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Purpose and Contents

To help readers, here we describe the purpose of the
textbook and how it is structured as case studies. The main
components of each case study are a case and application.

Purpose of the textbook

The purpose of this textbook is to provide a resource that
supports teaching and learning about land use planning in
British Columbia. Its unique strengths are:

+ The entire text is grounded in real examples of
land use planning;

» The set of six case studies cover a wide range of
land use planning contexts:

o Urban planning

o Rural planning

o Natural resource planning

o First Nations Reserve planning
o Agricultural land use planning
o Protected areas planning

 All case study materials are set within British
Columbia and its land use planning laws and
regulations; and,

* Learners must consider contemporary social,

xi
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political, economic, and environmental issues;

+ All materials designed for assignments (the
applications) place learners in the role of
professional land use planner who must make
and present decisions.

To begin the textbook, we introduce tenets of planning,
land use planning, and the planning profession. We start
with a theoretical understanding of planning, which
informs a definition of land use planning. Through these
materials, we set the foundation for analysing the cases and
applications.

Overall, our aims are to provide materials that engage
learners in familiar contexts, expose learners to the practice
of land use planning, and prepare learners for a future as
professional land use planners.

Structure of the book

The materials of the textbook are structured as case studies
that address one of the six types of land use planning in
British Columbia. The core materials are the cases and
applications. As described below, a case is like a story;
it sets the context for a land use planning decision. An
application is a situation in which learners must apply their
knowledge to a specific field of land use planning.
Learning modules are supplementary materials that
provide additional details. For each case study, learners
will examine principles of land use planning, details that
inform the situation, and broader societal issues that guide
land use decisions.
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¢ Case

Each case presents a story of land use planning in a
real context situated in British Columbia. The aim
is to illustrate issues, interests, and challenges that
professional planners work with in their regular
practices. As a means to immerse learners in situ,
each case is an excellent tool for individual, group,
or plenary discussions.

Aspects of each case provide opportunities for
more detailed discussion and further research.
Individual elements of a case can be examined in
more detail from a historical perspective or
additional data can be collected in order to support a
more detailed analysis.

» Application

Each chapter includes at least one application. An
application is structured as an assignment that can be
completed individually or in groups, either in class
or as a take-home assignment.

An application places the learner in a real situation
in which a land use planning decision is required.
In the role of a professional land use planner, the
learner is required to assume the role of an expert
and complete a specific task. As an expert in a
particular type of land use planning, the learner
assumes a role such as a consultant hired to provide
a recommendation or an employee who must present
their opinion to a decision-maker.

To make the best decision possible, learners will
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have to understand the context of the land use
planning issue, the nature of the issues, and the
options available. Through these applications,
learners will become familiar with the practices of
land use planning professionals, and with specific
knowledge of land use planning in British Columbia.

Through these Application assignments, the task
of learners is to build an argument from multiple
sources. The main aim is to focus on and interpret
the legislation (and corresponding property rights)
that apply. Rather than a research paper, learners
must identify specific elements of the legislative
framework that are relevant to substantiate a
decision. The argument should be precise and brief.
This approach can be modified to suit different
groups of learners.

Although the application is based on a real
situation, the specifics of the assigned task in each
application incorporate some creative license in
order to place the learner in the role of a decision-
maker.

* Learning Modules

A set of learning modules support cases and
applications by covering specific aspects of land use
planning in more detail. The modules help to
explain particular issues, e.g., Indigenous rights and
title, and provide broader context, e.g., strength of
farmland protection in Canada.

In this book, learning modules are presented in
conjunction with specific cases and applications. As
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well, a learning module can used as a stand-alone
resource for discussion and further inquiry.

¢ Resources

To support further reading and research, each chapter
includes a list of resources associated with the case
and application(s).

» Updates

As each year passes, the cases and applications get
a year older. Thus far, based on the author’s
experience using the materials in this book for
teaching an undergraduate land use planning course,
the subject matter of the cases and applications
remain relevant to land use planning and effective as
teaching resources. In some chapters, the cases have
been updated. In addition, to supplement the cases
and applications, each chapter includes an update on
major developments. These updates are revised on
an annual basis (which is a specific advantage of a
digital book).
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Introduction to Land Use Planning

This introduction sets the foundation for the textbook
as a whole and for analysing the cases and applications.
We introduce learners to the tenets of planning, land use
planning, and the planning profession. We focus on the
unique combination of being oriented to the future, to
knowing what we want a better future to look like, and of
translating this better future into decisions about how land
should be used today.

Learning Modules that support this introduction

« AcCareerinPlanning

Using three examples of municipal planning
departments, this module describes a range of
positions for planners who work for local
governments and what they do. The module
emphasises entry-level positions and explains how
one becomes a professional planner.

XVii
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. Property Rights and Land Tenure

This module introduces the basics of property
rights with a focus on use, control, and disposition
rights. Explains the related concept of tenure.

. Indigenous Title and Rights

This module explains the difference between
Indigenous title and rights to land. Provides a
summary of important Supreme Court decisions that
recognise Indigenous title and rights to land.

«  Theories of Planning

This module describes a range of how scholars
and practitioners approach planning. Different
schools of planning thought covered are systems and
rational theories of planning; Marxism and critical
theory; new right planning; pragmatism; planners as
advocates; postmodern planning; and, collaborative
planning.

We all want to make the world a better place. But how
do we get there? This question requires us to think about
what we want the future to look like. We must then
determine what decisions we need to make today to
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achieve the future we want for tomorrow. This way of
thinking defines the field of professional planning, setting
it apart from all other professions. No other professional
practice has an explicit focus on the future and the steps
necessary to get there. Among the many things to consider
within the field of planning, we must plan for how we use
our lands because, in the end, everything people do has an
impact on the land. Hence, land use planning.

This way of thinking also shapes the responsibilities of a
professional planner. As illustrated in Figure 1, we can see
planners as a critical link between the field of community
development and the practice of law. On the one hand, the
practice of professional planning draws from community
development, which embodies the future orientation of
what a better community should be. The primary concern
of community planning is to facilitate a collective vision of
this desirable future. The primary concern of professional
planning is translating this vision into a land use plan
supported by zoning bylaws. This aspect of planning deals
with property rights law, working with lawyers to draft
bylaws, and implementing these bylaws. These primary
concerns of planning are discussed in more detail below.

Most professional planners work for local governments,
which include municipalities and regional districts.
Professional planners also work in the provincial
government, usually in ministries that have some
jurisdiction over the use of land, and for consulting firms
that serve local governments and development
corporations. ~ Within a local government, the
responsibilities of a planning department cover the
essential, day-to-day aspects of land use planning and long-
term aspects of community planning. Collectively, the
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work of planners covers different areas of expertise, such
as community planning, zoning, economic development,
climate change and adaptation, public spaces, housing,
affordable housing, and transportation, among others.

Figure 1. The practice of professional planning

“People as experts”

Land Use Planning
\ .

~

1
[}
~

Lawyer Property rights law “Lawyer as expert”

Most professional planners work for local governments,
which include municipalities and regional districts.
Professional planners also work in the provincial
government, usually in ministries that have some
jurisdiction over the use of land, and for consulting firms
that serve local governments and development
corporations. ~ Within a local government, the
responsibilities of a planning department cover the
essential, day-to-day aspects of land use planning and long-
term aspects of community planning. Collectively, the
work of planners covers different areas of expertise, such
as community planning, zoning, economic development,
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climate change and adaptation, public spaces, housing,
affordable housing, and transportation, among others.

Learning Module

* A Career in Planning

In British Columbia, professional planners are members
of the Planning Institute of British Columbia (PIBC). To
become a Registered Professional Planner (RPP), a person
must qualify for and pass an examination that is
administered by the Professional Standards Board. After
passing the examination, a professional planner is eligible
for recognition as a Member of the Canadian Institute of
Planners (MCIP).

As evident in these introductory remarks, the field of
land use planning covers a broad range of topics. Above
all, planners must develop skills and knowledge required
for understanding what can be done today to make the
world a better place tomorrow. Accordingly, planners must
understand what and who changes society, drives our
economies, shapes our built environments, and affects the
health of the environment.
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Orientation to the future

We plan when thinking about what we need to prepare
for tonight’s dinner, when we organise for a trip, or when
we start thinking about a career after graduating. There
are people who sell their services as a financial planner
or a wedding planner. However, for all the ways that we
engage in planning, there is something different about the
profession of planning.

We can highlight specific aspects of the profession by
looking, in a playful way, at differences between planning,
planning, and Planning.

In a casual way, we plan when thinking about what we
need to prepare for tonight’s dinner, when we organise
for a trip, or when we start thinking about a career after
graduating. There are people who sell their services as a
financial planner or wedding planner. However, for all of
the ways that we engage in planning, there is something
different about land use planning.

We can highlight specific aspects of land use planning
by looking, in a playful way, at differences between
planning, planning, and Planning.

* planning

Think of this small-p version as an informal use of
planning, such as the way that we plan our day in
order to get things done. In this sense, planning
is something we do in a causal way, and without
reflecting on what the term means or about our limits
to knowing the future.

* planning
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This italicised version of planning reflects a more
deliberate use of the term. Think of planning as the
way a company does planning. A company gathers
as much information as it can in order to figure
out what its customers want, the strengths and
weaknesses of their competitors, and steps they must
take in order to maximise their market share and
profits. In this way, planning refers to a deliberate,
systematic approach to knowing as much as possible
about the future in order to determine the best steps
to achieve a positive outcome.

* Planning

The capital-p version of planning gets us to the
profession of land use planning, which this textbook
is about. Not only are land use planners oriented
to the future and gather information in a systematic
way, they are also people who are trained in the
practice of land use and registered by a professional
association (see text box).

These three ways of thinking about planning are not
used in a formal way anywhere outside of this textbook.
Our purpose of thinking about planning this way is to
emphasise that planning, when used in relation to
professional planning, is different from how it is used in
other, more familiar contexts.

To gain further insights about planning, we must account
for the following two conditions of planning:

 Planning is oriented to the future.

* We cannot fully know the future.
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Thinking about the future is entrenched in human
nature. Typically, we want ‘the future’ to work out in our
favour. For this to happen, we try to gain some control
of what lies ahead, to see what the future has in store for
us. In Greek and Roman mythology, many of the gods
had powers of prophecy, the ability to foresee the future,
including Apollo, Phoebe, and Themis. Greek society
relied on its oracles to “know” the future and bring it
into the present. Of these oracles, the Oracle of Delphi is
the most well-known. It was common for Greek society’s
leaders to consult with the Oracles before making
important decisions about politics and economics.

During the fifteenth century, Western society began a
remarkable transformation into its modern form. Over a
short period, generations of people witnessed navigation
of the globe, separation of state and religion, revelation
of the cosmos, emergence of science as a major centre
of authority, evolution of agricultural practices, revolution
of industrial manufacturing—and a new orientation to the
future.

While most people know about modern developments of
the scientific method and industrial revolution, few people
are aware that how we thought about the future also
changed. As our understanding of how the world works
increased, society’s confidence in knowing the future also
grew. Rather than have the future revealed to us through
prophecy, myth, and ritual, our future was open to
unknown possibilities; it was an “open” or “discernible”
future. It was a future open to unknown possibilities yet
also open to human inquiry. As our knowledge of all
aspects of nature, society, and the cosmos increased so,
too, did our ability to discern probable futures—and then to
plan for these probabilities.
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In fact, the word “planning” appears in the English
language only during the modern era. The need to plan
arises only in direct relation with the realisation that
humans have some control of our future.

Coping with a future we cannot know

Inevitably, we have to come to terms with our limits of
knowing. As Albert Einstein stated, “As our circle of
knowledge expands, so does the circumference of darkness
surrounding it.” This statement reveals a point of
reconciliation: the more we know, the more we become
aware of what we do not know. Inevitably, confidence
must be reconciled with uncertainty.

Welcome to the world of planning: a way for society to
cope with a future that we must know—yet cannot know
completely.

This reality makes planning a very curious thing: people
are captivated by something we can never fully know, yet
we try to know as much as we can about the future to
control it. By planning, we strive to maximise what we
can know about the future. By the same act, we come
to recognise and accept what we cannot know. Planning,
in this sense, can be viewed as a functional equivalent
of religion, myths, and ritual; in different ways, each
perspective helps people deal with an unknowable future in
socially acceptable terms.

We must accept that planning is not about controlling or
predicting the future or about providing absolute certainty.
Rather, we plan because it helps to increase stability and
security. Stability has both positive and positivist
elements. It is positive in that there is a sense of being able
to achieve future prospects of progress and development.
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It is positivist in the sense that (scientific) control and
prediction are predicated on an objectively knowable
reality. Security helps increase our sense of comfort with
the unknown, by addressing danger, fear, anxiety that
comes with uncertainty.

Planning is akin to risk. Specifically, risk is “a matter
of a decision that, as can be foreseen, will be subsequentl
regretted if a loss that one had hoped to avert occurs.”
Thus, planning and risk re-inforce each other: planning is
about making decisions based on what we know of the
future; risk is the consequence of such decisions. We can
also think of this relation this way: risk re-inforces the
need to plan, which is intended to reduce risk. Both are
ways to cope with an unknowable future.

These insights help to define planning as follows: the
function of planning is to make the future a visible part of
today’s decision-making process. If this definition seems
too abstract, think of it this way. You want to ensure that
you have a good time while camping this upcoming long
weekend. To minimise the risk of having a bad time, you
envision what you want to do during the camping trip, as
well as the food and equipment you will need. In other
words, you will plan. By this act, you make your future
activities a part of the decisions you need to make today in
order to have a positive trip.

Through this definition, we can also appreciate subtle
distinctions between planning, management, and design.
While these words are often used interchangeably there are
important distinctions to be made between them. Whereas
planning is oriented to the future, both designing and
managing are oriented to the present. To design is to make

1. Luhmann, N. (1993) Risk: A Sociological Theory. New York, NY: Walter de
Gruyter, Inc., p. 11.
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decisions in the present, and only after future decisions
have been made. From the designer’s perspective,
planning decisions provide criteria for completing a
design. To manage is to make decisions about decisions
that need to be made in the present (among present
options). That is, managing is knowing who makes what
present decisions and how present decisions should be
made. Thus, cities of early civilizations were not planned
but designed; the designs were based on myth, tradition,
and fate; not in a way that we think about the future today.

An orientation to the future is what makes the profession
of planning unique among all professions. Importantly,
there is another aspect of professional planning that must
be considered before getting into the details of land use
planning. We must also consider how the professional
planner serves the public interest.

Additional Reading

Connell, David J. (2009). “Planning and Its Orientation
to the Future,” International Planning Studies 14(1):85-98.
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Learning Module

*  Theories of Planning

Serving the public interest

To begin a discussion about ‘public interest,” we must
clarify the term. We can begin by separating “what is in
the public interest from those things members of the public
are interested in; they are not necessarily the same.” To
say that something is “in the public interest” infers that we
are not just taking a poll to determine the interest of the
majority. Rather, to say that something is “in the public
interest” presumes that there is a greater good or common
good that transcends individual interests—even if some
members of the public do not agree.

The list of elements of public interest related to planning
is extensive, as described in Box 1.

2. Ethical Journalism Network. “Is it in the Public’s Interest?"
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Box 1. Elements of public interest related to land use
planning

Source: Leung, Hok Lin (2003). Land Use Planning
Made Plain (Second Edition). Toronto, ON: University of
Toronto Press, pp. 5-13

Health and safety
*  Protection against accident hazards,

contagion, excessive noise, atmospheric
pollution

. Provision of adequate sunshine, ventilation,
cleanliness, adequate privacy

*  Hence: building codes, for example

»  Streets: channelling of traffic; separation
from people; safety; security

Convenience (to users)
*  The adequacy and suitability of a space for
the activities to be carried out in it

+  Site layouts, adequate floor areas, parking
provisions

»  The accessibility and choice of services and
facilities at a location

*  Reduction in time and distance between
points (of residential or commercial interest)

Economic efficiency

~
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. Public versus private costs
. Cost to municipality; cost to developer

. Present and future costs
Social equity

»  Fairness: who pays and who benefits

. Choice: who is being kept out or impacted
Environmental quality

e Protection

. Enhancement
Agricultural land (and other resources)

. Protection against urban issues

e Competition for land

. Conflict between farm and non-farm uses

Heritage conservation

. Architectural or historic merit
*  Natural heritage

*  Wetlands, endangered and threatened species
Infrastructure

*  Most is ‘middle aged’

. Demand management and capacity
expansion

*  Rehabilitation and replacement

Affordable housing
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. Improvement and better use of existing
housing

*  Enhancement of community facilities

. Regulatory controls and affirmative action
*  Housing for special groups

. Low income, elderly, physically challenged

Visual amenity

*  Pleasantness of the physical environment

*  Animportant dimension of public health and
well-being

Serving the public interest is an obligation of both public
officials and professionals. Thus, we can add this
understanding of serving the public interest to a definition
of planning as a profession. Namely, professional planning
is making a desirable future public interest a visible part of
public decision-making processes.

In the late nineteenth century, the future public interest
in the well-being of cities became immanent. Conflicts
among uses of land, especially livestock within cities3,
the need for better sanitation, poor water quality, and
worsening public health conditions, all contributing to a
decline in the quality of life within urban areas.” The

3. Brinkley, Catherine, and Domenic Vitiello (2014). “From Farm to Nuisance:
Animal Agriculture and the Rise of Planning Regulation.” Journal of
Planning History, 13(2): 113-135.

4. Hodge, Gerald, and David L. A. Gordon (2014). Planning Canadian



xxxii David J. Connell

worsening problem of urban centres made clear that the
broad interest of the public interest was at stake. The
profession of planning took shape in and from this context.
Thus, in addition to planning’s function of binding the
future in decision-making, the practice of professional
planning fills the additional, specific function of binding
the future public interest to present decisions.

In theoretical terms, planning can be defined as making
decisions on what decisions need to be made in the future,
thus binding the future to the present by fixing finite future
possibilities through the structures of decision-making
processes. In simpler terms, to plan is to make the future
a visible, and discernible, part of modern decision-making
processes. Professional planners make a future public
interest a visible, and discernible, part of public decision-
making processes in the present. Hence, the function of
planning is only relevant to a future-oriented society and
a future-oriented society requires planning to function.
Furthermore, while not all practices of professional
planners are aimed at the future, the function of planning
always is.

Land use planning

In this text we view land use planning through a lens of
Canadian law, but not exclusively. Through the cases and
applications, we also examine land use planning in relation
to Indigenous peoples and law, including Indigenous title
and rights (see below), government-to-government (or
joint) land use planning, and Indigenous protected and
conserved areas (IPCAs).

Communities: An Introduction to the Principles, Practice, and Participants,
Sixth ed. Toronto, ON: Nelson Education.
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People usually associate land use planning with cities,
and we focus here on these urban environments to
introduce land use planning. Urban land use planning is
most easily recognised by maps that show different land
use zones. Figure 2 is an example of a land use zone map
for the City of Vancouver’s downtown area. Each colour
on this zoning map represents a different type of land
use known as a zoning district, designated as residential,
industrial, commercial, parks, etc. That is, the colours
show which areas of the downtown Vancouver are
designated for what purposes.

Figure 1. City of Vancouver, land use zones, downtown
area.
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More specifically, and technically, a zoning bylaw is the
legal way to regulate the types of land uses allowed for
areas of a city, as well as where a building can be located on
a site, the maximum height and size of a building, and other
provisions. Zoning regulations for a city like Vancouver
are extensive and very detailed. For example, Vancouver
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has more than 50 zoning districts just for residential uses.
There are dozens more zoning districts that cover
industrial, commercial, historic, comprehensive, and
agricultural uses. These regulations, which cover every
property in a city, are set according to city-wide goals and
priorities.

The relation between area-wide goals and zoning is very
important, as it reveals the core areas of responsibility of
a professional planner. These responsibilities range from
creating a long-term vision of what a city should look
like in, say, thirty years to what decisions we must make
today to achieve that vision. At the broad end of the scale,
planning is about envisioning what a city should look like
in the future so that it is the best possible place to live,
work, and play. It is a vision of a desirable future for a city
as a whole. This aspect of planning is often referred to as
long-range community planning. At the other end of the
scale, zoning represents the outcome of land use planning
processes, in which the broader priorities are translated
into detailed regulations that dictate how land should be
used. This aspect of land use planning is often referred to
as current planning. In sum, as reflected in the definition
of planning by the Canadian Institute of Planners (CIP):
“Planning addresses the use of land, resources, facilities,
and services in ways that secure the physical, economic,
and social efﬁciencgf, health and well-being of urban and
rural communities.”

What, then, is a land use plan? According to Hok Lin
Leung, a land use plan is a “conception about the spatial
arrangement of land uses, with a set of proposed actions
to make that a reality.”6 This definition emphasises the

5. About Us, Canadian Institute of Planners
6. Leung, Hok Lin (2003). Land Use Planning Made Plain (Second Edition).
Toronto, ON: University of Toronto Press, p. 1.
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spatial aspect of land use plans. In different terms, a land
use plan is “The official statement of a...legislative body
which sets forth its major policies concerning desirable
future physical environment.”” This view of land use
planning highlights the legal foundation of land use plans.

The purpose of this book is to engage learners in
different contexts and explore different legislative
frameworks that govern the uses of land. Each case and
application is an example of a type of land use planning
in British Columbia, including urban, rural, regional, First
Nations reserves, agricultural, and protected areas. In each
context, one must examine the corresponding legislative
framework, which includes legislative acts and regulations
of the provincial government and bylaws of local
governments.

Depending on the type of land use, under common law, a
legislative framework may be focussed on one or all levels
of government, whether municipal, regional, or provincial,
and sometimes federal. Legislation, including laws,
regulations, statutory plans, and implementing bylaws, is
the most important element of a framework, which is
complemented by policies and governance mechanisms.

A framework is based on the “enabling” legislation; that
is, the legislative act (i.e., law) that enables a government
or agency to govern land uses. For example, the Local
Government Act (RSBC 2015 Ch. 1 Part 14) enables local
governments to complete Official Community Plans
(OCPs) and zoning regulations; the Park Act (RSBC 1996
Ch. 344) enables the provincial government to establish
parks and protected areas; the Agricultural Land
Commission Act (SBC 2002 Ch. 36) enables the provincial
government to establish the Agricultural Land Reserve and

7. Kent, T. J. (1964). Planning. The Urban General Plan. San Francisco, CA:
Chandler Publishing Company, cited in Leung (2003), p. 1.
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the Agricultural Land Commission. Regulations that are
adopted pursuant to the act usually set out details for
creating and implementing the land use plan. Policies can
be either enforceable or aspirational. Governance
mechanisms include tribunals, such as the Agricultural
Land Commission (ALC) and Oil and Gas Commission
(OGC) at the provincial level, and planning advisory
committee at the local level. Table 1 shows common
elements of legislative frameworks that learners will
encounter in the land use cases and applications covered in
this text.

Table 1. Common elements of a legislative
framework for land use planning.
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POLICY LE:
Policies L
(enforceable, aspirational)
PROVINCIAL Or
Land and Resource Management Plans | Regional
(LRMPs) Off;
Sustainable Resource Management
Plans (SRMPs) 7
REGIONAL Strategic Plans
Economic Development Strategies
Policies
(enforceable, aspirational)
Strategic Plans Official
Economic Development Strategies 7
MUNICIPAL Policies (and

(enforceable, aspirational)
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Property rights

It is easy to assume that land use planning is about land.
However, technically, the purpose of planning is about the
use of a land. Correspondingly, when we consider uses of
land, we are dealing with property rights. As we explore
how land use planning relates to property rights, we will
also discover how the work of a professional planner is
tied to the practice of law. The relation between land use
and property law is covered in detail by Howard Epstein,
a lawyer who wrote a book about land use planning in
Canada. As Epstein explains, “Modern property law sees
itself as being concerned with ‘legal relations among
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people regarding control and disposition of valued
resources’.”

As Roy Vogt9 explains, property rights refers to a bundle
of entitlement, i.e., rights, that governs the use of things.
These things can be an idea, such as intellectual property,
or an object, such as personal property. Property also
refers to land, and since land is both sought-after and in
limited supply, we use a system of rights to administer its
use.

While property has to do with things, modern property
theory focusses not on the things themselves but on the
kinds of rights required to control their use. In general
terms, property rights of land encompasses a bundle of
three rights: use; control; and disposition.

Use rights entitle one to occupy, derive income
from, or extract natural resources from land.

Control (or enjoyment) rights concerns the right
to be protected from trespass, nuisance, or
expropriation (i.e., control others’ uses).

Disposition rights concern the right to sell, lease,
subdivide, or bequeath lands.

Instead of referring to different combinations of rights as
“bundles,” the legal term we use is tenure. Tenure refers
to the legal regime in which interests in land are held.
Although the term tenure may not be used often, people
are familiar with different types of tenure, which exist in
the form of a permit, lease, licence, grant, and other legal
regimes. When a person “owns” a house, this form of

8. Epstein, Howard (2017). Land-Use Planning. Toronto, ON: Irwin Law Inc.,
p. 2.

9. Vogt, Roy (1999). Whose property? The deepening conflict between private
property and democracy in Canada. Toronto, ON: University of Toronto
Press.
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tenure is called fee simple, which represents the fullest
form of rights to land, including the right to use, control
(enjoy), and dispose.

In BC—notwithstanding Indigenous rights and title,
which is addressed below—all land is ultimately owned
by the Crown. Correspondingly, all rights to land are held
directly or indirectly by some kind of tenure from the
Crown.

Learning Module

*  Property Rights and Land Tenure

Indigenous title and rights

The general purpose of land use planning can be adopted
by and applied in any societal context. However, when
we consider the legal foundations of land use planning,
we must distinguish between rights and title recognised
by Canada law and rights and title under the laws of
Indigenous Nations.

Indigenous rights derive from elements of distinctive
practices, customs, and traditions integral to the culture of
an Indigenous Nation. From a common law perspective,
Indigenous rights to land are recognised as unique property
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rights. Such rights include the right to access and use land
for hunting and trapping. These rights are sui generis.
That is, they are recognised as existing prior to the
European assertion of sovereignty and to the establishment
of property rights under common law in Canada.
Indigenous rights are a claim recognisable, protected, and
enforceable by Canadian common law.

Indigenous title is a form of property right specific to
land; it is a sub-set of Indigenous rights. Indigenous title,
like other Indigenous rights, is a special right recognised
as sui generis. In other words, Indigenous title to land is
not derived from Canadian law. An Indigenous right (to
hunt, for example) can exist independently of Indigenous
title to land. Like other property rights under common law
(but not the same as), Indigenous rights to land correspond
to their occupation, use, and control of ancestral lands.
Although Indigenous laws may not use these specific
terms, these laws are premised on property rights, as
embedded, for example, in the existence of traditional
territories.

Under the Constitution Act, 1982, Indigenous rights to
property do not include disposition rights. Indigenous
people cannot sell rights to their land; they can only
voluntarily surrender their land to the Crown through
agreements (e.g., treaties). Also, Indigenous rights and
title to land are recognised as communal; they are not held
by any individual Indigenous person but by Indigenous
nations.

Legal recognition, as well as general understanding, of
Indigenous title and rights are long-standing issues that
have been subject to many cases before the Supreme Court
of Canada. Although the process has been slow, each court
decision contributes to an evolutionary relation between
Canada law and Indigenous law and, correspondingly,
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between modern property law and Indigenous rights and
title. For a long time, modern property law was the only
legal regime applied to land, including the Indian Act. The
court decisions acknowledged the Crown’s obligation to
recognise Indigenous rights and title; however, in practice,
recognition still left Indigenous rights and title to be
accommodated largely within land use planning processes.
Today, government-to-government land use planning
processes are finding ways to work with Canada law and
Indigenous law on a side-by-side basis.

Learning Module

* Indigenous Title and Rights

Media Attributions

 Figure 1 The practice of professional planning
© David J. Connell is licensed under a CC BY-
NC-SA (Attribution NonCommercial
ShareAlike) license
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Attributions

Creating the materials for this book was not possible
without assistance and support from many people.

In 2010, David Connell learned that he would be
teaching a fourth-year capstone course on land use
planning at the University of Northern British Columbia
(UNBC). As part of their Bachelor of Planning degree,
students in the course study urban, rural, natural resources,
and First Nations planning. After reviewing available
textbooks, Connell did not find one that would meet the
needs of the course. The available books tend to focus
exclusively on urban planning or only briefly on other
types of land uses. None of the books focus on only land
use laws and regulations in British Columbia. Connell
decided to create new materials that would cover a breadth
of land use planning in the province.

Connell applied for and received funding to help prepare
the new course materials. Connell is grateful for the initial
funding provided by the BC Real Estate Foundation
Partnering Fund, with which he hired a Student Research
Assistant to conduct research and prepare draft materials.

Initial project team

The following people were members of the project team in
2010.

David Connell, RPP MCIP

xliii
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Connell is a Professor at UNBC in Ecosystem Science
and Management. Connell developed the overall concept
for the course materials, designed the structure, and
prepared final versions of all materials. Annually, Connell
reviews, updates, and revises the materials prior to teaching
the land use planning course. Since 2010, he has authored
many new materials.

Kerry Pateman, RPP MCIP

Pateman was a Senior Instructor at UNBC and a member
of the project team. Pateman drew upon her many years as
a professional planner to ensure that the course materials
were accurate and relevant. To the benefit of the whole
project, Pateman always emphasised the practical aspects
of what we tried to capture in writing.

Roy Neilson, RPP MCIP

Neilson was a senior undergraduate student at UNBC
and a member of the project team. Neilson was hired as a
Student Research Assistant to support the writing process.
Neilson gathered relevant information and prepared early
drafts of most of the cases and applications. When looking
at the course materials today, we remain impressed with the
quality of Neilson’s creativity and insights that provided
the foundation for materials that remain relevant many
years later.

Richard Krehbiel

Trained in law, Richard taught environmental and
aboriginal law courses at UNBC and acted as an informal
consultant for the project. The team turned to Rick
frequently to explain intricacies of legal terms and to
ensure that course materials were presented accurately
from a legal perspective.



Land Use Planning in BC xlv

Contributions to book contents

The teaching materials developed for the land use planning
course were developed initially as a team. The materials
were first used in the land use planning course in January,
2011. Connell’s continuous review of the materials in
preparation to teach means that the current materials, while
retaining the original scope and intent of each case study,
are now substantially different.

The many contributions people made to each of the
chapters and case studies over the years are described
below.

Introduction to Land Use Planning

This chapter draws from Connell’s past publications on
planning theory, specifically:

* Connell, David J. (2010) “Schools of planning
thought: exploring differences through
similarities,” International Planning Studies
15(4):269-280. https://doi.org/10.1080/
13563475.2010.517286

* Connell, David J. (2009). “Planning and Its
Orientation to the Future,” International
Planning Studies 14(1):85-98. DOI: 10.1080/
13563470902741609
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Urban Planning

Case. Prince George: Planning for Low Growth
The case draws heavily from Jason

Llewellyn’s Master’s thesis on the historical
development of the City of Prince George.
Neilson prepared the initial draft. Llewellyn,
Pateman, and Dan Milburn contributed as
interviewees.
Application. Area-wide Growth Management
The content of this case was inspired by
the City’s long-term integrated sustainability
plan, which had just been completed.
Neilson prepared the initial draft.
Application. Downtown Revitalisation
Llewellyn provides a comprehensive
account of the City of Prince George’s
historical efforts to develop the downtown
area. Neilson developed the focus on
regulatory tools and prepared the initial draft.
Application. Urban Fringe
Connell authored this application. The
contents draws in part from Connell’s
involvement as a member of the public
responding to a re-zoning application in the
City’s urban fringe.

Rural Planning

Case. Crown Lands in the Bulkley Valley
Neilson developed the story about the
Town of Smithers and prepared the initial
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draft. Llewellyn and Raymond Chipeniuk
contributed as interviewees.
Application. Access to Rural Subdivision

Neilson identified the application for the
driveway access and prepared the initial
draft. Llewellyn provided helpful insights
about how to interpret the application for the
driveway.

The following guest speakers participated
in in-class discussions and contributed their
professional insights about rural planning
and, specifically, about access to rural
subdivisions: Tricia Klein, Authorizations
Specialist, Crown Lands, Ministry of Forests,
Lands, Natural Resource Operations and
Rural  Development; Katie  Ireland,
Provincial Approving Officer, Ministry of
Transportation and Infrastructure

Natural Resources Planning

Case. Kemess North: Rights, Title, and Subsurface
Resources
The Kemess North mining proposal was
significant for many reasons outlined in the
case. Neilson identified this proposal and
environmental assessment as a platform to
discuss government-to-government land use
planning. An anonymous participant in the
Kemess North assessment review contributed
as an interviewee.

Application. Joint Planning in Haida Gwaii
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Neilson identified Haida Gwaii as an
example of government-to-government land
use planning.

First Nations Reserve Planning

Case. MclLeod Lake Indian Band: An
Entrepreneurial Spirit
McLeod Lake Indian Band was developed
as a case study because Pateman had
extensive experience working with First
Nations in Central Interior BC and Lucy
Martin, an undergraduate student at UNBC,
was a member of the McLeod Lake Indian
Band. Several members of the McLeod Lake
Indian Band joined us in-class the first time
the materials were used.

Application. McLeod Lake Indian Band: Proposal
for Development

Neilson identified the Bear Lake Reserve
parcel as the subject of the application and
created the proposal for development,
including the three options. In 2022, Tania
Solonas, Land Management Officer, McLeod
Lake Indian Band, contributed as a guest
speaker, providing additional context and up-
to-date information about land use planning.
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Agricultural Land Use Planning

Case. Planning for Agriculture: Land, Food, and

Community Need
Materials draw from Connell’s research

program, including published policy briefs
and journal articles.
Application. ALR Exclusion in South Cariboo

Neilson selected the Horse Lake application
to the Agricultural Land Commission.

Protected Areas Planning
Case. Ancient Forests of the Upper Fraser River
The case study on the ancient forests of
the upper Fraser River watershed is based on
Connell’s study of socio-economic benefits
of non-timber uses. In turn, Connell’s work
draws from the direct and indirect
contributions of many people. Two UNBC
graduate students also contributed as
members of Connell’s research team: Jessica
Shapiro studied old-growth forest values and
the ancient forest; John Hall studied socio-
economic impacts of eco-tourism and the
ancient forest. Hugh Perkins and Kathy
Juncker were sources of information and
inspiration, as well as Save the Cedar
League.

Application. Protecting the Ancient Cedars.
Dr. Darwyn Coxson, UNBC, is the author
of the three options for areas to increase
protection of ancient cedars. Andrea
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Somerville, Planning Section Head, Omineca
Peace Region, BC Parks, Ministry of
Environment and Climate Change Strategy,
contributed as a guest speaker in 2022. In
addition to improving our understanding of
protection for the ancient forests, Somerville
provided important insights about land use
planning for protected areas.

Learning Modules

All of the Learning Modules were created after the
initial project was completed, with several of the
Modules created in conjunction with preparing this
book in 2023.

The first Learning Modules were created as
products of revising existing case study materials
(with attributions described above). These
Modules include the following:

o Regulatory Tools for Managing
Growth and Fostering Development

o Downtown Property Developments in
the City of Prince George, 2011-2021

o Subsurface Property Rights

o First Nation Reserve Land Tenure
Regimes

Connell created the following Learning Modules, often
drawing upon Government of BC sources:
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Property Rights and Land Tenure
Indigenous Title and Rights
Theories of Planning
Regional Growth Strategies
Regional Land Use Planning
Approving Officers

Access to Rural Subdivision: Legal
Options

Coastal GasLink Pipeline Conflict
Subsurface Property Rights

First Nation Reserve Land Tenure
Regimes

Strength of Farmland Protection in
Canada

Strength of Farmland Protection in
British Columbia

Loss and Alienation of Farmland
Parks and other Protected Areas

Indigenous Protected and Conserved
Areas

Old-growth values of the Ancient
Forest

Policy and the Ancient Forests
(1994-2010)
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Additional support

Glen Thielmann (Teacher, SD57; Pro-D Chair/Fund
Admin; Lecturer, UNBC School of Education) and Bill
Masich (Teacher SD57) provided initial support and
encouragement to focus on secondary education.
Thielmann also supported efforts to generate awareness of
the book among post-secondary teachers in BC through his
role as Pro-D Chair.
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Urban Planning
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Overview
URBAN PLANNING CASE STUDY

The Urban Planning Case Study centres on the City of
Prince George and its surrounding area in the Regional
District of Fraser-Fort George. This case describes the
historical development of the City. Three applications
cover the topics of downtown revitalisation, growth
management, and urban fringe management.

Case. City of Prince George: Planning for Low Growth

The historical development of Prince George, BC,
provides the context for understanding many challenges of
urban planning over the past 100 years. The City’s history
begins with early townsites and the dispossession of
Indigenous lands of the Lheidli T’enneh and leads to
periods of uncontrolled growth and, later, an extended
period of no growth. Learners consider the roles and
contributions of the professional land use planner
throughout the history of the city’s development, including
the legislative and regulatory tools employed to both
support and discourage development. The case
encompasses elements of public, private, and government
interests, the function of various land use plans, and the
implementation tools that have helped shape BC’s ‘northern
capital’ over the past one hundred years and how will shape
it for the foreseeable future.
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Applications

¢ Urban Growth Management

The learner is charged with recommending a particular
growth management strategy the City of Prince George
should follow to achieve its vision of a desirable future.
Choosing among the four growth management options,
the learner must include justification premised upon
public, private, and government interests.

. Downtown Revitalisation

To overcome barriers to revitalising the downtown
area, the City of Prince George is considering a bundle of
regulatory tools and financial incentives to aid in
neighbourhood-level re-development efforts. As a long-
range planner for the City of Prince George, the learner is
responsible for recommending to City Council which
financial and regulatory tools will assist continued
development in downtown Prince George.

«  Urban Fringe Management

As an expert in urban planning, the learner must advise
an ad hoc advisory committee established by the Regional
District of Fraser-Fort George about how to improve the
legislative framework for land use planning (Official
Community Plans, zoning bylaws). The learner’s task is
to advise the committee regarding the relative strengths of|
each of the following options and provide evidence of
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any critical deficiencies: status quo; update current OCPs
and zoning by-laws; create fringe area OCP and zoning
by-law that covers all or parts of the area immediately
surrounding the City of Prince George; create a Regional
Growth Strategy.

Learning modules that support this case study

. Regulatory Tools for Managing Growth
and Fostering Development

This module describes a range of planning tools
available to local governments to help control and
direct urban development. These tools are regulated
under provincial legislation.

. Downtown Property Developments in
the City of Prince George, 2011-2021

This module describes development projects
that have been completed in the City’s
downtown area since 2011. Collectively, these
property developments help learners understand
the current state of downtown Prince George.
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Regional Growth Strategies

The Local Government Act enables a
regional district to adopt a Regional Growth
Strategy (RGS) for all or, with permission, part
of a regional district. This module describes
and explains what a RGS is and what it aims to
do.
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Case. Prince George: Planning for Low

Growth
URBAN PLANNING CASE STUDY

Learning Objectives

The historical of development Prince George, British
Columbia, provides the context for understanding many
challenges of urban planning over the past 100 years. The
City’s history begins with early townsites and the
dispossession of Indigenous lands of the Lheidli T’enneh
and leads to periods of uncontrolled growth and, later, an
extended period of no growth. Learners should consider
the roles and contributions of the professional land use
planner throughout the history of the city’s development,
including the legislative and regulatory tools employed to
both support and discourage development. Learners are
encouraged to analyse the elements of public, private, and
government interests, the function of various land use
plans, and the implementation tools that have helped shape
BC’s ‘northern capital’ over the past one hundred years and
how will shape it for the foreseeable future.
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Attribution

Much of this case draws from Jason Llewellyn’s
Master’s thesis “Understanding a City’s Form and
Function: The Development and Planning History of Prince
George”. MA Thesis, University of Northern British
Columbia, 1999.

Upon arrival in Prince George, British Columbia, a visitor
is likely to first notice its industrial developments. The
pulp mills, rail yards, and supporting industries are some
of the most prominent features of the City, which make
Prince George typical of many cities and towns in rural
British Columbia. Visitors will also notice the requisite
‘big box’ store developments, casino, golf courses, and
chain restaurants, which make the City typical of most
cities in North America. What visitors may not notice
immediately, but will come to appreciate if they stay long
enough, is a healthy network of social, arts, and cultural
activities. Yet, what is least obvious is how the City
arrived at its present state. While the proximity to the
Nechako and Fraser rivers suggests why the City is located
where it is, the current pattern of development seems to
defy many principles of good urban design.
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Key facts

The City is centrally located in the Province of British
Columbia within the Regional District of Fraser-Fort
George (Map 1). The municipality is situated at the
confluence of the Fraser and Nechako rivers and is divided
by two major highways: Highway 16 divides the City on
an east-west axis and Highway 97 divides the City on a
north-south axis. The City of Prince George is home to
76,708 residents (2021) and covers a total land area of
approximately 316 km2, for an average population density
of 242.2 residents/kmz, which is relatively low. The
average annual growth rate since 2016 is 0.74 percent. The
population of the census metropolitan area is 89,490, with
an average annual growth rate of 0.66 percent since 2016.

~

Unceded traditional territory of the Lheidli T’'enneh

The City of Prince George is located on the unceded
traditional territory of the Lheidli T’enneh and ancestral
lands of the Dakelh (Map 2). The Dakelh are believed to
be central BC’s first residents and are ancestors to the
Lheidli T’enneh. The name of the latter can be translated
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as follows: Lheidli means “where the two rivers flow
together” and T’enneh means “the People.”1

Map 1. Prince George located in the Regional District
of Fraser-Fort George

In the early twentieth century, the few permanent
residents of European ancestry were employees of the
Hudson Bay Company. During this time, the modest
settlement of Fort George served as an important fur
trading post. This settlement would be permanently
changed when it was discovered that the Grand Trunk

1. “Lheidli T’enneh” (n.d.).
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Pacific Railway would be travelling through Fort George,
an announcement that set off a flurry of land speculation
and development in the area. From here forward for Prince
George, like other settlements of the North American West,
“[n]othing could be further from the truth than the notion
that Western towns originated as spontaneous crossroad
hamlets that grew slowly, incrementally, and randomly,
without guidance of direction.” To the contrary, Prince
George is the result of numerous efforts to guide and
restrict growth.

Notwithstanding numerous planning initiatives to fulfill
its destiny as B.C.’s “northern capital,” Prince George has
not achieved most of its predicted growth scenarios. This
shortcoming has presented significant difficulties to direct
growth and development throughout its history.

Map 2. Traditional territory of the Lheidli T’enneh
(unceded)
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First Townsites

The first townsite plans (Figure 1) at the confluence of the
Nechako and Fraser rivers were registered in 1909/10 by
a group of investors known as the Northern Development
Company. The new townsite was called South Fort
George. Nearby, a competing townsite called Central Fort
George was being built by another investment group, the
Natural Resources Security Company, who promoted
Central Fort George as having huge development
potential. The townsites of South and Central Fort George
were home to roughly 1,500 residents and thousands of
temporzary construction workers who worked in the
region.

Figure 1. Map of early townsites and Fort George
Indian Reserve in 1910

2. West, W J. (1985). Stagecoach and sternwheel days in the Cariboo and
Central B.C.. Surrey: Heritage House Publishing Company Ltd., p. 34.
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Map of the Fort George District as it existed around 1910
(adapted from a map published by Rev. F. E. Runnalls in his book
A History of Prince George). The red circle identifies the
Hudson’s Bay Company site upon which the provincial government
offices were built. The blue squares identify the competing
townships of (Central) Fort George and South Fort George, as
well as the Fort George Indian Reserve that eventually became the
township of Prince George. (Digital map source: The Exploration
Place)

All the while, the influential Grand Trunk Pacific
Railway was moving ahead with its plans for another
townsite. Grand Trunk solicited the federal government
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for purchase of the Fort George Indian Reserve lands.
After extended rounds of negotiations, and highly
questionable tactics, the dispossession of the Reserve lands
to the Grand Trunk Pacific Railway was completed in
1912.° Building at this third townsite commenced the
following year. Following the announcement that the train
station would be located within Grand Trunk lands, the
newest townsite was incorporated in 1915 as the Town of
Prince George.

Early Development

When the first train arrived in 1914 there was already
sufficient investment in the regional forestry industry to

3. Vogt, D., and D. A. Alexander (2010). ““You Don’t Suppose The Dominion
Government Wants to Cheat the Indians?’: The Grand Trunk Pacific
Railway and the Fort George Reserve, 1908-1912.” BC Studies 166
(Summer): 55-72.
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ensure prosperity for the area. At the peak of speculation,
the greater Fort George area boasted fourteen completed
subdivision plans, equalling roughly 22,800 lots in the
three separate townsites.

For the two original townsites, over two-thirds of the
subdivided lots had gone undeveloped, and much of this
vacant land was abandoned by its owners and reverted
back to the provincial government. Although South Fort
George managed to maintain a small population, Central
Fort George was eventually completely deserted.
Meanwhile, the Town of Prince George had quickly
established itself as the industrial and administrative
capital of Northern BC.

The War Years

During the war years from 1941-45, Prince George’s
population expanded from roughly 2,000 to 3,800 people;
an annual increase of 18%." Many of the new migrants
were attracted by the expanding forest industry and the
increased provision of services. However, due to wartime
lumber restrictions, much of the new development was
poorly constructed and without basic sanitary
infrastructure. Adding to these woes in 1942, Prince
George “was to be invaded and literally taken over by one
of the largest army camps in Canada,” with roughly 10,000
soldiers temporarily taking residence in the bustling town.’

4. Llewellyn (1999), p. 51.
5. Sugden, Jessie B. In the Shadow of the Cutbanks. 2nd ed. Prince George,
British Columbia: Fraser-Fort George Museum Society, 1986: 28.
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Gaining Control of Development

The post-war era was the start of a long period of sustained
population growth for Prince George. As illustrated in
Chart 1, from 1921 to 2021, average annual growth in the
City of Prince George outpaced that of a prospering British
Columbia at times, although the pace of growth fluctuated
wildly. As noted below, several of the population increases
were due to expansion of municipal boundaries, thus
encompassing the population of rural areas. As the City
expanded both demographically and economically, so too
did the challenges of managing growth, with low-density,
haphazard development spreading beyond the Town of
Prince George into South Fort George, the former Central
Fort George, and surrounding areas.

To accommodate the influx of new residents who were
arriving at an accelerating pace in the 1950s and to deal
with the increasingly dilapidated and disorganised
cityscape, the City recognised that some form of land use
planning was required. Subsequently, this need was
addressed in several capacities, including the following:

* creation of the first zoning bylaws;

+ formation of a Town Planning Commission;

+ westward expansion of municipal boundaries in
1953-56; and,

 southern expansion of municipal boundaries in
1958.

Chart 1. Population Growth and Average Annual
Growth (%) in Prince George and British Columbia:
1921-2021
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As well, in 1957, in order to gain more control over
development, Prince George acquired the land rights to all
undeveloped parcels within city limits from the Province,
who still owned large tracts of land following the initial
subdivision boom. The effectiveness of this bold strategy
is well illustrated by Desmond Parker, the City’s de facto
planner from 1957-75, who reflects:

By implementing a wise policy of
containment, made possible by the public
ownership of land, the City has forced
development into the previous lower
density areas and achieved a saturation of
existing services. The shortage of land and
the definite policy of inhibiting premature
subdivision, coupled with the rapid growth
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of the community, have brought about a
natural renewal.’

This “natural renewal” was a form of control over
development. Having gained an upper hand, the City
approved three new subdivisions between 1958 and 1965:
Seymour, Spruceland, and Highland (Map 3). These
subdivisions were developed as urban infill and also
eschewed the monotony of gridiron subdivision for the
aesthetics of neighbourhood design.

Each new subdivision was planned to function as a self-
contained neighbourhood complete with commercial and
educational services within reasonable distance of all
housing units. The neighbourhood concept was such a
success that, thereafter, the City required all private
developers to incorporate neighbourhood-level planning
into subdivision proposals. The influence of this planning
policy is evident by the College Heights neighbourhood
established in the mid-1970s.

Map 3. Planned neighbourhood subdivisions in
Prince George, BC (1965)

6. Parker, Desmond. PG urban renewal study. Prince George, British Columbia:
Central Interior Planning Consultants, 1965: I1X-2, as quoted by Llewellyn
(1999), 51.
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Great Expectations

In the late 1960s, due in part to the establishment of three
new pulp mills, Prince George (pop. 25,853) was Canada’s
fastest growing city with an annual average population
growth of 15.3%. During this period the city completed
some progressive land use planning including additional
boundary expansions, the creation of a new zoning bylaw
(1967), and an Official Community Plan (OCP) (1969).
However, the growth that was taking place outside city
limits along the Hart Highway and North Nechako Road
severely compromised on-going efforts to develop a

7. Llewellyn (1999), p. 53.
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comprehensive plan. In 1969, the population of these so-
called “rural slums” was estimated to be around 10,000.8

The Regional District of Fraser-Fort George (RDFFG)
was established in 1969, consisting of eight Electoral Areas
(from A to H), as shown in Map 4. The Regional District
adopted its first Official Regional Plan in 1972; each
Electoral Area has an OCP. These steps helped to improve
rural building and development standards. At this time,
the greater Prince George area was projected to have a
population range anywhere from 325,000 to 470,000 by
the year 2000." To accommodate these projections, the
Region’s Official Regional Plan supported the
development of three ‘satellite towns’ directly abutting the
‘urban core’ of Prince George, thus supporting rampant
subdivision development in the surrounding areas. By
1974 the estimated population outside City limits had
increased to roughly 25,000."

The Regional District’s plan for a “Greater Prince
George,” ambitious even in its day, was abandoned in 1974
after the City’s newly created Planning Department
proposed a very aggressive boundary extension. The
expansion would incorporate large areas beyond the
“bowl” to include South Fort George, Peden Hill,
Cranbrook Hill, College Heights, Beaverly, Blackburn,
North Nechako, and the Hart (see Map 5).12 The effect was

. Llewellyn (1999), p. 79.
. Suri, Chander. Proposed master plan Greater Prince George - Phase 1. Prince

George, British Columbia: Regional District of Fraser-Fort George,
n.d.:62-63. Note: the population of the City in 2016 was 74,003, and about
87,000 when including the surrounding area.

Llewellyn (1999), p. 96.

For more details, refer to a multi-part account of the restructuring published in
the Prince George Citizen newspaper.

Since the original townsite plan of 1915, the “city” boundary was expanded
11 times prior to the boundary expansion of 1974.
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to bring the adjacent rural populations within City limits,
and more than double the City’s population to over 60,000
people. This form of multi-municipality restructuring took
place within a provincial initiative that also guided
restructuring in Kamloops, Kelowna, and Nanaimo. In
Prince George, although the restructuring was mandated by
the province, local politicians supported the action.”

Map 4. Regional District of Fraser-Fort George,
Electoral Areas

"
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13. Ministry of Municipal Affairs (2000). Managing Changes to Local
Government Structure in British Columbia: A Review and Program Guide.
Victoria, BC: Local Government Structure Branch, Province of British
Columbia.
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While this strategy was initiated by the Province of
British Columbia~ and supported by the City of Prince
George and the majority of city residents, it was
vehemently opposed by rural landowners and developers
who (correctly) feared increased taxation rates and
development regulation. This divided support was
reflected in a referendum, which saw the plans for
restructuring narrowly pass by 55.3% in the vote held on
November 2, 1974.”° Save a few minor adjustments, the
form of present day City of Prince George and Regional
District of Fraser-Fort George had been established.

Map 5. Post-restructuring Prince George, BC (1981)

14. In the early 1970s, the Province of BC directly engaged in restructuring local
governments by forcing several municipal governments to restructure or
amalgamate, including Kelowna, Kamloops, and Nanaimo.

15. Llewellyn (1999), p. 108.
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Coming to Terms

What followed was a
series of public hearings
that served to intensify the
conflict between the City
and some members of the
development  industry.
Critics of the plan focused
upon the liberal allocation
of greenspace within the
Hart area and the phased
development designations
that would greatly restrict
rural expansion until a
future  date.  Despite
significant  efforts to
incorporate public input,
the City was nonetheless
accused of “trying to stifle
free-enterprise by forcing
a community plan down

One of the
arguments City
planners were able
to use was to say,
‘Well, yes, we're
reducing the
development
potential of these
one to twenty
landowners, but
we're dramatically
increasing the
development
potential of these
thousands of
landowners.” So, on
balance, yes, critics
of the plan were
vocal and they’re
investors and so on,
but we also have a
lot of embedded
interests and people
that could become
redevelopment
investors. Dan
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residents’ throats.””” As reported in the same newspaper
article, the prevailing attitude of the opposition is perhaps
best illustrated by the sentiment of a local land dealer who
declared in a public hearing, “We should be planning for
today...not for tomorrow.”

Notwithstanding challenges, the OCP and zoning bylaw
passed Council relatively unscathed in 1979, largely
abetted by the continued growth that allowed the City to
push back against poorly planned development. However,
these achievements were not without casualty. In 1978,
the City’s first Planning Director resigned after being
lambasted with “allegations of incompetence, lying,
personal vendettas, and bias.”'” The City’s new growth
management policy was complemented by RDFFG’s
updated Official Regional Plan, also approved in 1979, that
prioritised industrial and commercial development in the
rural fringes, and offered comparatively modest allocations
for rural residential lifestyles.

By 1980, the City had gained control of growth in
greater Prince George. Unfortunately, the previous
40 years of growth outside of the city limits, with
insufficient planning and development controls,
had resulted in a very dispersed urban form outside
of the bowl area....[The] City was now responsible
for providing and improving the services and
amenities to these areas, and in dealing with the
numerous functional problems associated with
poorly coordinated and organized developrnent.18

16. Nixon, T. “Plan Faces First Major Challenge”, Prince George Citizen,
November 4, 1977, p. 1, as quoted by Llewellyn (1999), p. 120.

17. Llewellyn (1999), p. 123.

18. Llewellyn (1999), p. 131-132.
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In 1981, Prince George had a population of 67,559,
which made it the second largest city in BC behind
Vancouver and ahead of Victoria (population 64,379). This
height of development marked the end of the City’s era of
unprecedented growth. What followed represented a new
chapter in the life of the City full of completely different
challenges.



Sprawl and Stagnation

The new City plans were
clearly = focussed on
managing growth, with a
projected population of
98,500 by 1991. As
stated in the OCP, “[T]o
accommodate the
projected growth, very
large areas were
designated for residential
development and
extensive tracts were
shown for industrial
use.””’ Subdivision
developments in  the
newly incorporated areas
continued with an all-but
exclusive emphasis on
single-family dwellings,
which is a source of the
‘urban sprawl’ that we see
in Prince George today.
However, while the City
was sprawling, its
economy was shrinking.
“It is somewhat ironic that
once the City of Prince

George became able to properly plan for its future growth,
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This kind of thinking
has been in Prince
George since the
1970s and it’s never
gone away. They
had these rampant
growth rates and
they thought this
land was going to be
needed. It’s not
needed at all, as far
as we can tell.
We're living ina
historical relic of
dramatic growth
rates. Dan Milburn
(RPP MCIP),
Former Manager
of Long Range
Planning, City of
Prince George

19. City of Prince George. Official Community Plan Bylaw No. 5909, 1993.
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the province would be subject to an economic recession
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that would last over ten years, resulting in little or no
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growth” in the city.zo
By 1981, the form
and structure of the
city was established
as a sprawling city.
There was good
planning done, but
based on huge
growth. We've
continued to allow
sprawl, there’s no
question. And I've
heard planners say
that the public
wants single-family
residential in the
standard suburban
subdivisions that we
have. So the
question needs to be
asked of planners
and the city, ‘Is it
okay?’ Kerry
Pateman (RPP
MCIP), Former
planner, City of
Prince George
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The economic recession left an indelible impact on the
development of Prince George. After strong years of
housing starts in 1982 and 1983, the market collapsed
(Chart 2). During the height of the recession, housing
starts suffered a decline of over 600% while average
population growth stagnated at 0.1% annually (Chart 1).
Vacancy rates reached a high of 15%.”" The low growth
rate of the population has remained flat to this day.

Chart 2. Housing Starts in Prince George:
1982-2009

500

20. Llewellyn, p. 131-132.
21. “Summer, 1990”, Prince George Regional Report, p. 8.
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The City Today

In the early 1990s, the
construction of a new
courthouse, civic centre,
and the University of
Northern British
Columbia (UNBC)
breathed new life into the
City, as many heralded
the dawn of a new era for
Prince George. There
were modest gains in
population and housing
starts, although not close
to the fever pitch of the
‘boom era’. Meanwhile,
the outdated population
projections of the 1979
OCP were discarded in
favour of a new plan in
1993. The 1993 OCP was
considered a significant
change in the City’s
approach to  growth
management and guided
by the following

projections and principles:

I think the bar is
low. The policy in
the plans could’ve

been much
stronger. Each one
of these has been
baby steps, and
unfortunately, you
can'’t do baby steps
when you’re doing
planning. And
what’s happened
here is that even the
policy hasn't been
guiding decisions.

Kerry Pateman

(RPP MCIP),
Former planner,
City of Prince
George

» a moderate growth rate (1 to 1.5%) based upon
shortened projection timeframes (15 years);

+ the introduction of a “potential future
development” designation (F) to replace the
extravagant industrial allocations contained in
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the 1379 OCP; The developers

a recognition of don’t care where
Prince George’s  4hoy make their
increasing e

reliance on a money - if it comes
service-based out of the left hand
economy; pocket or the right
a five-year hand pocket. If we
phased can create a way to
development f th. but
designed to 0.Cu5 g.row » ou
increase infill still point them to
development, development
specifically opportunities where
focused upon thev'll k
multi-famil eyl make money
residential.” - hopefully even

more money - that’s
good, right? You
can’t have a plan
that’s not
economically
sustainable....The
more challenging
issue is how you
transition from
pretty much
allowing anything,
to a more focused,
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In addition, the 1993 OCP espoused tenets of winter city
infrastructure and aesthetics, healthy communities, and
sustainability. These ideals were promoted even further
in the 2001 OCP, whose vision statement expanded upon
ideals of environmental stewardship, social responsibility,
economic diversity, and public participation. Perhaps more
tangibly, the 2001 OCP formally recognised growth
management as a planning priority, dedicating an entire
chapter to principles and policies intended to achieve a
vision of “concentrated growth.” One such policy
involved the creation of a long-term Urban Development
Boundary, shown in Map 5, that spatially delineated the
maximum allowable extent for future development.
Unfortunately, hindsight has suggested that the seemingly
progressive policies contained within in the 2001 OCP
have “not prevented any development that wanted to
happen.”23

Map 5. Urban Development Boundary for Prince
George, BC

22. City of Prince George. Official Community Plan Bylaw No. 5909, 1993, p. 3.
23. Dan Milburn, interview. August 19, 2010.
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The Prince George of the
early twenty-first century
is focussed on economic
development and
downtown revitalisation.
Economic development
has been moving forward
in the face of the long-
term effects of the
Mountain Pine Beetle
epidemic, the crisis of the
global financial system,
the collapse of the U.S.

housing  market, and
COVID. Tapping into the
global transportation

system is the catalyst for
airport expansion and its
related developments,
including construction of
the boundary road and
industrial development.

As for downtown
revitalisation, recent plans
and public consultations
have added to on-going
efforts to improve the

From a city’s
perspective, the
goal isn’t necessarily
to have rampant
growth just to
increase the tax
base, although some
might say that. At
the end of the day,
there’s a lot of cost
that comes with
that growth. So, are
we net gaining or
losing by doing new
development? Dan
Milburn (RPP
MCIP), Former
Manager of Long
Range Planning,
City of Prince
George



City as a whole.

Principles  of  Smart
Growth and new
urbanism  have  been

incorporated into visions
of what a vibrant Prince
George might look like.
In 2015 the Cit
celebrated its 100"
anniversary. It also
hosted the Canada Winter
Games the same year.
However, although never
short of ideas for future
development, the City of
Prince George of today
remains bound to its
reality of low growth.
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There’s always the
belief that you're
going to continue to
grow. And, as soon
as the City enters
into a discussion
about developing
private land, there’s
a belief by the
developer that the
City has accepted
that the land will be
developed. There’s
so much perceived
political
commitment to
landowners, that
they have some sort
of right, that it’s
going to take a
really strong city
counsellor, or
planner, to turn that
around and say,
‘Sorry, you will not
get to develop.” we
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Media Attributions

* Map 1. Prince George located in the Regional
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Application. Downtown Revitalisation
URBAN PLANNING CASE STUDY

Assigned task

To overcome barriers to revitalising the downtown area,
the City of Prince George’s Department of Planning,
Development, and Infrastructure Services is considering a
bundle of regulatory tools and financial incentives to aid in
neighbourhood-level re-development efforts. As a long-
range planner for the City of Prince George, you are
responsible for recommending to City Council which
financial and regulatory tools you feel will assist continued
development in downtown Prince George. You may apply
one or more specific tools to the entirety of the downtown,
to a portion, or to a single lot, or a combination thereof.
Provide reasons for either incorporating or rejecting
initiatives within your staff memo to Council. In addition,
provide an explanation as to how your recommendation
addresses the need for: (1) new commercial developments;
(2) affordable, medium-density housing; (3) facade
improvements, and (4) green buildings.

Format your assignment as an internal staff memo to
Council (example on Blackboard). Length should be 800 to
1,000 words.

41
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Revitalising the downtown core is a long-standing
priority of the City of Prince George.1 In its current
Official Community Plan (OCP) (Bylaw 8383, 2012), the
City’s vision includes a “vibrant downtown.” This vision
is supported by a set of land use objectives and policies (s.
8.3), including the following:

The heart of the city, the downtown functions as
the civic and cultural centre of Prince George,
containing key cultural, civic, and recreational
amenities, offices, shopping, and accommodating
significant housing. Buildings may be larger in scale,
with a mix of towers and lower forms.

o Revitalize downtown as the
commercial, cultural, and civic heart
of the community.

o Strengthen the sense of place and
identity downtown, incorporating
natural and cultural elements.

o Make the downtown more attractive to
new residents and businesses.

o Maintain downtown as the central
business district and primary location
for offices.

o Support a diverse, socially integrated
population.

For the purposes of this study, ‘downtown’ is defined

1. Llewellyn, Jason (1999). “Understanding A City’s Form and Function: The
Development and Planning History of Prince George.” MA Thesis,
University of Northern BC, p. 133



Land Use Planning in BC 43
formally by the Prince George Business Improvement
Area, as depicted in Map 1.

Map 1. Downtown Business Improvement Area, City
of Prince George

Source: City of Prince George, Downtown Improvement Business
Area Bylaw No. 8929, 2018
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Major downtown revitalisation efforts have been
undertaken in Prince George since the early 1960s with
some success; however, the vast majority of revitalisation
efforts have either not been implemented or only partially
implemented. A brief chronology of downtown
revitalisation initiatives includes the following plans.2

“The Miracle Plan” (1964) — This was an ambitious
development proposal that would see a dome being placed
over a five-block area in downtown Prince George. The
dome was designed to provide protection from the
elements during the City’s harsh, long winters. While the
proposal was derailed at preliminary stages, it nonetheless
provided the impetus for a 1965 report, Space
Requirements: Central Business District, which identified
risks concerning reduced economic vitality in the
downtown core, due in part to the newly established
Parkwood Mall and Spruceland Shopping Centre. Despite
the report’s recommendations to stringently centralise
retail activities, subsequent development would occur to
the contrary (i.e., Hart Highway Shopping Centre, Pine
Centre Mall, Westgate Commercial).

“The Centrum Plan” (1966) - Significant features of
this plan, which was developed for an estimated population
of 140,000, include the transformation of 3rd avenue into
a covered shopping boulevard, an elevated monorail from
Parkwood Mall to downtown, a convention centre, and
zoning for high-rise residential and office buildings. While
the majority of this plan went unrealised, the Centrum Plan
significantly influenced the present-day locations of the
Bob Harkins Public Library, the Civic Centre, and the Two
Rivers Art Gallery.

2. Chronology adapted from Llewellyn (1999), Chapter 6.
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“The Cadillac Fairview Town Centre Plan” (1980)
— From a number of redevelopment proposals, the City
selected the Town Centre Plan as best suited to achieve
the objectives outlined in the four-volume Central Business
District Study (1980). The Town Centre Plan proposed
converting four downtown blocks into a covered, two-
storey shopping mall complex, complete with a new town
centre. Due to significant public opposition, the plan was
eventually abandoned in favour of an expansion of nearby
Parkwood Mall.

“The City of Prince George Downtown Revitalization
Plan” (1992) — This plan represented the combined multi-
year efforts of numerous stakeholders operating under the
umbrella of the Prince George Region Development
Corporation. Whereas previous plans had been limited
chiefly to economic considerations, an important
component of the Prince George Downtown Revitalization
Plan (PGDRP) was its recognition of the importance of
environmental and social values in downtown
redevelopment. While the PGDRP successfully guided the
development of the courthouse plaza in 1996, a number
of other initiatives recommended in the strategy were
vehemently opposed and eventually defeated by downtown
business owners.

“Downtown Prince George Concept Plan” (2009) -
This planning exercise created a design-based vision for
Prince George circa 2035, based on incorporation of eight
“Smart Growth” principles. The Mayor’s Task Force for
a Better Downtown was responsible for implementing
elements of the concept plan. With a change in City
Council, the Mayor’s Task Force for a Better Downtown
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was re-branded as Downtown Partnership and functioned
as an advisory committee to oversee the development of
downtown. It is no longer active.

Despite the vast inputs of human and financial resources,
downtown Prince George has seen limited improvement
since the early 1960s. In 1965, the central business district
contained 78% of all retail space available in the City; in
2010, only 42% of retail and office space was within the
downtown boundaries; only 1% of the residential housing
stocks was within the City’s core.’

In their 2010 report, Neilson-Welch Consulting Inc.
identifies several barriers to downtown revitalisation in
Prince George, including;:

» market conditions, where high construction
costs, soft market demand, low population
projections, and insufficient lease values make
private development of downtown properties an
unfeasible venture;

* residential prices, where the costs of
developing a single-family dwelling outside of
the urban core are not significantly higher than
in the central business district;

 peripheral commercial development, where
large-scale commercial and office development
occurring outside the downtown area have
served as anchors for new residential
subdivisions;

 public perception, where the visibility of
3. Neilson-Welch Consulting Inc. and Leftside Partners Inc (2010).

Revitalization Tax Exemption Program Downtown Prince George. City of
Prince George, p. 3.
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essential social services — and their clientele —
create perceptions of downtown Prince George
as unsafe and undesirable; and,

* air quality, where downtown Prince George,
due to topographic characteristics, is subject to a
disproportionate concentration of airborne
contaminants from nearby industry.

Since 2010, the downtown area has benefited from new
business and residential  developments. These
developments were supported by local government
regulatory tools and financial incentives, including
revitalization tax exemptions for downtown development
and for multi-family homes. Additional financial and
regulatory tools available to local governments include.

» Development Cost Charges (DCCs)
 Streamlined Development Approvals
 Density bonusing

* Residential infill development

* Development Permit Areas (DPAs)

* Community Amenity Contributions (CACs)
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Learning Module

*  Regulatory Tools for Managing Growth
and Fostering Development

Media Attributions

* Map 1. Downtown Business Improvement Area,
City of Prince George © City of Prince George
is licensed under a Public Domain license
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Application. Urban Growth
URBAN PLANNING CASE STUDY

Assigned task

As a land use planning expert invited to comment on the
City of Prince George’s sustainability planning process
(called “myPG”), you are charged with recommending a
particular growth management strategy the City should
follow to achieve its vision of a desirable future. Choosing
among the four growth management options developed for
myPG, as well as any additional resources, your argument
should include justification premised upon public, private,
and government interests. Provide sufficient detail to
demonstrate how your recommended option is superior to
the other options. Also include a recommendation for at
least two regulatory tools to support your preferred area-
wide growth option. Provide sufficient detail about how
the tools will be implemented, such as locations,
development priorities, rates, conditions, etc.

Your professional report should not exceed 1,000 words
(excluding tables, figures, etc.).

NOTE: Assume that you are preparing this report as part
of the myPG process in September, 2010, when the growth

49
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options were presented. Although the case materials are set
in 2010, you should use current versions of legislation (e.g.,
Official Community Plan) whenever appropriate.

The City of Prince George has initiated a planning
exercise known as Integrated Community Sustainability
Planning (ICSP) with a thirty-year planning horizon. The
following reports are available on-line :

* myPG Sustainability Plan, Part 1 [PDF]
* myPG Sustainability Plan, Part IT [PDF]
* myPG Framework Goals and Priorities [PDF]

The project is an area-wide, non-jurisdictional plan that
incorporates input and expertise from a variety of agencies
and other City partners in order to promote more efficient
use of municipal resources and infrastructure. The City
synchronised the completion of the ICSP with the
upcoming OCP review with the explicit aim to integrate the
outcomes of the myPG Sustainability Plan into statutory
land use policy.

During the land use planning workshops, participants
were presented with four separate growth management
strategies:

* Map 1. Base Case: Existing OCP
* Map 2. Option A: Disperse Growth Within the

1. Information about the myPG Sustainability Plan is available on the City of
Prince George website (under OCP Development Process).
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Serviced Area

* Map 3. Option B: Focus Growth in Centres and
Along Major Streets

* Map 4. Option C: Focus Growth Near
Downtown and Major Centres

Each of these options is described in the Options Summary
handout prepared as part of the myPG consultation process.

The ICSP was undertaken as part of the Union of BC
Municipalities Federal Gas Tax Agreement. Under the
agreement, the City of Prince George will receive close to
$3 million annually for three fiscal years to help develop
and implement the myPG plan, with the potential for
additional grant funding in the future.
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Application. Urban Fringe
URBAN PLANNING CASE STUDY

Assigned task

Presently, Official Community Plans (OCPs) of the
Regional District of Fraser-Fort George (RDFFG) are
outdated. Several were adopted in the 1990s; the most
recent OCP was adopted in 2010. Although all the OCPs
have been amended over the years, none has been reviewed
comprehensively to reflect current conditions or align with
the long-term sustainability plan (myPG) and with the City
of Prince George’s OCP (adopted in 2011).

This situation presents both challenges and
opportunities. On the challenge side, one may ask whether
the Regional District’s dated OCPs provide sufficient
direction to guide land use decisions. Without adequate
direction, the RDFFG is at risk of making land use
decisions on a parcel-by-parcel basis that could undermine
more than fifty years of planning efforts to gain control
over the historical pattern of “rural sprawl” that occurred
during the boom years of the 1960s and 1970s. On the
other hand, this situation presents the RDFFG with an
opportunity to update their legislative framework for land

53
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use planning, especially to address future development in
the urban fringe.

As an expert in urban planning, you are to advise an ad
hoc advisory committee established by the RDFFG about
how to improve the legislative framework for land use
planning (OCPs, zoning bylaws). The ad hoc committee
includes representatives of the RDDFG Board of Directors
and the senior members of planning staff. This committee
will present their recommendations to the RDFFG Board of
Directors for further discussion and action.

Your task is to advise the committee regarding the
relative strengths of each of the following options and
provide evidence of any critical deficiencies:

1.

4.

Status quo. Maintain the current OCPs and
zoning by-laws for the areas surrounding the
City of Prince George. Provide evidence to
support this option. For example, demonstrate
that the current Salmon River-Lakes OCP and
zoning by-law provide adequate to the Board
for addressing the proposed re-zoning.

Update current OCPs and zoning by-laws.
Consider a full or partial review of all RDFFG
OCPs and zoning by-laws that surround the
City of Prince George.

Create fringe area OCP and zoning by-
law. Create a single OCP and zoning by-law
that covers the area immediately surrounding
all of the City of Prince George. For example,
this OCP and zoning could be similar to the
fringe area OCPs in the Cariboo Regional
District that surround the City of Quesnel and
the City of Williams Lake.

Create a Regional Growth Strategy
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(RGS). The Local Government Act (Part 13)
enables a regional district to adopt a RGS for all
or, with permission, part of a regional district.

Based on your assessment of these options, present a
recommendation with rationale. Clearly state the most
important reason(s) for why your recommendation is
superior. Include any essential supporting details to be
clear about what is to be done for what area(s). If you
recommend more than one option then clearly state the
order the options should be completed.

Length: Maximum 1,000 words.

In its simplest terms, “urban fringe” refers to the ring that
surrounds a city’s boundary and has a mix of rural and
urban characteristics. The mix of characteristics depends
on the location, such as the landscape (agricultural or
forested) and proximity to other urban areas.

Uncontrolled development in the fringe areas of the City
of Prince George has always been a challenge. Past efforts
to better control growth in the urban fringe included
adopting an Official Regional Plan (1972) to develop
satellite towns in areas under the jurisdiction of the
Regional District and extending the City’s municipal
boundaries on multiple occasions, including the most
significant boundary extension in 1974. These boundary
expansions served to capture the closest elements of the
existing urban fringe; inevitably, the corresponding effect
was to establish a new fringe area further from the City’s
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core. Without surprise, managing the urban fringe area of
Prince George remains a challenge.

Today, the urban fringe of Prince George has a mix
of agriculture, forest, river valleys, and low-density rural
residential, with no influence from other urban centres.
Of note, many areas within City limits also have rural
characteristics. Although these areas of the City have some
urban amenities, parcels are often at least 0.81 hectares
(2 acres) and do not have water or sewer services.
Consequently, there is often little distinction between rural
areas within City limits and the adjacent fringe. For our
purposes, the defining feature of the Prince George urban
fringe is jurisdiction; we define the urban fringe as the
ring area under the jurisdiction of the Regional District
and adjacent to City boundaries. For RDFFG, the urban
fringe is covered by five OCPs, each aligned with different
Electoral Areas (Figure 1).

According to the City’s OCP and myPG Sustainability
Plan, none of the City’s rural areas are designated as
growth nodes. By focusing on these nodes, and under
expected low rates of growth, the City has ample
designated space within its borders to support higher-
density residential development and urban amenities,
without concern for running out of space. In contrast,
RDFFG has a strong desire to increase its revenues from
property taxes by encouraging development of the urban
fringe land base. Likewise, developing land in the urban
fringe is an attractive option for land owners who desire
living closer to nature while maintaining access to the
City’s amenities.

This planning context in the urban fringe is common,
and local governments have found different ways to
manage conflicting interests between regional districts and
its member municipalities. These solutions, each oriented
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to specific conditions, include OCPs (usually based on an
Electoral Area or part thereof), urban fringe plans (e.g.,
Quesnel, Williams Lake), and Regional Growth Strategies.
Given the need to update its suite of OCPs, RDFFG has an
opportunity to consider how best to manage development
in the urban fringe area.

Figure 1. Electoral Areas, Regional District of
Fraser-Fort George, BC
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An example of parcel-specific land use planning

By default, out-dated OCPs have out-dated long-term
planning goals and objectives, even though individual
policies remain relevant. Without appropriate long-term
goals, a local government risks making land use decisions
on a parcel-by-parcel basis that are not consistent with best
practices. Also, such decisions are more exposed to short-
term, political influence.

A recent decision by the RDFFG Board to rezone a
parcel illustrates the challenges of making land use
decisions under outdated OCPs. This example
encompasses different perspectives that reflect a range of
current land use planning challenges. As an expert in
urban land use planning, you are encouraged to consider
all perspectives to gain insights about these challenges that
can inform your recommendation to the RDFFG for
updating their planning documents.

Note: you are not being asked whether you agree or
disagree with this specific decision to rezone the subject
property; this example is for illustrative purposes only to
provide context for the kind of parcel-by-parcel decisions
that RDFFG has and will continue to address. Many of the
specific issues about increased residential subdivision for
the subject property are not restricted to the Pilot Mountain
area and have broader implications for providing sufficient
direction for land use decisions for the whole fringe area of
Prince George.

Summary of application

In 2020, a private developer submitted an Application for
Development to the Regional District of Fraser-Fort
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George (RDFFG) to rezone a 32.5 hectare (80 acres)
property to facilitate subdivision into rural residential lots.
The subject property is located in the Pilot Mountain area,
directly west of the City of Prince George municipal
boundary (Figure 1). The legal description of the property
is North half of North East Quarter of District Lot 2415
Cariboo District (N1/2 of NE1/4 DL2415 Cariboo
District).

The subject property is covered by the Salmon River-
Lakes OCP, which designates this area for residential
development under Rural Residential, which states under
s. 3.3.6: “Within the Rural Residential designation the
density for creation of new parcels is based on a minimum
parcel size of 1.6 ha (4 acres)...”. The parcel is zoned
Rural 1 (Rul) under the Zoning By-law No. 2892, which
requires a more restrictive minimum parcel size of 15
hectares (37 acres).

As per the Application for Development to rezone the
subject property, the purpose of the zoning amendment
(By-law No. 3195, 2020) was to allow for increased
residential subdivision of the subject parcel, as follows.

Current zoning;: Rural 1 (Rul)
Minimum parcel size: 15 hectares

Proposed zoning: Rural Residential 2 (RR2)
Minimum parcel size: 1.6 hectares

The subject property is located within an ecologically-
sensitive area adjacent to the Ferguson Lake Nature
Reserve, a public recreational space that was established in
1990 to protect forest, riparian, and wetland habitat. The
Nature Reserve, located entirely within the City of Prince
George, is protected by a Riparian Protection Development
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Permit area designation (Schedule D-2: Riparian
Protection Development Permit Areas), as per the City’s
OCP (No. 8383, 2011). As well, the RDFFG OCP requires
300-metre buffers arounds lakes to protect water quality
(Lakeshore Development Permit Areas).

Figure 1. Location of subject property (N1/2 of
NE1/4 DL2415 Cariboo District)
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Within the four years of the current Application for
Development being submitted, the subject property was
clear cut. Insufficient regard was given for the riparian
areas of two streams that drain the property into Ferguson
Lake. Also, a significant portion of the land within the
Lakeshore Development Permit Area was cleared without
permission.

The following documents provide additional details.

 Application for Development (prepared and
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submitted by applicant, Aug. 6, 2020)

o Applicant’s original conceptual design
for proposed subdivision, p. 12.

« Staff report: Report for Consideration;

+ Public Hearing, April 8, 2021, Minutes
(unapproved)

o City of Prince George submission, pp.
8-9.

o Letters from members of public, pp.
10-59

+ Applicant’s revised conceptual design for
proposed subdivision (Aug. 4, 2021)

Arguments for and against

The rezoning application was subject to a public hearing.
Prior to the hearing, members of the public submitted 32
letters opposing the rezoning. After hearing concerns
raised by members of the public, the initial public hearing
was adjourned to give the applicant time to respond to the
concerns.

This zoning amendment is worth considering in a
broader context. For the subject property, there are
important questions about whether the location is
appropriate for higher-density residential development. To
answer this question, consider (a) the suitability of the
subject property; and (b) the suitability of the area to
accommodate higher-density residential development. The
following is a summary of RDFFG’s argument to support
the rezoning and a summary of concerns raised by
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members of the public who opposed the rezoning.

RDFFG’s position is represented in the planning staff

report (Report for Consideration, Oct. 6, 2020) submitted

to the RDFFG Board of Directors, which was included in

the package of information available for the public hearing.
Staff position: Report for Consideration

+ The proposed re-zoning is consistent with the
Rural Residential land use designation.

* The OCP rural communities policies for North
Kelly support the expansion of rural residential
subdivision into area.

+ The proposed by-law amendment has “strategic
alignment” with “strong communities.”

Concerns raised by members of public opposed to the
rezoning

» Several objectives and policies of the OCP
related to ecology limit subdivision of the
subject property. These include protecting the
natural environment and aesthetic quality of lake
resources (Lake Protection 3.5.8) and protecting
watercourses and adjacent habitat (Watercourses
3.5.11).

* The Salmon River-Lakes OCP was adopted in
1997. As stated (s. 1.1.3), “This plan is intended
to be a relevant guide to future land use in the
area for a period of at least 5 years, and possibly
up to 10 years, depending upon the actual
conditions which occur to influence land use
over that time period.”

 Although the “OCP rural communities policies
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for North Kelly support the expansion of rural
residential subdivision into area,” the OCP
(3.3.12) directs future residential subdivision to
the area north and west of North Kelly, not to
the Pilot Mountain area. The two areas are
separate geographically and unconnected by any
roads. The article cited by Staff does not apply
to the subject property.

* Although planning staff indicates that the
proposed by-law amendment has “strategic
alignment” with “strong communities,” the OCP
provides no information about what a policy of
“strong communities” is or how it provides
strategic direction to land use planning
decisions. The staff report does not explain this
alignment.

+ Several additional objectives and policies of the
OCP are consistent with the existing zoning of
Rural 1 that limit subdivision to a minimum
parcel size of 15 hectares. These include policies
to direct future residential subdivision to
existing settlement areas (Residential
Subdivision 3.1.3) and support the existing
transportation network (Transportation
Objective 2.1.4).

In addition to the land use policies of RDFFG, a critical
issue relates to consistency with the Regional District’s
policies and the City of Prince George. The Salmon River-
Lakes OCP requires integration with other planning areas,
including the City of Prince George. Policy 2.2 of the
Salmon River-Lakes OCP states:
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2.2.0 As this plan includes part of the greater
Prince George Area the objectives for land use
relationships between this Plan, the City and
other adjacent planning areas are as follows.

2.2.1 To not promote development proposals
that would negatively impact adjacent
planning areas.

2.2.2  To advise neighbouring jurisdictions of
development proposals that are in close
proximity for their information and comment.

2.2.3 To coordinate land use development that
is adjacent to neighbouring jurisdictions such
that it complements current and future land
uses on either side of the jurisdictional
boundary.

For this reason, when considering the amendment to
rezone the RDFFG zoning by-law, one must also assess the
suitability of increased rural subdivision in the urban fringe
in relation to the City of Prince George OCP (By-law 8383,
2011).

Revised subdivision design and Board approval

In response to the expressed concerns of the public, the
applicant submitted a revised conceptual design for a Bare
Lot Strata with 13 lots (2 to 2.5 acres) with shared wells
and an engineered water treatment facility. (With a shared
water treatment facility, individual lots can be smaller than
the required minimum lot size.) The public hearing was
reconvened and the motion to rezone the property was
approved.

On January, 20, 2022, the RDFFG Board of Directors
passed the zoning amendment. During the Board meeting,
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the Board accepted the applicant’s offer to commit
voluntarily to a no-build covenant to help protect the lower
10.12 hectares (25 acres) of the property adjacent to
Ferguson Lake. To this point in the process, only the
rezoning from Rural 1 (Rul) to Rural Residential 2 (RR2)
has changed; the conceptual designs of subdivision are for
illustrative purposes only and were not formally considered
as part of the zoning amendment. Accordingly, the
conceptual design is subject to review and approval during
a future subdivision process.

Relevant by-laws

Primary
Regional District of Fraser-Fort George
Salmon River-Lakes OCP (By-law 1587, 1996)
RDFFG Zoning By-law (By-law 2892, 2014)
City of Prince George
OCP (By-law 8383, 2011)
Zoning (By-law 7850, 2007)

Cariboo Regional District
Quesnel Fringe Area OCP (By-law 4844, 2014)
Williams Lake and Area Fringe OCP (By-law
4782, 2013)

RDFFG: Official Community Plans
The RDFFG has seven electoral areas with eight OCPs:

» Electoral Area A — Salmon River-
Lakes [Adopted 1996]

» Electoral Area C — Chilako River-
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Nechako [Adopted 2010]
» Electoral Area D — Tabor Lake-Stone
Creek [Adopted 2004]
» Electoral Area D —
Pineview
[Adopted 2006]

 Electoral Area F — Willow River — Upper Fraser
Valley [Adopted 1996]

* Electoral Area G — Crooked River — Parsnip
[Adopted 2007]

 Electoral Area H — Robson Valley — Canoe
Downstream [Adopted 2001]

 Electoral Area H — Robson Valley — Canoe
Upstream [Adopted 2006]

The RDFFG has one Rural Land Use Bylaw (RLUB)lz

+ Hixon-Woodpecker Rural Land Use Bylaw No.
932, 1987 [Adopted 1988]

RDFFG: Zoning By-laws
For most of the RDFFG electoral areas, a single zoning
bylaw applies:

* Zoning Bylaw No. 2892, 2014

1. A Rural Land Use Bylaw (RLUB) is a land use bylaw that contains simplified
Official Community Plan policies and zoning regulations. The RLUB
serves as a guide to the RDFFG Board and public in making land use and
development decisions in a sparsely settled rural area. It further establishes
the form and character for existing and future land use and servicing
requirements of the area.
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[Adopted 2014]

Within Area C, Punchaw Lake, a separate zoning bylaw
applies:

* Zoning Bylaw No.
704
[Adopted 1985]

Within Area H, a separate zoning bylaw applies to the
proposed area of the Valemount Glacier Destination
development:

» Valemount Glacier Zoning Bylaw No. 2998,
2016 [Adopted 2016]

Media Attributions

* Map 4. Regional District of Fraser-Fort George,
Electoral Areas © Regional District of Fraser-
Fort George is licensed under a Public Domain
license

 Figure 1. Location of subject property ©
Regional District of Fraser-Fort George is
licensed under a Public Domain license
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Resources
URBAN PLANNING CASE STUDY

City of Prince George

History of Prince George

Llewellyn, J. (1999). Understanding a city’s form and
function: The development and planning history of Prince
George (Master’s thesis).

This thesis presents a comprehensive history of
planning and development in Prince George from
approximately 1900-90, with a specific focus on
built form. In addition, the final chapter provides
critical ~ insight into contemporary planning
challenges facing the city. Available at UNBC
Library.

Prince George OCP and Zoning Bylaws
City of Prince George.Official Community Plan Bylaw No.
8383, 2012.

City of Prince George. Zoning Bylaw Bylaw No. 7850,
2007.

Development incentives

Development incentive programs — website

69



70 David J. Connell

Development incentive programs — brochure

City of Prince George. Revitalization Tax Exemption
Bylaw, Bylaw 8370, 2011. (Consolidated, April 9, 2020)

Scouten, K. R. (2019). City of Prince George
Downtown Incentive Program Review: Final Report.
KRSolutions.

Neilson-Welch Consulting Inc. & Leftside Partners Inc.
(2010). Revitalization Tax Exemption Program Downtown
Prince George. In The City of Prince George.

This report, commissioned by the City of Prince
George, provides  background information
concerning past development efforts, current
constraints and information on the Revitalization
Tax Exemption Program (RTE) itself. The report’s
findings, which were considered unfavourable by
Mayor and Council, conclude that the RTE program
would be insufficient to attract new investment in
downtown Prince George, although it may aid in
redevelopment of existing buildings. [Report
available from author.]

Regional District of Fraser-Fort George (RDFFG)

Regional District of Fraser-Fort George
Guide for rural subdivision in RDFFG

Government of British Columbia

The following Government of British Columbia webpages
provide general information about local governments, land
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use planning, and regulatory tools to support growth
management.
Local Governments
Regional Districts
Governance Powers
Land Use Planning
Official Community Plans (OCPs)
Land Use Regulations
Zoning Bylaws
Regional Growth Strategies
Advisory Planning Commissions
Planning for Sustainability
Local Government Finance
Development Financing

Learning Module

. Regulatory Tools for Managing Growth and
Fostering Development

Statistics

BC Stats
Statistics Canada
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Rural Planning

73
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Overview
RURAL PLANNING CASE STUDY

The Rural Planning Case Study centres on the Bulkley
Valley in the Regional District of Bulkley-Nechako. This
case describes the historical development of the area as
influenced by provincial resource development priorities.
The application is about a proposal for a driveway to access
a rural subdivision.

Case. ‘Interface’ Crown Lands in the Bulkley Valley

The Bulkley Valley case introduces learners to unique
challenges of rural planning where Crown lands are highly
valued for both their natural resources and recreational
amenities. The Bulkley Valley has been shaped through
three eras of provincial resource policy. From a land use
perspective, one outcome is a landscape of overlapping
jurisdictions with existing and potential conflicts. The case
has specific regard for what is known as ‘interface’
planning, which occurs in Crown lands immediately
adjacent to townsites. These interface areas serve multiple
interests and multiple uses arising from natural resource
development, rural residential, recreational access, and
Indigenous rights and title. The Bulkley Valley is located
within the traditional territory of the Wet’suwet’en.
Learners are encouraged to discuss ways in which rural
land use planning can be improved.

75
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Application. Access to Rural Subdivision

The Smithers Community Forest Society (SCES)
appealed the province’s decision to permit a private land
owner to access their property through an ecologically-
sensitive area. The learner has been as a planning
consultant by the SCFS to help the group to develop the
strongest position to present at the hearing. The desired
outcome is either refusing the application or finding an
alternative route that can be supported by the Minister.

Learning modules that support this case study

. Regional Land Use Planning

This module explains regional land use planning
practice within and by the province of BC. The term
“regional” describes land use planning at a large
geographic scale. The need for land use planning
extends far beyond urban boundaries into the remote
regions where provincial parks, forestry, and mining
take place. These areas also overlap almost entirely
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with the traditional territories of Indigenous
peoples. In BC, 94% of the land base is public
Crown land. Over 90% of these public lands are
covered by regional land use plans.

- Approving Officers

When someone subdivides land, they are usually
creating new lots from one or more parcels of land;
that is, they are subdividing one parcel into multiple
lots. All subdivisions in BC must be approved by an
Approving Officer (AO). This module subdivision
and the application and the approval process in rural
areas.

«  Access to Rural Subdivision: Legal
Options

The rural planning case about access to a rural
subdivision raises questions about options for legal
recourse that may be available to people and
organisations that oppose this particular decision.
This module lays out some of these options in very
general terms.

«  Coastal GasLink Pipeline Conflict

The conflict between the Wet’suwet’en Nation
and the Coastal GasLink pipeline has attracted
national attention. This module provides a general
description of the situation and highlights major
sources of tension between Indigenous rights to
govern land, government policies and priorities (e.g.,
environment versus economic development),
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corporate interests, and police. Content includes a
description of the pipeline and of different
perspectives of the pipeline, including TC Energy,
Wet’suwet’en Hereditary Chiefs, and First Nations
of the Wet’suwet’en.

. Indigenous Title and Rights

This module explains the difference between
Indigenous title and rights to land. Provides a
summary of important Supreme Court decisions that
recognise Indigenous title and rights to land.
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Case. Crown Lands in the Bulkley Valley
RURAL PLANNING CASE STUDY

Learning Objectives

The Bulkley Valley case introduces students to unique
challenges of rural planning where Crown lands are highly
valued for both their natural resources and recreational
amenities. The Bulkley Valley has been shaped through
three eras of provincial resource policy. From a land use
perspective, one outcome is a landscape of overlapping
jurisdictions with existing and potential conflicts. The case
has specific regard for what is known as ‘interface’
planning, which occurs in Crown lands immediately
adjacent to townsites. These interface areas serve multiple
interests and multiple uses arising from natural resource
development, rural residential, recreational access, and
Indigenous rights and title. The Bulkley Valley is located
within the traditional territory of the Wet’suwet’en.
Learners are encouraged to discuss ways in which rural
land use planning can be improved.

79
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( 1)

Unceded traditional territory of the Wet’suwet’en

This case describes places and activities on the unceded
lands of the Wet’suwet’en Nation. The Wet’suwet’en speak
Witsuwit’en and are of Dakelh ancestry.

Over one hundred years ago, in 1913, the Grand Trunk
Pacific Railway Company announced it would be locating
an important divisional point along its transcontinental
railway in a swampy townsite colloquially known as
Squatterville (Figure 1).1 After just one year, the surveyed
site was transformed into a bustling town, complete with
medical, educational, and financial services, and numerous
business establishments. The government, private land
companies, and residents promoted the area vigorously,
as demonstrated by the popular slogan, “5000 population
by 1915.” While the village managed to attract only 700
residents by incorporation in 1921, by most accounts the
town was ﬂourishin;_zf,.2 Squatterville would eventually
become the idyllic mountain town known as Smithers,
located in the Bulkley Valley of the western central interior
of British Columbia (Map 1).

1. Shervill, R L (1981). Smithers, From Swamp to Village, Smithers, BC: Town
of Smithers, p. 19.
2. Shervill (1981), p. 25.
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( 1)

Facts and figures

The Bulkley Valley is the heart of the Hudson Bay
Mountain Ranges. The Bulkley Valley is divided between
the Regional District of Bulkley-Nechako and Regional
District of Kitimat-Stikine, and is home to several rural
settlements.

%

Name Pi‘:)l:l“lat Change
(2016-21)
Smithers. 5,378 0.4
o 1,474 1.1
Ha;/éﬂiie o 257 -17.9
Ne]vjvi§;1:ZC<tel?cf>n 602 3.8
District of 3,052 20

Houston

Many of the Valley’s 16,000 inhabitants are located
outside incorporated areas.

Source: Canada Census 2021

Figure 1. Early settler development, Smithers, BC,
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1915

The expansion of the railway through the Bulkley Valley
was part of British Columbia’s first era of resource policy
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that aimed to develop the resources of northern BC’s
Crown lands. Smithers and the rest of the Bulkley Valley
eventually developed through three eras of provincial
resource policy, each of which is described as part of this
case. After discussing the economic development of the
region’s natural resources, this case highlights four recent
planning initiatives undertaken as responses to its historical
pattern of resource development. These recent initiatives
include localised resource planning, planning for local
economic development, access planning, and bioregional
planning.

Traditional Territory of the Wet'suwet’en’

The Town of Smithers was built on lands within the
unceded traditional territory of the Wet’suwet’en (yintah).
Map 2 shows the traditional territory of the Wet’suwet’en
and areas of each clan.

The peoples of the Wet’suwet’en are the original
inhabitants of the Bulkley Valley. Wet’suwet’en means
“people of the Wa Dzun Kwuh River” (Morris and Bulkley
rivers). They have occupied 22,000 km? of traditional
territory in north central interior BC since time
immemorial. First contact with European fur traders is
estimated to have occurred sometime in the early
nineteenth century.

The Wet’suwet’en employ a hereditary governance
system to guide land management on their traditional
territories. This traditional governance system is based on
the following five clans, which comprise thirteen house
groups:

3. The informat