5 - 100% - -
Trust #6 - 100% - -
Trust #7 507% 50% - -
Trust #8 10% 70% 15% 5%

75% not broken down between new or existing sinqgle family detached housing.
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| It can be seen that banks, credit unions and trust companies are
generally more interested in single family dwellings than are the others.
Within this group variations remain, with individual companies differing
over their involvement with new or existing dwellings, although, it should
be noted, trust companies seem more 1ikely to invest in existing dwellings
than any other institutional type. Life insurance companies and mortgage
firms seem to prefer apartments and commercial/industrial investments.

The impact of such policies could be significant. However, more
importantly, in what parts of the city they are willing to invest in is
crucial. Talks between IUS and varidus people associated with lending
institutions, indicated some interesting patterns.

Some of the lending institutions have almost their entire portfolio
in the suburbs, while others prefer the North or West Ends. One bank
indicated that they try to keep out of North Point Douglas, the city's
first NIP area. This is in line with suggestions that North Point Douglas
and other areas of the inner city are being "red-lined". In other words,
the lending institutions generally refuse to lend any money to property
owners in certain parts of the city or provide fire insurance. The direct
impact of such policies will only lead to the gradual or increased rate
of decline and deterioration in these areas.
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THE SUBURBAN DEVELOPMENT PROCESS

Implications for Older Neighbourhoods

Almost all new housing units in Winnipeg are beina built in
suburban areas and this pattern is 1ikely to continue into the foreseeable
future. The suburban development process is unlikely to change greatly
over the next decade due to the long period of time now required to
develop mew housina. A 1975 study found the total nrocess to take from
14 3¢ the many steps involved in development

from the initial design process, through the subdivision approval stage

43 to 59 months in Winnipeg.

and land servicing, to actual housing construction and marketing, the

most time-consuming is the complicated nlan approval process. This

alone can commonly take from 18 to 24 monthsl?.. Apart from the inspections
and approvals required from each of the many departments and government
agencies with an interest in housing development, the propnosal must

receive the approval of the local community committee, City Council,

and the Provincial Minister of Urban Affairs. Frequently a rezoninag
procedure is required, as well, to change the permitted use from agri-
culture to residential use. While all of these steps are desirable,

there is no doubt that in sum they become very time consuming.

Due to climate imposed limitations on building in Winnipeg, an
unexpected delay in the approval process can disrupt servicing and
construction schedules sufficiently to prevent house construction
commencing before the onset of winter.16 When this occurs almost all
activity must stop for several months with the result that delivery time,
holding costs, and house prices all increase.

Further lengthening of the housing delivery timetable arises from
the need to provide major regional "hard" services such as sewer, water,
and drainage in advance of the local servicing required for individual

14. W.R. Bloxom, "The City of Winnipeg: Stens in the Land Development

5 Process," (Winnipeg: Planning Secretariat of Cabinet, 1975), p. 39.
. Ibid. '

16. Tbid., p. 36
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subdivisions. Although the water and sewage systems in Winnipeg apparently

can accommodate new growth by extension of existing trunk services, a

critical point has been reached in regard to land drainage. A1l readily

drained lands have now been developed so that "new development must

consider the future drainage needs of vast areas beyond the urbanized

ar~eas."]7 This will be both a costly and time consuming process. Three

years lead time may be required before drainage services can be extended

to developing areas thus enabling local servicing to commence.]8 More

than $30 million in capital expenditures are required for land drainage

purposes to service new development areas in Winnipeg for the five year

period from 1977 to 1881. Sewer and water services nlanned for these

areas will require an additional $16.43 million and $47.23 million,

respectively. The areas to be serviced by these proarams are primarily

in Transcona, St. Boniface, St. Vital, Fort Garry, and North-West Winnipeg.

By comparison, capital expenditures for similar services in the inner

city will be largely restricted to an on-going storm-relief program of

$15 million. 19 This latter is subject to the availability of funds and

has a lower priority than that enjoyed by the program to service new areas.
A third major element in the suburban development process is that

of 1land assembly. Today most of the land inside the Perimeter Highway

that is 1ikely to be developed lies in public or private land banks.

Four major private development companies owned 12,878 acres in 1976 whi1e

the two public land banks operated by the Manitoba Housing and Rehewa1

Corporation and the City of Winnipeg between them now own 7,588 acres.

Over the next fifteen years an average of 650 acres will be required
21

20

annually for new residentié] development in Winnipeg. This means that

enough land now lies in public and private landbanks to meet new housing

17. City of Winnipeg, Five Year Capital Development Program 1977-1981,
(Winnipeg: 1976), p. 61.

18. Ibid.

19. T1bid., p. 92-95 A

20. VW.R. Bloxom, "Housing Needs and Development Potential of Existing

Landbanks" (Winnipeg: A report prepared for the Leaf Rapids Corporation,

June 1976), p. 7.
21. 1Ibid., p. 4




108

needs for thirty years, assuming that all of these locations meet
planning requirements MoSt of the oublic land bank is unfavourably
Tocated re1at1ve to private holdings and the probable course of future
deve]opment Consequent1y,\nub11c land will not be able to have much
effect on the residential 1and market until the mid-1980"s at the
earliest. 22\ More than $20 m1111on has been spent on public land purchases
for suburba%‘deve1opment witﬁput much prospect of a return on the invest-
ment for several years to come.

The suburban development process is therefore long and costly
but current plans for the next ten years call for almost all new housing
units to be conétructed in suburban fringe areas on currently undeveloped
Tand. Some 85% of all new housing will be built in the suburbs. Family
housing will continue to dominate these areas but the number of apartments
built in the suburbs will almost equal the number of new single detached
houses. Meanwhile in the inner city area the only new housina nlanned
to be built in any significant numbers will be apartments (Table 1),
according to Winnipeg Environmental Planning Department Projections. It
is probable that many of these new apartments will be built on land that
is now occupied by family housing. Undoubtedly most of the apartments
will be in high-rise buildings unsuited to family living. Therefore
families will be increasingly encouraged to move to suburban areas.

However, the new family housing being built in the suburbs may be
priced beyond the reach of many families. The average price of a new
three bedroom bungalow in Winnipeg has tripled in the last 15 years
(Table 11). At an average price of over $47,000 a typical new suburban
house can today only be afforded by few. thile it is to be hobed that
new single family housing will remain out of the reach of most families.

The costs of servicing new areas will, in nart, be borne by the
whole city and these costs are likely to rise substantially as large
drainage projects become necessary before new areas can be developed
for residential use. As the city spreads further out, transit service

22, J. Barber, "Land Ownership in the YWinnipeg Fringe Area," (Winnipeg:
A brief submitted to the Winnipeg Land Prices Inquiry Commission by
the Institute of Urban Studies, Jan. 31, 1977), p. 11-12.
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will have to be extended to these new outlying areas at the exnense of

improved service in the inner city.

An alternative must be found to the

continued outward spread of the city and the increasing dependence on
the suburbs as the site of our family housing stock.

Projection of New Housing Demands in Winnipea 1975-1986

Housing Type

Single Detached
Single Attached
Townhouses
Apartments
Total

Source: City of Winnipeg,

Average Prices of New 3-Bedroom Bungalows in Winpipea: 1962-1976

Suburban Areas

25,100
4,600
5,300

24,900

59,900

Inner City

-

10,600
10.600

Total

25,100
4,600
5,300

35,500

70,500

Five Year Capital Development Program, 1977-1981,
(Winnipeg, 1976), »np.8-9

TABLE 11

Year

1962
1966
1970
1973
1976

Average Prices

$15,600
18,300
23,000
27,100
47,000+
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Municipal Planning b

Planning in Winnipeg is comprised of a number of components.
For instance, there is subdivision control, district planning, zoning,
and neighbourhood improvement, toc name some of the more major elements.
In this section, we will concern ourselves with district planning,
zoning and neighbourhood improvement. The subdivision approval process
is dealt with elsewhere in this paper as part of the phenomenon of
urban development.

1. District Plans

Plans in qeneral are interided as quides for development. The

Metropolitan Winnipeg General Plan was intended as one such quide.
However, it is so general that its degree of utility is 1ikely to be
small. District Plans, in theory at least, are an attempt to aive some
real quidance for development considerations. Let us see what has

hanpened in reality. ‘ ;

The most noticeable thing about District Plans in '"linnineq that
have legal force is their paucity. As a result, the impact of District
Plans on development is practically nil.

This conclusion is further reinforced if those that do exist are
examined. According to a few of the planners who use them, 1) these plans
are often too general to be of any use, 2) the most important elements of
the plan were eliminated before final apnroval, or 3) zoning has taken
precedence over the plan, at least in the way it has been used. UYhat we
are being told is that District Plans, as they have been used, are virtually
ineffective and of little use in controlling development. This does not
imply that the District Plan should be abandoned. To us, the ineffectiveness
of these plans is symptomatic of a larger problem.

The problem is not a technical one. A few examples of draft District
Plans which are quite good do exist, although admittedly improvements
might be possible. Ultimately, the problem is a political one. For instance,
policies exist in this city affecting numerous facets of our daily life, if
we are prenared to use them.

Where does this leave us? In terms of the planning process, on a
rudderless ship. Planning has been jettisoned and the pragmatism of the
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political process is in control. In such a void, the planning process

becomes the administration of zor’nﬁng.23

2, _Zoning
Zoning is a planning tool that was developed in order to control
development, either through encouragement or prohibition. In planning

theory at least, zoning24

is only a tool and is supposed to implement a
plan. Others have seen zoning as a tool which would ensure adequate
air and 1ight for the populace, resolve the spnatial conflicts inherent
in the market due to Adam Smith's invisible hand, preserve property
values, or as a means by which to resolve quick profits. These are the
various justifications or theorie525 of zoning.

As we have suggested earlier, zoning is a political tool. Whatever
justification one might have, ultimately the zoning process becomes a
part of the political process. Thus, how it is used becomes of areat
importance. Zoning can either protect a community from the landowner
seeking to build a highrise or it can allow a home to bask in its cold
shadow.

As observers and sometime participants in the zoning process a
number of observations might be offered. First, current zoning does 1little
to protect anyone. Rezonings are relatively easy to come by. More often
than not, it seems the onus is on the neighbour of a property to be rezoned,
or on the planner, to prove why a particular case should not be approved,
rather than on the owner of the subject property to justify his intentions.

Secondly, a great deal of this city's older housing stock is overzoned
for its current use. That is, many areas have been zoned for commercial,
industrial or higher density residential usage. The net effect is to
encourage the decline of these areas because of escalating property values
and future uncertainty.

23. Gerecke, K. A, Whittle, et. al. Towards a New Canadian Zoning, University
of Waterloo, (Waterloo, 1974).

24. Zoning is used here in its broad sense of being concerned with landuse control.
25. Gerecke, K. et. al. op. _cit.
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A third observation, following from the second, concerns the
quantity of commercially or industrially zoned areas. In the downtowm
and parts of the older inner city, a greater amount of land is zoned
commercial or industrial than can possibly meet suonly over the next
few years. In addition, developers have tended to take their proposals
to other parts of the city in order to avoid the existing high land prices
and to obtain the gains from a rezoning for themselves. The net effect
is to encourage the decline of certain areas and to discourage to a degree,
its redevelopment.

So far, we have only talked about how zoning has been used. There
do exist some inherent technical problems in zoning as it is presently
construed. Foremost is that aspect of zoning that encourages homogeneity
of land uses.

Based on the principle that certain land uses are inherently in
conflict or undesirable, zoning produces vast areas of undifferentiated
usage. Suburban housing developments are perhaps the most glaring example
of this. They are often viewed as sterile by their residents and outsiders
because of their sameness. Also, the resulting nattern of segregated land
uses requires the use of a car which makes that pattern highly inefficient
in energy consumption. Additionally, many developers have perhans rightly
charged that such zoning is inflexible to innovation.

In summary, zoning can be used in a number of ways. In Winnipeg it
would not be unfair to say that certain groups have probably benefitted
more than have others. '

3. leighbourhood Improvement Program

NIP is a tri-level partnership of the Federal, Provincial and Municipal
government that is administered by the city. MNIP was created in order to improve
the 1iving conditions in neighbourhoods. More specifically, its objectives
were:26

1) To improve those residential neighbourhoods which show evidence of

need and of potential viability.
2) To improve and maintain the quality of the physical environment

in the neighbourhood.

26. Taken from "NIP Delivery Manual"” C.M.H.C., 1976. Used for the MNational
evaluation of the NIP.
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(3) To improve the amenities of neighbourhoods.
(4) To improve the effect of related programs.
(5) To improve neighbourhoods in a manner which meets the
aspirations of neighbourhoods, residents and the community at large.
(6) To deliver the program in an effective manner.

NIP was designed to affect the physical and institutional structures
in a neighbourhood. It provided for planning, urban infrastructure, community
facilities, social housing and others. It is to be used in conjunction
with its sister program, the Residential Rehabilitation Assistance Program
(RRAP). RRAP enables property owmers to fix-up their properties through
a system of loans and grants.

Perhaps the best examnle of MIP in 'Yinnipeg is the MNorth Point
Douglas site. Other areas exist in the city but they are not as far
along.

Through MIP, the North Point Douglas area has seen a considerable
resurgence. Homes and apartments have been and continue to be repaired,
streets and physical services have been upgraded, recreational and community
facilities provided, and inadequate housing torn down and in many cases,
new housing put in its place. Perhaps the most significant aspect of the
program has been the increased awareness, concern and activity of the area's
residents. Although the program is not complete, various positive effects
of the program can be seen already. One must admit that some improvements
have already come to the physical environment of North Point Douglas.

However, all is not roses. Some concern should be expressed over
whether or not increasing values in the area will displace all or certain
portions of that area's community with a newer community, mostly middle class.
This is not to say that some turnover is not desirable, the question is how
much and who is displaced. There is already some indication that welfare
tenants may be slowly purged from apartments that are being upgraded through
RRAP. Also, the area may become more attractive to absentee landlords who see
nurchasing a rundown home in the area and rehabilitating it through RRAP as
an excellent opportunity to increase their equity chean]y.27 The Tong run

27. Percentage-wise, absentee landlords are more likely to have rundown
pronerties than resident owners and landlords.
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consequences of such activity might result in another cycle of deterioration.
In summary, one must conclude that NIP does seem to be offering
a better physical environment for residents. Possible longer term effects
may become serious, however.
As we have seen, municipal planning as practiced in Winnipeg is
diverse in its effectiveness and benefits. There are many winners and
losers and sometimes an individual may be both. Further checks must be
made on all the NIP orojects, but particularliy an increased awareness
must develop of how the political orocess affects individuals and narticular
segments of the population.

Conclusions

In relative isolation, we have discussed various programs and policies,
both public and private. However, these separate programs are at work within
one urban area. They are not mutually exclusive in their effects on the
city. Together, they have several impacts on housing in this city,
particularly with respect to the quality, quantity and cost of housing.

Below, we will mention briefly what some of these impacts are.

1. Quality of Housing

Perhaps the most direct effect on housing quality comes from the repair
programs. Repairs done under these programs have significantly imnroved
the quality and longevity of many homes and apartments in our older neighbourhoods
and, in turn, have often sparked private rehabilitation in certain areas. Code
enforcement, particularly in the NIP areas and with regard to older apartments,
has also directly affected the quality of our older housing stock. The
combination of RRAP funds and code enforcement is particularly effective.
" NIP also affects the general quality of an area.

On the other side, overzoning and rezoning have contributed to the
decline of certain neighbourhoods. Combined with the high cost of money and
disinvestment in some areas the problem is exacerbated.
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2. Quantity of Housing

As we described earlier, through suburban development, some homes
at generally high nrices are being provided on the city's fringes. As
fewer neople can afford new homes, many turn to purchasing older,
somewhat cheaper homes, sometimes reconverting homes occupied by tenants.
Since the filtering process works very slowly or not at all, certain
segments of society are getting squeezed out. At the same time, many older
homes are demolished or boarded up because of code enforcement and overzoning.
For many landlords, the vacant land is the only thing of value. Again,
this action tends to squeeze a certain segment of society, then the working
poor, voung couples, the aged, the roomer and others. As was mentioned
earlier, in another paper, some housing is being provided through MHRC.
This housing goes mostly to senior citizens and some to families who are
unable to find adequate and inexpensive housing in the private market.

The net result is this. We are producing housing for the extreme
ends of society and this, combined with deteriorating housing, demolitions,
and high prices, is effectively shrinking the quantity available to the
rest. As a result, rent controls may become essential, public housing and
other subsidies will increase and the city's welfare department will have
to place more and more people in hotels for longer and longer periods of time.

3. CLost of Housing

The cost of housing is affected in many ways. Few if any of these
programs tend to reduce it. For instance, we have shown earlier how land
monopolies and, to certain extent, delays in planning add to the cost of
new homes. More and more public housing must be built at high cost only to
be filled with people who can‘t pay the full rents. Also, because new
homes are so expensive, competition for and interest in older homes increases,
leading to an inevitable increase in value. Overzoning often drastically inflates
the value of a property often making it uneconomical to rent or owm as a
residence. Code enforcement often requires costly repairs and the repair
programs increase the value of homes and apartments.

In brief, the cost of housing, as all are are aware, is increasing
and both public and private actions are affecting it.

It can be seen that the pattern of housing development is umlikely
to change greatly in the next five to ten years if present plans and
policies are maintained. Family housing will become increasinaly concentrated
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in outer suburban areas to the detriment of older, inner city neighbourhoods.
At the same time, new houses will be too cecstly for most families so that
many families will be forced to live in apartments unsuited to the raising
of children. Since most new housing will be develoned on land now held

in privatly owned landbanks, lot prices are liable to remain high, thus
contributing to continued high housing nrices.

In conclusion, we are having many impacts on our older neighbourhoods
and our newer ones as well. Some are desirable, some not so. In many ways,
it appears that the net result is destroying many and aiding a few, perhaps
only for a while. Our older neighbourhoods can provide good chean housing
in the context of a good environment. However, it is necessary that we
enhance and not hinder these areas. To do so, we must bridge the gap between
the specialized functions of our governmental and institutional systems if
we are to achieve better housing. Everyone involved in new construction of
housing knows the many variables that must all be co-ordinated if a new
house is to go from the idea stage to brick and mortar and then to being
successfully sold. That game has been mastered by many. We now must do the
same for the even more complex web of considerations involved in improving
older inner-city housing and neighbourhoods. MNot to doc so will entail huge
social and real economic costs in the future. The nroportion of the population
requiring public subsidy for housing in one form or another will increase, as
will the degree of dependence on government institutions to manage, as well
as to build and renovate, housing. The latter is not necessarily bad, if
we do not do it blindly and if we are able to create the large administrative
structures required while at the same time keening them responsive to individual
choice by the recipient.
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1. Formation of Toronto Housing Corporation: General Context and
Factors Underlying Decision

I want to talk first about the general context in which the
City of Toronto took the decision to form a municipal non-profit
corporation and the factors which caused the city to act. A major
factor leading to that decision was a change in both policy and nrograms
at the senior levels of government. The federal government had created
new programs which would allow the municipality to become a direct
deliverer of housing at no cost to the municipality other than its
payments for staff time. Many of these were recoverable. Programs
such as the non-profit housing nrogram, the residential rehabilitation
program and the 1and‘assemb1y program, as it was implemented, are opetated
by the City of Toronto at no cost to the city.

At the same time, the nrovince, which was having difficulty with
its own public housing program, supported additional efforts by the
municipalities both by providing subsidies and by amending the necessary
legislation to allow municipalities to take advantage of both federal
Tand assembly and non-profit programs. These factors, coupled with
dissatisfaction with both the private and public housing produce nrovided
the general setting under which the City of Toronto decided to act.

The basic decision which the city took, was to become a co-ordinator
of all housing nroduced within the city and to become respomsible for
the administration of all government housina nrograms operated within the
city. It assumed responsibility in a way that the city never had before
in its official plan for target amounts of new housing to be nroduced,
for setting targets for the amount of assisted housing to be nroduced
in the city, for the number of units to be renovated and for taking the
necessary action to ensure that those targets were met.

I should interrupt at this point briefly to make a point which I
always have to make in addressing an audience outside of Toronto. The
situation which I am describing is, at least in a Canadian context, peculiar
to Toronto. The policy prescriptions and administrative solutions that apply
there, do not necessarily apply here.
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The subject of today's seminar is inner city problems. When
you talk about inner city nroblems, I take it you are talking about
a narticular part of the city of Winnipeg. To some extent we view
the city of Toronto as the inner city within a metronolitan area of
2.3 million, if you just take the metro boundaries;and up to 3 million,
if you take the housing market. So, when I talk to you about inner
city problems I consider the inner city as Toronto.

The city set a target of 4,000 new units to be produced of
which half were to be assisted, assisted defined as housing which
would serve families with incomes below the median. Of that assisted
housing % of al (or a %) were to be low income (for the bottom4) and the
second % were to be moderate income. A quarter of all the housing
produced was to be family housing. In order to ensure that those
targets were met, the city had to carry out its role as co-ordinator.

It took a direct, active role in three programs, land assembly, housing
renovation and housing production.

First, it began to assemble land throughout the city on which
assisted housing could be built both by the city and other assisted housing
producers. To date, we have committed about $26 million for some 65 acres
of land. It also established the non-profit housing corporation to take
advantage of the new federal programs which allowed both acquirina and
renovating existing housing,and building new housing. That was not
intended over the long term to be the primary source of assisted housing.
Land has also been made available to private non-nrofit co-operative groups
and over time, if they showed the development capability. The city would
prefer to see them develon . more and more of the city's non-profit housina.
The city should then do less and less of the new housing beina nroduced.

The new housing built under the non-profit proagram is intended to
serve moderate income households, using the subsidies which T think most
of you are familiar with, from the federal and provincial government. And
then anywhere from % to % of the units are rent sunniemented to Tow
income households. That is one of the big gamtles under the program which
as far as we can see to date, is working. Council made efforts to aet away
from ghettos of low income housing, to provide buildings and projects in
which both Tow and moderate income households were mixed. The city had no
intention of becomina the sole o* major producer of housine. However, given
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the private sector's present inabiljty or unwillingness to produce
rental housing, we are now if not the major, a significant producer of
this typme of housing. At the moment the city has completed 400

new units, 800 are under construction and another 500 are going into
construction next year. There are a further 800 going into construction
by non-profit co-onerative groups this year.

I said the city would nrefer to see the co-ops and the non-nrofits
take over a larger share of the development responsibility. This in
part is a matter of philosonhy, to the extent that the city believes that
if the people living in the housing can operate it, and control their
own destiny, we would all be better off and avoid the necessity for
our own housing department becoming too big and bureaucratic. We have
already had substantial growing pains in building our administrative
structure to a point that we are able to handle the 1600 units we have
got now, without Tooking at the 3,000 which v will have in a year and a
half.

There has, therefore, been throughout the program, substantial emnhasis
on self-reliance both to get co-ops to develop and manage housina and in
terms of the City Non-Profit Housing Corporation's management policies in
connection with its own housing. It continues to establish tenant
management committees wherever nossible and encourages tenant arouns to
form co-ops and take over projects. The latter involves transfer by way
of lease or sale to the co-ons and, in face, allows them to onerate the
pfojects without city involvement.

So if I could recap quickly the five key elements of the city's
housing policy. Firstly, equity and emphasis on toth low and moderate
income households with, in fact, the city of Toronto being the only level
of government producing any low-income family housing in Southern Ontario.
Second, integration, the move away from the traditional nublic housina form
towards building projects in which there is a mix of incomes, a mix of
household types and a mix of housing forms. Third, an emphasis on
nreservation, flowing from City Councils' concerns that new private housing
vas being produced through the demolition and redevelopment of existing
neinhbourhoods. Council nut emnhasis on the nreservation of existing houses
as part of the preservation of existing neiahbourhoods and the social
infrastructure they nrovide, and also to nreserve historic buildinas which
vould otherwise have been destroved, while at the same time providing low
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income housing, _

A fourth main feature of the program is innovation. It is not
a goal in itself but it is something that comes throuah at every turn.
Innovation both in the nolicies being implemented and far more so,
innovation in the administration of the program. By stacking of
various federal and nrovincial subsidy programs, by the constant re-
internretation of national guidelines for housina programs which seem
to fit our situation, and to some extent by innovation in form, although
that is really the minor asnect.

Finally an emphasis on participation,ie. the involvement of people
vho live in the projects in the operation and management, whether ovned
by the city or a co-op, and in the develonment of the projects. The
establishment of neighbourhood vorking committees ensures their particination
in the planning of each of the projects. Although this tends to be a very
time consuming, frustrating exercise (from the administrators' persnective),
it helns to ensure that the projects do in fact proceed. In some cases it
is hard work wearing down opposition from people who say'no assisted housing,
thank you:

2. The Acquisition and Renovation Program

I don't know the extent to which you have had a similar problem in
Winnipeg, but in Toronto there has been substantial concern that the
neighbourhoods immediately adjacent to the downtown, which had for twenty
or twenty-five years lost population to the suburbs, were now becoming
attractive to middle income people who were moving back in, buyina up family
stock, and whitepainting or sandblasting it. Renovated houses are frequently
occupied by households without children. That stock had previously served
Tow income households. There was very substantial concern, particularly from
the inner ward alderman in the city and much of the program has been concerned
with coping with the problems of dislocation of low and moderate income households
in the inner city.

Three years ago we set up the housina corroration and on May 1st
the city's housing department was formed. Two weeks before the department was
formed and before staff were hired, Council had decided to buy two projects.
The first one was the Bain Avenue Apartments, a project of 260 units built
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60 years ago. There were hundreds of housing standards work orders
outstanding against the project. The developer decided he was not
going to fix it up and operate it as a rental project. He had sold
off 40 units as condominiums, subject to the anproval of the provincial
minister and the residents appnroached the city indicating that they
wanted to form a co-op and asked the city to acquire and renovate the
units and then to transfer the project back to them when they had
reached the stage where CMHC would fund their acquisition. The

target date for the transfer of the project is June 30th of this year,
which will be some 2 years and 9 months after we acquired it. It is
virtually completely renovated. The rents in the project are about a
hundred dollars a month below market. Again, although part of that is
what has been happening to the market, the market for renovated tenant
units in that form, in the inner city, is quite high.

A second similar project, is Spruce Court, desianed and built
by the same group; a group of philanthropists, who were nrobably the first
builders of housing for working people in the country. The Toronto
housing company built this project in 1913. This is in the Don Vale
part of Toronto, probably the area that has gone under the most intensive
whitepainting nressure. Here the owner did not nronose to renovate or
sell to condominium purchasers but to onerate as Tuxury apartments. Again
the residents requested the city to acquire the project and the decision
to acquire it was taken before the department was even formed.

We have a number of ¢ther projects that we have acquired. Possibly
the best of them is Collegeview, in the north end of Toronto, in what is
probably, if one divides the city into quadrants, the upper income end of
it. We have not been able as yet to do any other assisted housing in that
part of the city and so we bought this project. Renovations are done
within the CMHC rehabilitation grant, generally some $2,500 to $3,00 a unit
vhich winds up being something to bring the building un to housing standards.
Another building typical of property we try to purchase where nossible is
right on the lake. It is a pair of six-plexes. Again the rents here are
some $50 - $60 a month below market.

We have had extended discussions with Central Mortoage and Housing
under the program about the characteristics they wish to see in the
buildings which we purchase. It is intended primarily to be a family housing
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program and wherever nossible they want us to buy existina buildings
in which more than half the units are family; that is two bedrooms
plus. The problem is that the economics of development have been such
for a long time, that most apartments don't have these characteristics,
(half the units, two bedrooms n1us) at least in Toronto. Most of them
are composed of two-thirds one bedroom or smaller and one-third larger.
Probably the best building that we've bought for that kind of
mix is a twenty-four unit building with two and three bedroom units
with dining rooms, which we were able to buy for$13,000 a unit. This
is probably the best price we have ever had with the city. There is a
reason for that; the operating costs are very expensive. The heating
system probably should have been replaced, but this was not done. Another
one of the scattered apartment buildings that we have bought, again
sits right on Lake Ontario in the beaches area, a fine nart of the city
in which to Tive. '
I was talking before about St. James town, 30 acres of high-rise
towers. A lot of the hbusing that we have bought, we bought from
developers who assembled it and intended to tear it down and re-develop after
obtaining a rezoning. A lost battle of some 7 or 8 years was fought in
south St. James town, the area south of the existing large development.
You get a sense of the low rise scale of the neighbourhood that continued
to exist there and in fact used to exist in the area to the north before
the apartments were put up. The developer was going to tear down these
houses and over another area of nrobably 20 or 25 acres was going to again
repeat his 30 storey towers. The City Non Profit Housing Cornoration bought
those, renovated them, in this case more money having gone in, It required
probably $10 or $12 square foot for all of these houses. Three quarters
of the houses were occupied by roomers.
The rooming house stock in Toronto has been under intense pressure for
a number of reasons. One was because it was situations like this which
provided some of the inner city rooming house stock, the source being
developers assemblies which were turned over to middiemen while they were
held for redevelopment. As they stonped assembling Tand for redevelopment,
that source of supnly dried up. A second reason was that houses like this
vere being bought up by the white painters, and ceased being operated as
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rooming houses and became either family housing or in some cases
housed just couples. And thirdly, the city decided to crack dowm
on sub-standard rooming houses, adopting a rooming house by-law
with Wuch imnroved upper-standards including the requirement that
there be a resident operator in each house. A number of rooming
house operators in response to that, simply decided to go out of
business. Under those three pressures, the rooming hause stock
has been dwindling and has prompted the purchase of city homes by
the City's non-profit housing corporation, to the point where it
now operates about 250 rooming units. This will probably be un to
the level of 350 or 400 by the end of this year. This initiative is
one of the most successful parts of the program.

So far, I have described how we bought, houses at Bain Ave.
and Spruce Court to avoid conversion to luxury housing and rooming
houses bought from the developer who intended to demolish them,
and which are now operated as rooming houses by the corporation.

The third arm of the program is scattered houses. We buy scattered,
semi-detached houses. They are scattered throughout the east end of
Toronto. Initially we were buying them for anywhere from $31 - $33,000
dollars. We are now paying about $37,000 which is still some $7,000 or
$8,000 cheaoer then we can produce a new family unit in either an apartment
building or a row house form. Almost all of these houses, I would

say about 90% of them are rent supplemented.

Many of them are occunied by single parent families or welfare
families. It is our sense that these groups are much better off scattered
in existing residential neighbourhoods than they would be in a 200 unit
anartment building, some of which we have built as you will see. There
has been not much of a problem in the way of neighbourhood reaction. There
have been a few problems where the tenants have not looked after the house.
But they have not been much of a problem, nor caused negative political
feedback on the program.

The show piece part of the program is historic breservation and
neighbourhood preservation. For examole, eleven houses at Dundas and
Beverley Sts. were bought by the City from the Metropolitan Corporation.
Metro had assembled them and held them for 3 years intending to demolish
them and build a police station there. The city swapped a parking lot
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which it had owned 3 blocks away for these houses, renovated them and
they now provide 60 housing units, some of them rooms, but most of

them flats ranging anywhere from 1 - 4 bedroom. I would stock that up
against publicly ovned housing that you will find anywhere in the
continent, perhaps anywhere. Renovation cost here was some $22 a

square foot, not a qreat deal cheaper than building new but you could
not build it new with the materials and forms that are oresently there;
and even with the $22 - 23 a square foot cost, the rents are very
substantially below market. The units are located about a 7 or 8 minute
walk from the City Hall; they are immediately opposite the Art Gallery;
they are 2 blocks from the new area in which China Town has developed in
the city; and situated in one of the most attractive parts of the city
to Tive. ' .

And again, as distinct from some of the other areas in which
we have built, where we are turning the area around; this is a situation
where if the city had not taken this opportunity, there would be simply
no way that Tow income people could live in that part of the city. It
would just be too expensive.

A second similar project, is on Sherbourne Street. If the first
project was 7 or 8 minutes walk west of City Hall, this one is 7 or 8
minutes east of City Hall, Sherbourne Street was the location of 17, 100-
year-old houses which the provincial housing corporation had entered into
an agreement to demolish, and to erect a 30 storey tower for Senior Citizens.
Instead, the city acquired the houses and renovated them. The 17 houses
have produced 74 units, which are of the high quality nossible under this
 tyne of program. A third similar project, which again rescued a neighbourhood,
is one known as the Hydro Block, a group of houses bought by the province
initially for demolition and the construction of a hydro sub-station. That
was fought off by the community in which the Minister responsible for
Ontario Hydro had his riding. He then moved on to become the Minister of
Housing and they convinced him to transfer the project to Ontario Housing
for development as a public housing project. Ontario housing was havina
difficulties with the project and transferred it to us. The renovations
are now completed. In both this case and the previous case, the way in
which it has been possible to carry the land cost involved in the acquisition
was by renovating the existing houses and refillinag the land to the rear.
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3. HNew Construction

In designing and develoning our new projects, we spend as
ruch money as we can on landscaping and on detail. Again we buy as
big and as well developed a tree as we can find within the budaet
so that a project does not look 1ike something new and looks 1ike it has
been there for a while.

At the start of our new construction program, the first nroperty
to be acquired by the City was expropriated. It was the former site
of the Valleyview Dairy. It is a block from our east-west subway line.
The site was expropriated at the request of the neighbouring residents
who understandably objected to milk trucks starting up at 6 o'clock
in the morning. Their preference was for a nark, but given the fact
that the area was well served by park land, they were prepared to accept
housing. We made every effort to ensure that the housing fit in with the
neighbourhood. We were not able to erect high rise towers which would
not have been appropriate and which our working committee would quite
simply not have been prepared to tolerate and for which rezoning would
have been opposed. The solution has been to build row housing at about
one times coverage, thirty-four units, a mix of ones, two's and three's
and an attempt to mix the height of the units and the form. In a location
on a subway line and fairly close to the city centre, there has been no
problem at all renting them. Three-quarters nay full recovery rent.
One-quarter are rent supnlemented.

In our new construction program it is fair to say that there
are basically 3 or 4 models which we have followed and 3 or 4 sources of
Tland which we have been able to find to keep our program going. One is
obsolete industrial sites like the dairy mentioned above. A second one
is sites previousiy assembled by developers. The third type has been
publicly owned land; and a fourth has been major new neighbourhoods in which
there is a combination of all of the first three.

Another industrial site that we acquired, again at the request of
the community is a derelict foundry. The community approached us and
asked us to acquire the foundry. It had not yet deteriorated to that
extent and the owners had gone bankrupt. They were concerned that someone
else would acquire the foundry and bring it backvinto use. There was good
reason for their concern. The back wall of the foundry was dead up against
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an existing residential street. Again this is a situation in which
we had substantial neighbourhood support for the project.

The project is neither low density nor is it high-rise. It
represents an attempt to do something that fits in and blends with the
neighbourhood. It is an attempt, as I indicated from my earlier remarks,
to do something that isn't foreign, and to create housing that in
several years will look 1ike it belongs and is an inteqral part of the
neighbourhood. We have run a new street through the site, created a
crescent on which there are 76 row housing units, 2 and 3 storeys along
that crescent on both sides of it. This is the family housing component
of the project and wherever possible we have put houses on streets where
there will be cars, or where there will be people walking. More people
will have a front door and an address. Our clear attemnt is to move
away from the philosophy of architects and planners of the sixties who
attempted to create a suburban housing project in the middle of the city
with no cars running through it, no streets and merely pedestrian walkways
which make it immediately recognized as a project. We attempted to renroduce
the street pattern in the neighbourhood that exists. Subject to the
requirement of economics there is an 8 storey apartment bui1ding that is
protected by the two $torey housing from the family neighbourhood to the
west and it will house primarily senior citizens.

An example of the second source of land for new housing is a
develoners assembly. Wherever possible and where the buildings merit
same, we will restore or renovate them. In some cases, however, they
simply were not worth the effort. The cost would be too high and the
quality of the buildings does not warrant this kind of expensive renovation
worthwhile with better quality buildings. This is an incomplete assembly
put together by a developer of about 60,000 square feet in the middle of
a particular block which we found suitable for new construction. The
housing further up the street is low rise and then immediately around
the corner a lot of white painting is taking place in the area. For
those of you who are familiar with the area, it is at King and Dufferin
streets in Toronto. Both of those are major thoroughfares. Yhat we
have done is put in along the residential street 10 new row housing units
to replace the ones that were boarded up. At that part of the site we
have not added any density but we are producing new housing because the
existing housing was not worth nreserving.
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Stepping back from Dufferin and facing away from the major
thoroughfare, bordering an interior park, is an apartment building
which steps up to 6 storeys and which will house about 100 units.

Dundas-Pembrooke is the second one of these assemblies,
assembled by the developer of St. James town. This is about half a
mile, maybe three-quarters of a mile from St. James town. It shows
the extent to which the centre of Toronto was about to be demolished
if the plans had been able to proceed. Across the road on the other
side of Sherbourne street are two existing 30 storey towers, which form
the backdrop for a further development site. This project has involved
mixing new construction with renovation of some existing buildinas.

We are also building 7 storeys of non-family housinag ooposite the
thirty storey towers on Sherbourne street and then facing back on to
Pembroke, four storeys of stacked family row housing, 44 units backing
on to a school on the other side of the road. This project renresents
our effort to respect the form and scale of an existing street. In
the new city projects 1ike this one, and like the ones around the Art
Gallery, up to 50% of the units are rent supplemented and the other
50% full recovery.

Another project is about a block up from the one that I have
just described. This is the one with the 17 houses where the Province
had an agreement with the developer to tear them down and nut up a
30 storey tower. We renovated the houses on Sherbourne Street and in-
filled behind it. The infill is six and seven storeys, in effect a
thirty storey apartment building on its side. It is two buildings really;
a hundred units in the north building and 200 units in the south building.
Many of them bachelors and one bedrooms in an attempt to serve in this
area the traditional older single person market who are being driven
out of rooming houses.

Another of the infill projects is the Hydro Rlock, the one where
the provincial government was going to tear the housing dovm for the
hydro sub-station. Some houses were renovated and a five storey
apartment building, now under construction, will be comnleted in the fall
of this year. Another example of one of our infill projects is two
single family detached houses. !e don't find many sites like this.
Wherever possible we enjoy this tyne of infill even though it takes as
much staff time as a oroject ten times as big. le bouaght the two houses,
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and renovated them. They are each a single family house and each one
had a double Tot. We then infilled with two dunlexes. The sum total
was 6 units. It took a tremendous amount of staff to do it but again
this project is in a street that is being white painted and moving more
into middle income hands. Because of this project, we vere able to
produce some reasonably priced houses in that area. '

The third source of land for housing is publicly owned land. One
was a parking lot at Yonge - St. Claire. Across the street were 35 to
40 year old houses that sell in the $85 - $90,000 range. Generally an
upper income area, with good shopping, sitting on a subway line and a
major traffic artery. Except for parkina lots such as this, we have
been totally unable to find, or afford to pay for, land for housing in
that area. Ye have done a deal with the narking authority of Toronto
under which we acquire the land and the cost to us of acquiring it is
putting the parking in two levels below grade. \'e propose a mixture
of housing, commercial office space and 15,000 square feet of retail
snace for the site. The retail, which is not our primary business, will
carry, given the area and the amount of shopping traffic in the area,
half of our land costs, if ve can convince CMHC to fund it. It will
provide 108 units of very good, very affordable housing in north Toronto.

We have had substantial opposition to this project althouah we
went through an entire working committee process and managed to convince
a task force working on a part 2 official nlan for the area to support
the project. Ute have not been able to convince the neople across the
road. Some of them own the houses speculatively and they are opposing
us at the Nntario Municipal Board. They are onposing us on the basis
of traffic and parking and a few of them honestly on the basis of 'we
do not need assisted housing in our neighbourhood'. e are hopeful of
getting a hearing date shortly and of being able to proceed with the
project in the fall.

Our second parking lot is a joint venture. This one, again on
the Yonge Street subway 1ine about a mile north, two blocks from Yonae
and Eqglington for those of you who know Toronto, is in an area in which
there are a number of high-rise buildings. 1In this case the parking
authority had received council anproval for a 500 car garage at a cost of
some $2 million dollars. The community wanted the garage improved.
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They wanted changes in design. They wanted a walkway to the garage
site and a park, and approached us and asked us if we would joint
venture a housing project with the narking authority, which would
achieve those objectives. Vthat we intend for the site is family
housing, and then on top of the garage, ten storeys of apartments which
again will be primarily for seniors. We put a park on the deck of the
garage and a walkway to the nroject. That project is nast the tendering
.stage, the contractors have been chosen and construction will start
in two weeks. A last project using publicly owned Tand is .a small 50 unit
which we are building in Metro Toronto on subway lands. 1In effect it
was land that was left over when Metro expronriated lands for the
subway along Bloor Street.

Most of those nrojects that I have described were on sites of one
to two acres, small neighbourhood infills using existing community. The
two projects I will next describe are not. They are major new neighbourhoods.
One is just in the planning stage, 20 acres assembled, almost dead
centre in the city of Toronto at Christie and Davenport Streets. The site
is a ten acre steel nlant which is moving out. We bought the nlant. It
backs again right on to existing residential streets. Immediately adjacent,
there is ten acres of land owned by the City, Metro and the Province and
operated as health labs and as . portables for a separate school. The
project is in the planning stage and we hope to be in a nosition to start
construction in about a year or year and a half.

The first of our new neighbourhoods is St. Lawrence. It is the
site of the original town of York from which the city of Toronto grew..
The area is a mile long by anywhere from 600 to 1200 feet deep. It's
foot is at Yonge Street which is the centre of the city, the main subway
1ine and the railway station. We decided to make this a housinc project
because of the uses of the site and because half the land was publicly
owned. Al1 of the land on the site was being used nreviously for parking
and transnortation uses both at the beginning and the end of the life
cycle of the vehicle and for warehousing. U hope construction will be under
way by the fall of this year. The project was however, slow to get to the
point where construction could be started. I have exnlained that the parking
lots were on publicly owned land, a public resource. Al11 we had to do was
assemble the rest of the land some of which we have done by neagotiation
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and some by expropriation. That vas fairly easy. ‘e thought it would also
be easy to convince public agencies to move, when all they were doing
was parking cars, or buses or whatever. The city agencies have
co-operated like gentlemen. The other agencies have been very diffoult.
It took two years of fairly strong arm twistina to get them to agree
to sell. However, at the end of the day the project had obtained
sufficient momentum that they simply decided to sell.

The St. Lawrence area has undergone very substantial renovations
in the last 10 years. It is an area where if we had not made our decision
to acquire the land some two or three years aqo and begin acquisition
at the time,we simply could not have afforded it today. Some indication
of the kind of improvements and uongradina of the area that is going on
are an old firehall that operatés as a theatre, row-housimg that has
been renovated and is rented commercially as offices. The area also
contains historic buildings not yet renovated, another firehall operated
as a theatre, and the St. Lawrence market immediately adjacent to the
site. Our second plan for the site which calls for some 2500 units of
housing, 9 acres of park running in a strip up the middle and which repeats
the lessons that we have learned from the smaller projects that we have
done, no super blocks, cars running through the site, streets running
through the site, apartment buildings facing on the park and on the major
streets, apartment buildings acting as buffers for the family housinag.
The first phase of the project would not justify a major school and
so what we are doing (to the best of my knowledge again for the first time
in the country) is putting a school, or to be more nrecise two schools in the
bottom two floors of the first apartment building to be built, both public,
and separately approved by both the school boards. lYe are fairly confident
that support will be gained from the Provincial Ministry of Education.
We are not yet sure who will own and operate the gymnasium separating the
. two schools. Maybe we will have to do that. Ue are attempting to use
materials and forms which bring to the mind of the peonle who will Tive
there, of who we will try to convince to live there, the feel of St.
Lawrence and the 01d City of York. What we are trying to do in the detailing
of the architecture is not to reproduce the old detailing but do something
which picks up that same kind of feeling, that does not look modern but fits
in with all of those renovated buildings.
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Nils Larsson

I've sort of a grab-bag of jottings, most of which should be
modified on the basis of what we've heard this morning. One of the
thinas that's come through to me, both in the evaluation of NIP, and
from what was said this morning, is that we've really suffered in
the past from a kind of categorical approach, both in our definition
of urban problems and in our programmatic solutions to them. For example,
when we refer to "municipa]itiés", we place Toronto in the same category
as Wakaw, Saskatchewan. It's just not feasible to make that kind of
statement. It's not even feasible to say that Toronto is 1ike HWinnipeg.
There are different capacities, different skills, different needs, in
each of these places, and NIP was an attempt to reflect these differing
conditions - an attempt which hasn't quite made it yet. It is, I think,
a step in the right direction, because it moves away from the narrow
single-use programs of the past.

Although NIP was meant to be flexible and to enable municipalities
to do a variety of things within it, we only went halfway in the program
designs. We didn't specify the kind of products that should come out of
NIP excent eligible types of categories and we didn't specify the process
very much. Ve talked about citizen participation and it was very much an
undefined and soft kind of message. The same Kind of loose approach was
used in the NIP approach to housing code enforcement and proaram co-ordination
objectives in the program. So these NIP features are really permissive,
objectives which can notentially be taken up where desired, but not mandatory.

Where MIP is taken up by a municipality like Toronto or as in the case
here, in north Point Douglas by Winnipeg, there tends to be an aonoroach to
NIP which is in accord with the objectives and there is the staff to carry
it out. In this kind of situation the flexibility of the program can be a
contributing factor in making the program a great success. But when it is
applied to municipalities (esnmecially smaller ones) where you haven't had
the philosophical ground work done, where the staff perhans aren't aware of
all the things that can be done, then very few elements get picked un. This
tends to result in many of the permissive features being ignored, and the
wide scope of the program being cut down into a per capital works proqram.
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One of the areas where ve failed was in not nrovidina enouah
aquidance which could help the municipalities to realize what the full
potential of the program really was. Ue just assumed that the skills
and the experience were there to take it up in all its ramifications.

Now its rather interesting that I've asked several neople at the
corporation what the original intent of NIP was and I've received
varying answers. I only came into the program two years ago and I had
always supposed that it was mainly aimed at urban areas, and when I

say urban I mean in the order of Winnipeg and perhaps down to 100,000
and 50,000. However, one way or another when the legislation was passed,
it was open to all sizes of municipalities with the result that we have
many, and an increasing number of municinalities with populations in the
order of 1,000 to 5,000 using NIP.

This leads to several problems. It means that the intent of the
program as it was conceived for urban neighbourhood improvement is
somewhat irrelevant. It must be realized however, that these small town
needs are real and pressing, and the reason NIP was used is that it is
the only program which cohes close to meeting these genuine needs. So
I think one of the things we're going to have to deal with in the
recommendations is to achieve a better balance between adequate flexibility
and the specification of goals, with different balance noints derending
on the urban context. ,

Our objectives are to a certain extent being achieved in some MIP
areas, as for example in North Point Douglas. In other areas our coals
are incompatible or, let's say, irrelevant to local objectives which may
involve the need to carry out repairs to its hockey rink or something 1ike
that. Ve have to come up with some way which allows for flexibility but
still allows us to achieve some goals. I think the only way to suit goals
to the variety of needs we have across the country is to decentralize that
god1 setting mechanism. But goals and objectives must be more clearly defined
than is the case at the moment.

The question then is how do we do this? We can either hand over funds
in the form of block grants, something which has not been acceptable so far,
and I really don't know what the feeling about it is at the federal nolitical
level right now. The other way is to establish program goals more clearly,
by the municipality establishing a strateay for neighbourhood improvement
in the case of big cities, and the province evolving a strateqy for municipal
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improvement in the case of small communities. Perhaps the process could
include CMHC and the province in forming a team to help establish those
strategies. That way we might achieve flexibility and still reflect
federal interests and provincial interests in deciding what the objective
should be.

One of the problems that has come about through the traditional
categorical program approach (even though NIP is an attempt to include
several things within the scope of its program) leaving unsolved the
problem of how to knit this together at the local level. Toronto can
do it with their big staff and perhaps Uinnipea can do it, but even
a city l1ike Winnipeqg or Nttawa will have problems doing it, and mid-size
or small communities will certainly have difficulty in achieving it.
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I was asked to comment on several approaches to neiahbourhood
renewal from the housina point of view, having recent]y'directed a
project in which the Canadian Council of Social Develonment attemnted
to assess what had happened to the nation's housing programs in three
to 3% years since major amendments were made to the National Housing
Act in 1973, 1In addition, I think I'd 1ike to comment in a general
way on some of the approaches discussed here today, especially on Dr.
Axworthy's paper, even though he hasn't given it yet.

First of all, I would certainly agree with the assertion that a
lot of what we've done, and many of the policies and programs we've
undertaken to meet the problem, have proven inadequate; in a great
many instances they've proven counter productive as well. I think
there are several reasons for this. One of them, the area approach and
the limitations of area designations, was provided this mornina, and I
think several speakers and several of you have commented on the limitations
of that approach. My view is that this anproach, if you look at it
historically, in terms of the urban renewal program that we had in Canada
and the present Neighbourhood Improvement Program and if you look outside
Canada to Great Britain and to the United States, those nrograms were
deliberately designed to 1imit the exnenditure of government funds. They
were initiated immediately after World War II when covernment perceived
it did not have the funds to undertake the universalistic programs that
reform minded citizens were demanding as part of post-war reconstruction
efforts. If one looks back to the Beveridge report in the U.K., there is
a socio-democratic utopia full of universal social welfare programs
envisioned for the future. The post-war Atlee government was not able to
undertake the necessary reorganization of the British state. Therefore,
programs requiring area designations were invented. Their nurpose was to
1imit government expenditures and responsibility. If one examines the
Neighbourhood Improvement Program in Canada right now, if one examines
urban renewal in the United States, or programs that have succeeded it,
some of the newer rehabilitation efforts, we'll find that they too are
designed specifically to 1imit expenditures.
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In the case of NIP, as most of you are aware, it was tied in
to the National Housing Act, to Residential Rehabilitation Assistance.

The Act says that a condition for receint of Residential Rehabilitation
Assistance is designation as a Neighbourhood Improvement Area.
Rehabilitation assistance can be applied in other areas only with an
Order-In-Council. Any time an act says "“approved by Order-In-Council”
you know that considerable control is going to be exercised. There
were, in fact, very good reasons why the Residential Rehabilitation
Assistance Program could not be appliied universally across the country
3% years ago. We didn't have a rehabilitation industry. We didn't know
what the demand for it would be; we didn't know what it's impact would
be. Would it be an agent which would encourage the phenomenon that we
know in Toronto as white painting? - or would it be something which
would help those who needed it, those low-income people who required the
assistance? We didn't know answers to these questions and so perhans
you could say there was an argument or rationale for a 1imited program
which applied in very small parts of the country.

However, if you ook at the 3% years that have intervened since
the NHA was amended one wonders why nothing has been done by way of
evaluating the program with a view towards its becoming more accessible
to lTow and moderate income Canadians in the future. This would be natural
to a government truly interested in improving the Canadian housing stock,
or the housing of those unable to maintain it without assistance.

Very little has been done in this respect. The Residential Rehabilitation
Assistance Program has been limited almost entirely to areas designated as
Neighbourhood Improvement areas.

There has even been a tightening up over the past 3% years of the
definition of a Neighbourhood Improvement area. Very tight expenditure
control has been exercised. There was some resistance on the part of the
federal government to open up even the NIP program. Areas which qualified
for HIP in the first year of the NIP program such as Kitsalano in Vancouver,
Inglewood-Ramsay in Calgary, and a few others, which were very large
neighbourhoods, for which an area treatment was perhaps approptriate, would
not now qualify under the NIP guidelines. One must smend at least $100,
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preferably $250, per capita on improvements in the physica] environment; that
is the environment outside of the actual home. Areas 1ike that would not
now qualify. They qualified in the first year of the program simply because
the governments were interested in getting the prodram started, were
interested in getting areas designated. In addition, those municipalities
in which those neighbourhoods were designated were quite anxious that
those be the areas and they weren't about to choose any others. Those
were also the areas in which there had been a great deal of citizen activity
to bring about an end to the old style of urban renewal. There was no way
that applications for such areas could be turned down. I'11 just stress
again that the NIP as we know it now in this country is essentially a way
of 1imiting government expenditures for residential rehabilitation. It
amounts to a negative committment to the idea of residential rehabilitation
in many respects. '

Another thing I would question is whether there is anything new
in terms of inner city deterioration. Many. people at this conference have
discussed the fact that a succession of generations have moved from the
inner city, leaving it to be occupied by those peonle who are least well
off, by those who are the most handicapped socially and economically. I'm
not sure if that's any more true now than it was in the past. Some of the
human ecoloqy stuff where we started first to talk about grey zones, transition
areas, and so forth, originated in the 1920's with the American human
ecologists. There is very little that is new in this respect. Nobody has
undertaken an assessment to tell us whether or not the relative conditions in
the areas that we are now calling the inner city are any different relative
than they were in the past, whether they are any better or any worse. I
don't know myself. I can't provide an answer to that. e do know there are
more older folk now than there used to be. We do know that youth are more
carefree, freer to leave home earlier than they used to be. Some social changes
have taken place in recent year51 These, of course, have had a major impact
on the inner city, but I suspect that there are changes in magnitude, not in the
basic nature of the inner city. _

Another complaint that I héve against area designations are their
potential effect on land markets. The designations of areas in many parts
of this country, tend to change the relative position of that area vis-a-vis
other areas in that particular city. The result is that if there is going
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to be transition in any area, the one you designated is bound to be it.

If the objective of the designation was to preserve the area and make it a
viable one for those of Tow-income, then you may in fact obtain the
reverse of that. Now in some cases that could be good.  In the Cabbage
town area of Toronto for instance, desianation and the attention which we
have paid to that area over the years has resulted in a fantastic increase
in property values. The result of that is that the people who Tive in
these low income units, shacks which Michael Dennis showed you this
morning, could capitalize on the increased land values which many of them
did, and buy nicer suburban houses. They could never have dreamt of nice
suburban houses before Cabbage town received the attention we'veé given it.
In that respect many are perhaps much better off, although renters in
Cabbage town have definitely been losers. However, some surveys by socio-
logists indicate that while families may be better off materially, the
fact that they've moved away from those areas into areas in which the
neighbourhood is less supportive has meant a lot more unhappiness in these
families. When these families move to Scarborough or Etobicoke which are
other boroughs of Toronto, their needs aren't so well looked after.

When Dennis and Fish wrote Programs in Search of a Policy in 1972,

(the only written result of the work of a CMHC task force on low-income housing)
they argued in favour of a universal residential rehabilitation assistance
program. The size of program they were envisaging was 2% times even the new
high level of funding which we will see in the Residential Rehabilitation
Assistance Program at the federal Tevel in the coming year.

There were a number of things that I think were overlooked in this
conference and I was very happy to see Dr. Sternlieb take note of them
yesterday. We are in need in this country of some universal nrograms to bring
about changes in the 1ives of the people who live in what we call the inner
city. The kind of programs that are required may not be directly related to
housing, although I won't go as far as some people and say that we don't have
a housing problem but an_incbme problem. e have been particularly inept at
redistributing income in this country and I would not for a moment suggest that
we should just give up and rely on that approach entirely. I think the creation
of new employment opportunities are the area in which we have the worst
performance. Our inner city programs migHt have had more effective results
if they had been integrated with programs in other areas. The Manpower programs
that the federal government have are one example. There is no co-ordination
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whatsoever at the federal level, and the Ministry of State for Urban

Affairs is a total write-off when it comes to co-ordination. Maybe the
federal level is the wrong level of government for initiating programs

of this nature. Those of us in housing have been focusing attention

on the federal government ever since the first Dominion Housing Act in

1935, but so far we have reaped very few benefits except for the Section

I mortgage instrument which has nerhaps been a very good innovation in
Canada and one of the truly genuine innovations that have occured in housing
policy in this country. There has been a renewed emphasis on that aporoach
under the assisted home ovwnership programs. MNevertheless, I do not think
we will get very far on that route. I have been waiting for changes for a
long time, and it is for this reason that I think, more than a lot of
people, that I would not give up hope for a reform of municipal institutions
| ‘because I think that is where it has to start.

We have been talking about, especially in Minhipeg, the under-
investment in social infrastructure, and physical infrastructure in the inner
city. If that is going to change,the only way it's going to change is to
change the values of the City Council of Ninnineg. There are a great many
respects in which that manifests itself. It is not only where the City
of Winnipeg is going to invest its funds, it covers land use nolicy as well.
It is the municipal government which plans the infrastructure investments.

It is interesting that one report which Michael Dennis did not mention in

terms of the City of Toronto approach to their problems, is that about a year
ago they had a team of consultants based at the University of Toronto undertake
a study to tell the City Council of Toronto, what they should do by way of their
land policy. The consultants were sceptical about what could be done. Many

of the problems in Toronto come from the fact that downtovm Toronto is such

a desirable place to build office buildings and therefoke, that 1iving near
downtown Toronto on the nart of the people who work in those office buildings
is extremely desirable. That is why for 15 years there was no family housing
built in the city of Toronto itself, which encomnasses an area of about 35
square miles. Ye can not do very much, because the Tand use decisions which
would change that fact are made outside city boundaries. They are made by the
Metronolitan Council.
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Of course in the case of Winnipeg you only have one council to worry
about and that may be both a handicap and an advantage. Dut this report
to the City Council said it is Metro Council which you have to influence.

It is only if the outer boroughs, Scarborough, North York, Etobicoke,
become desirable places to develop intense land uses that the pressure

will come off the city for the changes that are occuring inside the

city. So I do not know whether the consultants were worthwhile or not,

but they told the city they couldn't do anything, except what they were
doing, which is to try and preserve a few acres here and there for continued
residence on the part of moderate income families which were increasingly
being pushed out of the city of Toronto making its schools obsolete etc.

In this respect, reform of the Canadian Governmental finance structure
deserves more attention. The reform of municinal finances are a long-term
proposition. Another area that we have neglected here is our taxation
policies and the fact that they encourage under maintenance in apartment
buildings. They encourage what I would call the excess turnover of the
ownership of apartment buildings. The Canadian taxation provisions even
though they have been improved, are still about the most perverse (if you
are looking at the long-term maintenance of housing stock) anywhere in
the world and even with the changes, the tax advantages, the tax break or
tax loopholes are where most landiords obtain any profits they do make on
housing. It is certainly not made on the operating side, and anybody who has
lTooked at the economics of rental housing can verify that there is no money
made today on the operating side and that is of course one of the reasons we
have a shortage of rental housing right now. I would suggest in terms of the
perverse effect of this taxation policy that perhaps it is getting worse. I
would also stress that those taxation policies have made it desirable to
develop our downtown area as intensely as they are developing and to redevelop.
There is a tremendous advantage if you can tear down a structure which exists
on a site and write it off immediately, a tremendous taxation advantage. And
of course we have talked a lot about the hecarding of land. I think it is for
these reasons that I would question the extent of our focus on National Housing
Act programs. A great many reforms are required.

CMHC still acts 1ike a bank, still invests Tike a bank, and their
approach is almost the same as any banker. It's alsoc for this reason that
I'11 empnhasize the importance of reforming of local institutions. In
terms of the formation of the City of Toronto Non-nrofit Housina Corporation,
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the only way that occured was through local pressure, to a chanae in local
government, which was in itself a reaction to the 15 years of more or less
developer rule which occured in the City of Toronto prior to a change of
government in 1972, and the election of Mayor Crombie and what was
sunposedly a reform council.

iaving said some of these things I'11 just come down to some of the
housing programs as I see them. I've said that MIP as far as I can see,
especially given the level of funding which goes into it, is primarily
a means of rationing expenditures for residential rehabilitation assistance.

Wth respect to the Residential Pehabilitation Assistance Program
itself there are many limitations. A nrogram that is nrobably more worthwhile
emulatina, both on the part of this province and even on the part of the
federal government, is what we call the Ontario Housing Renewal Proaram.

Once they are distributed, the funds are completely in the hands of the
municipalities. The province limits its control to requlations om qrants,
interest-rates, and so forth. The provincial government is not involved
once the funds are disbursed. It's a revolving fund in which the municipalities
are supposed to over time recoup, throuah loan repayments, those funds which
are dispersed. I should also stress that the grant provisions are much more
generous than the federal program. This is one of the reasons that there
are only five RRAP loans in the whole City of Toronto. Most nublic
rehabilitation assistance takes place under OHRP. OHRP also is available

in small municipalities and it is available in every municipality in Ontario
that app]ieslfor the program and meets certain basic eligibility criteria.

My feeling about RRAP is that it has been a very good proaram for the
elderly homeowner. Pensioners have benefited quite well from that program
and the houses which were required to be fixed un have been fixed up. When
those people pass on in five or ten years, that housing stock will be in
better condition than it was before the RRAP program started; therefore
the program has been good in at least one respect. However, the program has
not been one which could be used to any great extent by moderate income families
in the inner city. That is one reason why certainly in the cities with the
highest pressures on the land prices the orogram is simply not anplicable and
not being used at all.
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\A1though I should stress that there have been other fntario
cities that have used the RRAP program, the RRAP program has not
been very good in the tenant situation. Where it has been used
(the only impact study which I have seen which was for the city of
Montreal) the rents have increased significantly. In the case of
Montreal, rents increased by about 50% overall from use of RRAP funds
and up to 140% where there was serious rehabilitation required; There
has been a great deal of turnover in tenants where assistance has been
received. Many buildings that must be vacated while renovations occur
are rehabilitated for an entirely different market. The other thing
that is wrong with that program is that it is an all or nothing program.
The inspector comes around, a city inspector, followed by CMHC inspector
in some cases, and says, "this is what has to be done.to bring this
building up to code and you have to do that all at one time whether or
not you want to". This whole tﬂing is inspired by the same fear which
inspires the Winnipeg City Council to start enforcing rooming house
requlations. I happened to be around when these decisions were made and
even though there were arguments against that, €MHC decided they did
not want themselves to be responsible for any fried kids. As a result,
we have a program which is perhaps not very flexible, with advantages
and disadvantages that were not really very thoroughly discussed. The
City of Toronto now is able to make use of the program for units it
owns, simply because they got CMHC, as a result of a great deal of political
pressure, to relax some of their own restrictions.

Now I am supposed to finish very shortly, so I'11 just say that

overall there have been no other housina pnrograms and certainly one
of the findings of our social housing policy review is that none of the
housing programs are helping the genuinely low income people and if your
objective in any city program is to help the low income peonle 1iving there,
then on the housing side there is very little for them today. The province
of Manitoba is the only province in this country in which the public housing
program is still active. It has been discontinued in every single other
province. The co-op and non-profit nrogram is of assistance to low income
people only where there is a rent sunplement aqreement tied in. In the case
of Manitoba, I understand that the rent sunplement agreement is applied
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to senior citizens' units, but not to family units - which might be

done by private co-ops or private non-profits for families. On the
AHOP side, it is a program that is reaching a relatively higher income
group and I stress the word relatively not just because everyone's
income has gone up, but a relatively higher income group, with every
year that the program has been in existence. I just looked at the
latest Canadian housing statistics annual which came out a couple of
weeks ago and in the past year around the average income of those
making use of that program has gone up to $14,000, which is about

25% above last year, and as we know the AIB has limited income increased
to 8%. Every year that program is hitting an income band which is
relatively higher. It is a program of decreasing significance to peonle
with lower incomes. '
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POSITION PAPER: SOLUTIONS

INTRODUCTION

Canadian cities are struggling to find amswers to the probliem
of decline in their older neighbourhoods. The difficulty arises
because of the combination of two sets of forces. The first is that
critical thresholds of age, population change, community erosion,
and development pressures are being passed, making older areas of
cities vulnerable to physical and social breakdown. The second is
that many of the policies and programs that are presumably designed
to meet the problem are proving inadequate and in many instances counter-
productive. The result is a situation of uneasy uncertainty about
what to do.

Consider the first set of factors as exemplified in the city
of Winnipeg. A substantial proportion of the housing stock is now
over fifty years old, much of it frame construction. The basic
services of sewer, roads, and the amenities of parks and open spaces
are wearing out, and are in need of refurbishing.

The population of many of the older areas is increasingly made
up of older people on limited incomes, many of them single and alone.
There is an in-migration of large numbers of Indians and Metis who
arrive in the city with severe educational and economic handicaps.

There is increasing transiency and mobility. Many of the older residents
who had stable living patterns are leaving or have left. Going with

them are many of the basic institutions that gave older areas a network
of informal association and solidity - the churches, schools, community
groups.

There are, of course, many signs of vitality. Older neighbourhoods
still contain many streets where the charm and variety of the buildings,
streets, and trees make for an attractive environment. The areas are
being settled by newer immigrant groups, Italian, Portuquese, and Filipino,
who quickly initiate their own form of renewal and foster the emergence of
insteresting new stores and shops. There is, as well, signs of the
reclaiming of older commercial areas for chic new boutiques and restaurants.
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But even the remaining strengths of older areas are threatened
by the inexorable push of both public and private forces. To begin with,
older neighbourhoods are the primary victims of urban growth. As the
suburbs spread and the Central Dusiness District expands, the resulting
pressures disintegrate the cormunities that stand between. Transit for
those moving to and from the periphery of the city must pass tnrough the
middle zones causing heavier flows of traffic, noise, and too frequently
demands for new channels of movement. The outward push of the Central
Business District sets in motion an upward spiral in land values, creating
serious distortions between market values and actual uses. The maxim of
highest and best use means that valuable old structures, and the peonle
in them can no longer reside in the older areas. And after all, conventional
wisdom has it that more taxes derive from a highrise.

Contributing to this pressure is the impact of a number of public
policies, many of them ostensibly designed to help older areas. For
example, the economics of trying to operate older apartment btuildings
in the face of new runicipal safety by-laws, rent control measures, and
cost hikes for utilities and services forces many smaller landlords out
of business and pushes the properties into the hands of the sneculative
owner or results in serious decline in urkeen and management. The
coarse-grained control of zoming laws induces wholesale changes of
neighbourhoods to one form of housing or another and does not allowv for
rmore finely tuned mixtures. The federal and provincial hias towards new
housing construction, whether it be through AHOP or ARP, or the public
housing progran diverts capital from the older areas. lhere public
authorities do build in the older areas, they are often guilty of destroying
older buildings to do so. Private housing finance, needless to say, is
even worse in its discrimination. '

Against such a weight of adverse forces, and by no means all were
mentioned, the limited number of remedial measures appear paltry indeed.
unicipal code enforcement maintains some standard, but does nothing to
induce a renewal process. The neighbourhood improvement programs can work
major changes in a few selected areas, though it is still a little early
to s0 conclude. But, it is a site intensive program with very little impact
beyond the project boundaries, unless it is simply to force a transfer of those
original residents of a NIP area who can no longer stay when the property
values begin to rise. The RRAP program which could have a significant effect
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is thus far limited to use in a HIP area other than when a non-profit
nousing corporation is involved. But, the barriers to successful
utilization by non-profits of RRAP rioney are so many, that so far this
avenue of approach has been 1little used, other than where a city gets
involved in its ovm agency. \lhat is even more serious is that these few
remedial programs are not aimed at the right target, or at least not all
of the right targets. Such programs are still basically designed at
physical reconstruction - the bricks and mortar approach.

Phvsical reconstruction is undoubtedly important, and there is
no one that would suggest that it not be done. But it should not
necessarily be the exclusive or primary strategy for renewal.

The fact is, as many studies show that neighbourhoods decline when
the elements of social, political and economic strength of a community
begin to wane. ileighbourhoods deteriorate when people can no longer afford
to pay enough to justify upkeep on the housing, when the informal network
of friends, family and community groups are no longer there to afford
nrotection, or security; when there is 1ittle ahility to effect or
influence decisions that influence that community; when there is no longer
individual motivation when the community leaders leave; vhen the residents
become dependent on others for the upkeen and maintenance.

Different investigators of the older neighvourhood scene have seen
it different ways. . . . . ‘

To evaluate the viability and vigor of a
neighbourhood, then it is not enough te

find out the proportion of all residents who
are anpreciably involved in "neighbouring”

or local voluntary organizations. A far
more pressing problem is the extent to vhich
certain select qroups, no matter how few in
nunber, are able to keep intact neighbourhood
boundaries, to provide a general knowledge

of its internal structure, and tolkeen alive
their myth of unity and cohesion.

1. G.D. Suttles, The Social Construction of Coimunities, (Chicago and London:
The University of Chicago Press, 1972), pg. 4n-A1,
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The loss of meaningful participation in the
mainstream econony has resulted in neighbourhood
decay, social disorganization, crime, vandalism,
blights and housing abandonment -— all the
phenomena of crisis associated with the ghetto.
N seemingly cancerous nrocess leads to the rapid
destruction of sound housing and stores in
neighbourhoods populated by those trapned,on
welfare or in the secondary labor market.”

If residents feel their neighbourhoods are
improving, this may indicate that renewal efforts
are either effective or need not be applied. If,
on the other hand, pessimism is prevalent,
further decay and abandonment can be expected.

Feelings of insecurity about one's residential
environment often lead to the adoption of a
negative and defeatist view of oneself, to
ambivalence about job finding, and to expressions
of general impotence in the capacity to cope

with the outside world. The secure residential
environment . . .may be one of the most meaningful
forms of social rehabilitation available.?

Yhatever the definition of the nroblem, it does come dovm to
a growing awareness that the strategy of cormunity renewal rust rest
on a different set of assumntions than those we presently have.

The neced is obvious - the development of a corrunity reneval
stratcoy that takes into account the rebuilding of social, econemic
and political strengths of a community.

2. il.E. Long, "A I'arshall Plan for Cities?" The Public Interest (46 Winter
1977), p. 53.

3. U.G. Grigsby and L. Rosenburg, Urban llousing Policy ("lew York: APS
Publications Inc., 1975). n. 96. .

A. N. ilewman, Defensitle Snace (Mew York: Macmillan Co., 1972) p. 13.

t
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There is also another major flaw in present aprroaches to
community renewal, especially in federal programs such as :IP. Casically,
they are designed to provide inducenents to other levels of governnment,
nanely wunicipal, to undertake programs. This is based on good sound
principles of a proper division of constitutional respdnsibi]ity.
Unfortunately, it is extremcly difficult for one level of government to
change or modify the behaviour of another, or for one agency of government
to influence another. iloble objectives set in Ottawa to undertake
conmprehensive neighbourhood intervention end up in a local public works
program becausc that is the real goal of the municipality.

The more successful programs of senior levels of government are
those aimed at affecting a behaviour change directly on the user of a
program - the resident in the area. lielping the community resident to
fix up a property, buy a house, start a business, find a job, organize a
comrunity club is a more effective means of effecting neighbourhood change
than setting up a multitude of tri-level committees of irter-departmental
task forces, hiring more public servants to police how another aroun of
civil servants are spending vour money.

To quote from '"ilson and Rachal, "In general it is easier for a
public agency to change the behaviour of a private organization than of
another public agency.”5

A third problem is that public programs are based on the thesis
that the problems are exclusively in the affected neighbourhoods. There
is not the proper appreciation that sometimes the best way of influencing
what happens to older communities is re-direct policy changes to the
external forces affecting neighbourhoods. Significant renewal of neigh-
vourhoods by changing the mortgage lending practices of banks, or to set
up an alternative network of localized financial institutions such as a
savings and loan type systen.

Equally so, changes in the property tax system, puttinag more value
on the land component or developing alternative transportation modes
servicing localized community needs, would have a major impact. Perhaps
most critical is the need for growth policies that take into account the
unintended consequences that continued suburban expansion or unrestrained

5. J.Q. Uilson and P. Rachal, "Can the Government Regulate Itself?", The
Public Interest, VYol. 46, Winter, 1277, p. 4.
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C.B.Y. development has on an inner city area. In other words, the state
of health of older neighboufhoods is as much or more conditioned by pnolicy
decisions in areas of finance, taxation, transit and develooment as they
are by policies directly related to the neighbourhood renewal. Thus,
this is where changes should also occur. |

Lased on this assessment, then, the following considerations about
an older neighbourhood strategy should be recognized.

1. Development policies for a city should be built unon the notion of a
series of related, interdependent heighbourhoods and communities each with
different needs and characteristics, instead of emphasizing a macro-
aggregate approach which is generally prevalent. In particular, there
should be a recognition of the impact that expansionary growth on the
fringe has on older inner city areas, and these impacts should be
calculated in this choice of optiohs for new transit and travel systems
service arcas, etc. Furthermore, each specific cormunity throughout the
city should have targets developed, based on sound data, c.g. assessment
of housing need involving identification of numbers, tyne and desirable
mix of housing units; evaluation fron nopulation data and rrojection of
necessary support services such as schools, health clinics, etc. From
their definition of cormunity needs will flov the annrenriate nlanning
apnroach, capital investment plans, otc.

2. Following from this is an obvious need to re-organize the administrative,
delivery system in the public sector towards supplying resources to fit

the community targeté. Rather than having separate departments, working

in isolation, providing fire, police, health, inspections, housing,

planning in a fragmented way. These services should be organized in
community teams, complementing activity. This requires a higher degree

of central planning at the policy-making, executive level, and a much

higher degree of decentralization at the community level. The

neighbourhood team police approach, now being implemented in Winnipeg,

is a working examp]e.6

G. See iinnipeq's Core Area: An Assessment of Conditions Affecting Law
Enforcement, I.U.S. innipeg, 1975.
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3. Once the planning and organizational structure is reoriented, the

next issue is that of strateqy. Strategy should aim at objectives of

Tong tenw econonic development and the build-up of community strength
through fostering of new, long term local community organizations,
narticularly those that can generate financial and economic strenqgth.
Governients are presently engaged in a number of short term, make work
enployment projects which have 1ittle long term sustanance. Small
business loan programs and private capital are generally not available for
high risk gray entrepreneurship of community, cormercial or housing
development. Yet, the successful examples of community rebuilding are
those that implant new institutions and economic activities back into
worn out areas. f9lder neighbourhoods need their own financial institutions
geared to needs,7 their locally owmed store, service centres, housing
companies, as opposed to being "colonized" from the outside.

4. Public programs should he aimed directly ét affecting behaviour and
condition of area residents, and not at influencina changes in other
governnental organizations or sinply doing budget replacement. Individual
motivation is a critical ingredient in community rebuilding. Therefore
programs should be aimed at altering expectations and demonstrating

sorie fulfiliment of goals. In the early post-war period, the federal
governiment in the war-time/neace-time housing program, directly provided
housing funds for rent, and then for purchase at very little cost.

This involved a major transfer of owmership and virtually overnight, created
a new middle class who acquired equity and a stake in the cormunity. It

rnay be time for similar bold strokes.

5. Those programs that are aimed at consumers should be more universally
based with cost control maintained through criteria on income and need
not through boundary designation. Programs such as NIP are limited in
scope, primarily as a means of keeping budgets in line. Yet, in the

JAIP nroqram, wasteful expenditures on non-essential items can be made
simple because the money is there, i.e. homes are repaired that don't
need it, recreation centres are built to service those who may not need

7. For cexamnle, local credit unions and other access to loan capital.
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such a structure. A different form of allocating funds, based on
successive dimension of need in older areas should be deve]oped.8
Therefore, where there is capital assistance or grant incentives from
senior governments to municipalities, it should be assessed on a
formula fitting financial criteria based on a definition of objectives
as supplied by the municipality.

6. A renewal strategy must also rely on much finer tuned planning and
regulatory approaches than is presently available under existing

zoning laws. Site by site definition of property use, selective code
enforcement, block type plans, etc, can be done in a variety of

neighbourhood circumstances. The value of present zoning laws as

they apply in older areas is doubtful, and should be replaced by a development
plan system to which Zoning is directly related. Also, a wider range

of tools such as anti-demolition laws, and flexibly applied minimum

standard requirements are necessary.

7. Strategy should be based on basic concepts of shared responsibility

of the private and community sector, not solely on a public intervention
approach. Public intervention can be thwarted if faced with opposing
private forces. Private resources themselves are not used. Canadian

cities have been reluctant to experiment with joint enterprise undertakings,
of public development type corporations. These should now be emp]oyed.9

8. The whole issue of community involvement and community access to
information must be seen as integral to any redevelopment of older
neighbourhoods. Too often, participation and residents is seen as a
hanicap, a nuisance or an exercise in public relations. This runs
counter to the thesis that neighbourhoods revive if>and when residents
begin believing that they have some control over the destiny of that

neighbourhood. Yet, this factor is too often ignored.10

8. For a discussion of this see Don Epstein, ed., Housing Innovation and
Néighbourhood Improvement, I.U.S. Winnipeg, 1974, pp. 380-386.

9. This method is widely used in the U.S. e.g. see Massachusetts Finance
Agency Annual Report, 1974.

10. See Toro Orvin, John Orbell, Al Actus, "A Theory of Neighbourhood Problem
Solving: Political Action vs. Residential Mobility, "American Political
Science Review, Volume LXVI, June, 1972.
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Taking these assumptions as guidelines, what specific policy or
program reconmendations might follow? A few are now suggested:

1. EXPAHSION OF DIRECT USER PROGRAMS

A. Transfer of Ownership

One of the primary means of bolstering comnunity stability is
to initiate a transfer of ownership of accommodation into resident hands,
and reduce high incidence of absentee ovnership. The recipients of this
could either be individuals who would take on private ownership, or
comunity housing corporations Ehat would maintain rental properties
and/or act as transmission agents. Steps to initiate this would be to
apply AHOP to existing housing; developing means of using rental nayments
to begin capital formation for down payments, providing an insurance
system for payment defaults and interruptions.

Further steps in this process would be to assist present
private owners who have rental nroperties that cannot be easily dispersed
to have a secondary market with a city housing agency— that could set up
tenant ranagement boards, or have joint public/private ownershin through
developrent cornoration instrdmenta]ities. Some further ideas would be
to look at the Land Installment Contract used in the U.C.A., vhere a lover
income buyer takes irmediate possession of a property, for unich he nays
~a sum each nonth, but the title stavs in the hands of the seller. This
is narticularly useful if a cormunity cornoration has a property and wants
to transfer to a tenant.

The use of the lomestead concent of offering run-dovm pronerties for

. . . . . . 11
a noninal price is also worthy of investigation.

5. Extension of DNepair, Rehabilitation, Safgﬁy Improvement Loans

What is seriously lacking in older areas viere there is not
a .IP designation is the availability of loans for repair, remodelling and
introduction c¢f fire safety cquimient. Obviously there is bias against
older housing loans, because cash flows are suall and the administration

of loans difficult. This is where the necd for local financial institutions

11. Sce ‘Hi11iam Grigsby, Urban llousing Policy, 175 Chanter 5.
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is nost apparent and where governmental stinulus to private lenders is
important. In sone fmerican cities, city and state governments use
the leverage of their owm deposits to bring nrivate capital into thg
area, with governnent picking up any subsidy on the interest rate.lL
In other cases, financial institutions have come toqgether to
formn a loan pool, or have set un tax-exempt interest programs on bonds

floated to supply capital for renab nurposes.

C. Housing Management Service

A third concept, one that is being in part implemented by CMIIC
nov, is supplying bLetter management to older area properties by offering
training programs for social housing managers. Many owners of smaller
properties also need help in this day of burgeonina complexity in
the rental area. A pooling of rental management services or training
would be of value.

IT. HEW TISTITUTIONS

One of the deficiencies in older area renewal is the existence of
institutions geared to their needs. !lost private and public housing
Institutions focus on supplying new residential units. Furthermore,
the renewal agencies operating through JIP are oriented toward physical
reconstruction. They also provide 1ittle in the way of cbntinuing
Institutional cormittment to an area. Once the planning and development
is completed, they leave. Therefore, new institutions designed for
continuing community development are needed. Here are a few examnles:

A. Neighbourhood NDevelopnient Corporation

A further means of enabling resident ownership and extending a
higher degree of cormunity responsibility for neighbourhoods is through
community development corporations. They would act as the first time purchaser
for older buildings and then work out transfers to residents on installment

12. For an interesting example see Heighbourhood Preservation, U.S.
Dent. of Housing and Urban Development, Februarv, 1975, p. 150.
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basis or by providing some capital formation throuqgh the rents. Such
corporations might also be the snonsors of new economic enterprise

in the communities by acting on behalf of groups of merchants or by
undertaking community-aimed businesses. The astablishment of such
corporations should become a specific aim of public nolicy. They

would require means of raising capital and of being supported operationally
for a transition period. The Community Development Act in the United

States might be seen as a mode].13

B. Local Financial Institutions

Creation of some capital formation for lending purnoses and
repair purposes in older neighbourhoods is critical. Present financial
institutions are highly centralized under bank legislation. 'Mhat is
needed is a type of secondary reserve system to promote lacal housing/
finance institutions. Differential interest rates on housing loans
would enable credit unions or new localized financial institutions to
enter into cormunity related lending for nurchase and improvement.

C. JUrban Development Zank

This would be a federal institution, nrcrhaps jointly funded
with the provinces and the nrivate sector, that would provide basic
loans and assistance for the above type activities. Tt would provide
soft to hard loans, work on the Lasis of specific economnic development
projects, put forward by municipalities or neighbourhood developnent
corporations. _

One parallel as to how this would work is the international lending
institutions such as the Yorld Dank. Another is the Comrunity Development
Legislation in the United States that nrovides block grants for social
and econonic nrojects.

13. larvey Garn, "Program Evaluation and Policy Analysis of Cormunity Develonmen;
Corporations”, in Gappert and Rose, The Social -Econony of Cities, Sage
Publications, ilew York, 1975.




164

Under such an Urban Cevelopment Bank, either a cormunity
development corporation or a municipality would establish a set of
development priorities - hard services, facilities, new neighbourhood
facilities such as day carc, ctucational or recreational centers,
unaraace of cormercial areas, and then vork out the specific financial
package with the U.D.B. This would lessen the rigidities of categorical
grants and leave initiation to local responsibility, although assistance
could be handled by U.D.B. staff in developing the proposal. |

Capital for such a bank could Le raised bty allowing it to sell
public bonds with government guarantees and by supplying certain funds
for subsidy purposes. As well, many programs, such as those that come
under DREE, small business loans, [[IP, sewage treatment could be assumed,
and then pooled.

D. Heighbourhood Service Delivery

Delivery of services and health and social programs can be
integrated at the community level, with a higher degree of local
involvenent in planning and implementation. There is now a move back
to a neighbourhood delivery of police services, emergence of community
schools, efforts to develop locally based centers of health and social
delivery— neighbourhood city halls. _

Such steps, if they become stated goals and objectives, can
reinsert back into declining areas many of the institutional building
blocks they are now losing. Furthermore, such service can be finely
tuned to service specific needs. If there is a Targe proportion of
senior citizens, then the component of delivery can take that into account.
The same is true if there are other particular neceds.

It also means that developing new centers of public service
delivery in the local area will provide a new political and administrative
focus for the community. It rmust convince residents that government is
accessible and at hand, and government itself, by becoming a new, visible,
community institution, can promote a sense of cormumity.
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ITT. NEW PLANNING, POLITICAL AND ADMINISTRATIVE APPROACHES

A. Conservation Strategy

The elaboration of a neighbourhood conservation program can be
an alternative approach to larger, more expensive programs such as
iIP. This means that in older areas this can be a careful assessment
of balanced physical development in certain key areas. Using new
planning techniques such as planned unit development that fits development
to environmental criteria (i.e. open sance, sunshine, etc.), doing
selective acquisition, adjusting code enforcement to fit certain cir-
cumstances, a selective, non capital intensive approach can be used
to arrest decline. Targets would be set for each area in terms of
population densities, kind of housing, mix of services, growth capacity,
etc. Planning and development decisions would then follow from those
targets. Different public agencies would have a clearer definition of
their role, the resources required, and where there is an overlan in
responsibilities. Obviously, different techniques will be required in
terms of code enforcement, anti-demo]ition,‘compensation for down-zoning,
changes in tax laws, etc.. The importance is to establish a new planning
approach.

What the above demonstrates is that there are:a number of steps
that could be taken to provide for a strategy of renewal in older
vneiqhbourhoods. ‘

What is not available is any sign that there are basic committments
to develop an effective strateqy. Policy-makers, community people, and
private businesses ignore the present state of our older areas at their
peril. Until there is a willingness to create a strategy that expresses
itself politically, all the ideas and suggestions are of 1ittle use. Like
so much else that happens in our world, older neighbourhood renewal can
only pnroceed when there is a will and a desire to make it proceed.




