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Executive Summary

This study examines census information from 1951-2011 to determine
how demographic indicators have changed in downtown Halifax.
Population and the number of children have declined in real terms over
the course of the study period, while the number of occupied dwellings
and single households have increased considerably. A review of City
of Halifax’s planning policies and land use bylaw complements the
census analysis. The goal to is determine how planning practices

and policies have worked as incentives or deterrents to residential

uses in Halifax’s downtown. In general, planning policies have had

a quantifiable effect, although causation is difficult to determine.
Urban renewal slum clearance programs in the 1950s and 1960s can
be directly linked to major population declines. The concentration of
high density residential zones in the southern downtown correlate to
sustained and real growth in the area.
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1 Who Lives
Downtown?

The question “who lives downtown” is a simple one. It asks what kind of person resides
in the urban core, how old they are, what kind of job they have, and how long have they lived
downtown. Socio-economic and demographic change are key components of the question.

This paper asks: are neighbourhoods mixed-income and has the downtown core experienced
population growth. The answers could affect what kind of buildings are constructed to house
urban residents: are they single family dwellings, multi-family rental apartments, or single
occupant luxury condominiums? This project seeks to answer the question, “who lives in
downtown Halifax™? The project examines a long timeframe to adequately answer this question.
The analysis of six census periods over a 60-year period will provide the bulk of the quantitative
answers of who lives downtown. A municipal planning document review will assess the impact
of the city of Halifax’s, and later HRM’s, downtown planning policies. Map 1 shows the report’s
downtown study area for the five census tracts closest to the Central Business District (CBD).

Urban studies paradigms and HRM policy have identified dense, compact urban cores
as the ideal urban form. In Halifax, decades of residential dispersion to the city’s fringes have
made the allure of densification’s benefits more tangible. In 2006, HRM adopted growth targets
for urban, suburban, and rural areas. The plan allocates 25% of anticipated population growth
until 2013 to the Regional Centre, which includes the downtown core (HRM, 2006, p.36).

The supplementary plan, HRM by Design established form based standards for new urban

core development in 20009. It also changed the long-standing and time consuming municipal
practice of individual development agreements for each new downtown development. HRM
by Design expedited the approval process reducing the average wait time for building permits
and municipal approval from 2-3 years to 12-18 months. The availability of density bonusing
in the downtown allows developers to build 30% higher than as of right height restrictions. The
additional floor area possible through density bonusing agreements favours the provision of
additional residential units in new developments.

The City of Halifax and its post-amalgamation successor HRM have advocated numerous
housing and residential policies in the downtown core. Peninsular Halifax is an interesting focus
for studies of residential morphology because it largely developed prior to 1950 and the adoption
of comprehensive zoning by-laws (Millward, 2007, p. 67). In the 1950s and 1960s, Halifax
approached growth and development through the lens of slum clearance. The 1945 and 1950
Official Town Plans introduced “slum clearance” as a principal objective for the northern reaches
of the downtown core. Council hired outside expert Gordon Stephenson in 1956 to evaluate
Halifax’s slum conditions and to propose solutions. His 1957 report recommended the demolition
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Downtown Halifax Context Map
with Census Tract Divisions

Map 1:

@ cogswell (9)
@ Spring Garden (8)
@ Commons (7)

@ Inglis (4.01 & 4.02)
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(HRM, 2012).

and eviction of working class neighbourhoods north of Duke Street. Over the next two decades,
council enacted ambitious renewal schemes that replaced the dense mixed-use neighbourhood
with the Cogswell Interchange and Scotia Square Mall. David Verbeek (2010) found that urban
renewal displaced 1,600 people and irrevocably lessened the area’s density (p.74). Regional
planning initiatives in the 1970s and 1980s, in addition to the City of Halifax’s annexation of
Mainland areas, diminished the historic city’s importance in planning documents. Residential
growth shifted away from established neighbourhoods in the downtown core and the Halifax
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Peninsula in favour of rapidly expanding communities on the periphery.

Halifax’s central city area underwent radical changes in demographic, economic,
and urban morphology after 1950. Immediately after World War Two, downtown Halifax
residents had lower incomes and education levels, and crammed into crowded tenements. A
combination of planning policies favouring suburban ownership in the 1940s-1960s, investment
decisions in commercial properties, and consumer preference for suburban accommodations
drove major population decline in most of the central city. With the exception of the south
end, Halifax’s urban neighbourhoods experienced serious population loss throughout the study
period. Despite modest growth since 1991, most urban areas have lower populations in 2011 than
1951. The emerging downtown resident type since 1991 is slanted towards single or two person
households with higher education and income levels than CMA averages.

In the era of urban renewal, planning policies designated the downtown core as a place
for business and private investors backed the development of expanded office, hotel, and
shopping complexes in former residential neighbourhoods. A lack of adequate housing stock was
a common municipal theme after 1945. Successive Halifax councils viewed the provision of new
cheaper housing as the solution (Fingard et al., p.169). Shortage of housing stock combined with
dilapidated and aging stock in central Halifax motivated sweeping planning interventions in the
1950s and 1960s. Urban renewal radically reshaped Halifax in the 1960s. Large mega-projects
interrupted the downtown’s 1749 original street grid.

Suburban communities fared well after 1945. The completion of the MacDonald Bridge
across Halifax Harbour in 1955 linked Dartmouth directly to Halifax’s commercial district,
sparking sustained population growth on the opposite side of the harbour. Expansion of Halifax’s
municipal boundaries in 1969 permitted the City to access cheap, unsettled lands within its
political purview. Provincial government housing programs encouraged home ownership in
Sackville, Cole Harbour, and Spryfield. For Fingard (1999), the contrast between residential
development in suburban and old city was more marked in Halifax than any other Canadian city
due to the absence of urban residential neighbourhoods built in the 1920s and 1930s (p.167).

Provincially mandated regional planning coordination in the 1970s badly over
estimated population growth projections. The City of Halifax adopted high annual new housing
construction targets that pushed development into the Mainland areas of Clayton Park and
Spryfield. Large apartment complexes appeared primarily in the City’s southend in conflict with
the area’s pre-existing 19th century Victorian housing stock.

In the past two decades, there has been a noticeable shift in the composition downtown
residents; they are becoming wealthier, better educated, and are living in smaller households.
Recent planning policies attempt to streamline the development approval process through
clearer regulations and zoning allowances. Condominium developments have benefited from the
planning reforms and a new demographic appears to desire urban housing.



This study enters a twofold debate. Locally, it engages with perceptions of Halifax’s
downtown decline and the need to attract more residents to Halifax’s urban areas. Recent
publications praise Halifax’s recent reversal of an intractable trend of losing economic and
residential importance to suburban areas. The Canadian Urban Institute (2013) characterizes
Halifax’s downtown as experiencing “unprecedented levels of growth” in residential
development (p.36).

The Greater Halifax Partnership (2012) laments the regional core’s slow growth rate
compared to the rest of the municipality, “despite [the] reversal of [the] 20 year trend of decline”
(p-2). HRM by Design operates in a contextual framework designed to densify residential use
in the downtown. Non-government organizations (NGO) operating in Halifax also promote the
benefits of municipal efforts to invest in and to attract more residents to the Central Business
District (CBD). Ideologically diverse groups like the environmental lobby Ecology Action
Centre and developer friendly Fusion Halifax agree on the need to densify the urban core and
combat suburban sprawl in Halifax. The Strategic Urban Partnership’s constitution repeatedly
lauds the benefits of a dense urban core and downtown Halifax’s crucial importance to the
regional economy (2011). The environmental group Our HRM Alliance proposes seven solutions
to HRM’s intractable problems, most of which revolve around limiting sprawl and investing
in Halifax’s urban core infrastructure (2012). The Greater Halifax Partnership seeks to attract
8,000 new residents to the urban core between 2011 and 2016 (2011, p.5). These respond to a
perception of uncontrolled residential growth on the municipality’s suburban fringes. A dramatic
build-up of residential and commercial development in Clayton Park since the 1960s and new
proposals for 25-year build-out in West Bedford accentuates the perception of the hollowing out
of the downtown since urban renewal.

HRM is not unique in its diagnosis of and prescription for its downtown malaise. The
axiom that most North American cities have experienced central decline and low-density
suburban growth on metropolitan fringes is well established. New urbanism, smart growth,
transit-oriented development, and creative cities paradigms all advocate the redensification of
the urban core, reversing the long-term “volcano model” of urban morphology (Bunting and
Millward, 2008). These approaches have entered local debate and animate municipal policy
and NGO suggestions. The focus on income and socio-economic concentration within the
downtown residential core questions the social outcomes of these policies. The gentrification
discourse is well represented in larger metropolitan regions. In the Canadian context, Vancouver
figures prominently in debates over gentrification due to the city’s densely populated peninsula
and extensive high-rise condominium development (Ley and Dobson, 2008; Harris, 2011). In
Halifax, I track the changing socio-economic profile of downtown residents to determine whether
gentrification along the waterfront or near Spring Garden Road has occurred. In the worst-

4

case scenario, new residential developments force lower income populations out of the area,
replacing them with affluent residents at equal or lower densities. In the best-case scenario, new
condominium developments bring new residents to underutilized areas of the downtown, without
displacing former residents, creating a social mix.

My purpose is to track demographic change in downtown Halifax between 1951 and
2011 with census data. Included in the working definition of demography are socio-economic,
gender, ethnic, age, and professional indices. I ask three central research questions. First, what
is the demographic profile of Halifax’s downtown residents, and how has it changed over time?
How has income, age, profession, ethnicity, and household size in the downtown core changed
over the study period?

Once the major demographic changes are understood, I move on to the relationship
between planning policies and residential change. I ask to what extent can demographic shifts be
linked to major city planning policies? Did the urban renewal program greatly affect downtown
residential levels? Did the 2006 Municipal Planning Strategy and HRM by Design increase the
residential population in the downtown core? Principally, how have planning policies worked
as a framework, but not driver, for encouraging or discouraging residential development in
downtown Halifax?

Finally, I engage the question of gentrification. I examine how patterns of social mix
changed over time at the census tract level, and how housing tenure and type have changed. I ask
how does changes in economic distribution and social mix relate to changes in socio-economic
distribution in downtown? In particular, I am interested in how economic disparity is reflected
in the urban form; are luxury condominium developments next door to government assisted
housing for instance?



1.1 Approach:

I utilize a mixed method census based analysis for this project. Census results from 1951, 1961,
1971, 1981, 1991, 2001, and 2011 establish the downtown core’s demography. I seek to enumer-
ate Halifax’s urban population and assess the relationship between demographic changes and
planning policies. The study area is adapted from HRM by Design’s nine peninsular precincts to
reflect current planning rhetoric of the “Regional Core.” Major planning policies provide a regu-
latory context for population shifts.

The method can be separated into three parts. First, I review Halifax’s planning docu-
ments. The review begins with Halifax’s 1945 Master Plan and concludes with HRM’s draft
Regional Municipal Planning Strategy that emerged from the municipality’s five year review
process, RP+5. I review both the official plan documents and secondary land use bylaws for the
urban downtown. Although planning strategies for areas outside of the CBD may have affected
residential patterns by facilitating sprawl, I do not analyze them. The political boundaries of Hal-
ifax changed substantially over the study period, expanding from the peninsula to encompass the
entirety of Halifax County in 1996.

Summary of Major City of Halifax Planning

Figure 1: Policies, 1945-2013

1945 |, City of Halifax Master Plan

1950 |—— City of Halifax 10 Year Development Plan

1957 |5 Gordon Stephenson Redevelopment Report

1969 | | Halifax Master Plan!
1972 | Downtown Urban Design Plans
1975 | Halifax-Dartmouth Regional Development Plan

1978 |, Halifax Municipal Development Plan

1984 | Halifax MDP Amendemnt

1993 |, Halifax MDP Amendment
1997 |—— 5 HRM Peninsula MDP Consolidation

2006 |——» HRM Regional Municipal Planning Strategy

2009 |——» HRM By Design
2013 ——» RP+5

In particular, three major planning approaches merit attention. Figure 1 lists the pertinent
Halifax planning documents reviewed. In the 1950s and 1960s, the City’s urban renewal policy
radically reshaped the downtown core. The 1945 and 1950 Official Plans identified slum clear-
ance as a priority. Gordon Stephenson’s 1957 report furthered the City’s agenda of radical reno-
vations to the downtown core’s housing stock, street plans, and density. In 1975, the city adopted
a new regional plan. New land use bylaws entered use in the late 1970s, many of which are still
in effect today. Finally, the 2006 Municipal Planning Strategy and its 2009 addition HRM by
Design represent a marked shift in municipal policy. For each of these official plans, the essential
goals relating to downtown residential targets and goals will be summarized for efficient compar-
ison with census data.

My plan analysis employs textual criticism as I discern the relevant policies relating to
downtown residential development in Halifax’s planning documents. A heightened sensitivity
to language is essential for this project. For instance, the language of “slums” in the 1940s and
1950s has been eclipsed by a desire for a “living downtown” in the new millennium. I distin-
guish between definitions of the downtown as a coherent multi-faceted entity that comprises
residents, retail, business, and tourism and policies that are economic. Although the Halifax and
HRM strategies have frequently addressed the downtown, many approach it primarily as an eco-
nomic entity. I only consider plans and strategies that explicitly address residential retention or
attraction will be considered, although economic policies have a secondary effect on residential
use. Major “downtown” policies will be summarized to provide a coherent picture of the munic-
ipality’s residential goals in the downtown area and how they change over time. Figure 1 shows
major reports or plans. In addition to these major documents, municipal reports and discussion
papers on residential development and land use distribution provide context for Halifax’s down-
town planning over the study period.

Second, I conduct the census and socio-economic analysis. Twelve census periods fall
under the study’s timeline, but I only analyze six. The information from the 1951, 1961, 1971,
1981, 1991, 2001, and 2011 censuses will be sufficient to construct a broad residential data sam-
ple. The five downtown census tracts’ boundaries have changed relatively little over the study
period; Statistics Canada separated tract four into tracts 4.01 and 4.02 in 1991. For the purposes
of my historical comparison, however, these tracts will be amalgamated into a single tract in or-
der to compare earlier statistics to the 1991-2011 period. I rename the tracts for readability: tracts
4.01 and 4.02 are referred to as the Inglis tract; tract 7 is the Commons tract; tract 8 is the Spring
Garden tract; and tract 9 is the Cogswell tract. See Map 1 for the tract boundaries and aliases.
To compensate for changing census questions, only statistics that are consistently available
throughout the study period will be used. Unfortunately, this means that I do not use pertinent
information from questions like “are you a visible minority?” since it first appeared in the 1996
census (University of Toronto 2009). Finally, the federal government’s changes to the 2011 long
form census present challenges. The introduction of the voluntary National Household Survey
(NHS) replaced Statistics Canada’s long standing practice of administering a more detailed long
form census to 20% of respondents in each census tract. While these changes had no effect on
the short form census, the NHS produced uneven and statistically dubious results. Due to data
quality errors, Statistics Canada suppressed the results from tracts 4.02 and 7 from the NHS. As
a result, I omit all NHS information in this study. In some cases, I use alternate information from
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other government agencies, like Revenue Canada, in lieu of census data. However, in the absence
of reliable alternatives from 2010 or 2011, I use 2006 long form census information to complete
historical comparisons.

Finally, I interpret the collected census data and the planning policies. I construct a
comprehensive 60-year demographic profile for each census tract neighbourhood. In particular, I
identify areas that experience short term, between 1-2 census periods, changes. | map areas that
experience significant bumps or drops in density and population between censuses to provide a
complete geographical understanding of Halifax’s demographic dynamics. I also answer how
planning policies have affected population change and housing type over time. Finally, economic
trends over time, in conjunction with age and professional indicators, determines if socio-eco-
nomic concentration is occurring in downtown Halifax. My analysis focuses on changing con-
centrations of wealthy and lower income residents in different parts of the downtown’s geogra-
phy. If these concentrations can be connected to new developments, the gentrification argument
gains further credence.

The census analysis involves qualitative connection with Halifax planning policies and
quantitative mapping of demographic changes. Critical analytical skills are necessary to ascertain
demographic changes. With numerous indicators followed, changes over a 10-year period can be
complicated. It is necessary to separate education, income, age, ethnicity, origin, and tenure to
derive intelligible patterns. For instance, a condominium boom in downtown Halifax during a pe-
riod of population decline can be explained if people with higher incomes and education levels,
living in smaller households are filling these new developments.

I recognize potential problems with using census information as the basis of analytical
framework. Pilkey (2005) indicates problems with census reporting in Nova Scotia. He found
that underreporting often occurs. In addition, he argued that the 20-34 age group often has signif-
icant reporting distortions, which are particularly acute in Nova Scotia due to the high numbers
of out of province students. Furthermore, the recent federal government decision to eliminate the
mandatory long form census before the 2011 census has repercussions for this project. The 20%
sample provided additional socio-economic information beyond age, gender, and civic address,
such as education, income, and geographic mobility. The potential lack of comprehensive long
form census information for the study area presents a potential information gap for the study’s
last census point.

1.2 : Downtown in Context

Relatively little is published about Halifax’s residential development. Although urban
neighbourhood segregation is a frequent focus in Anglo-American literature, it often focuses
on the largest centres. In the Canadian context, Toronto, Montreal, and Vancouver occupy most
planning or urban studies’ treatments (Hall, 2008). Halifax has been largely ignored in studies
of residential changes and housing patterns. The theoretical framework already exists to apply
census analysis to housing changes. Halifax, although not among the top ten largest Canadian
cities, merits special attention. In its regional context, Halifax’s central cultural, economic,
social, and political importance to the four Atlantic Provinces is undisputed (Lefebvre and
Brender, 2006). In examining Halifax as a small city, scholars might note that Halifax is a major
city in the Atlantic Canadian context. Halifax is a legitimate focus of attention for scholars and
planners interested in the dynamics of urban core residential changes.

For the purposes of this review, the relevant literature is separated into local context,
general residential change theory, and gentrification studies. Studies of downtown change often
focus on retail and commercial attributes and treat residential population as an afterthought
(Charney, 2005; Filion et al., 2004; Rutland, 2010). Although residential change analyses and
gentrification studies have some overlap, the author’s perspective and focus distinguishes each
evaluation. For the most part, there are few relevant Halifax studies. However, the methodology
and approaches are available from other Canadian studies.

The local context is relatively understudied in comparison to larger Canadian centres.
Jill Grant’s and Hugh Millward’s numerous studies on suburban settlement patterns examine the
effects of fringe development that inform my study of the centre city. Millward (2000; 2002)
focused on residential development in the greater Halifax area over the course of the twentieth
century. In Eastern Passage, he studied developments from 1920-1988 and in peri-urban areas
from 1951 and 1991. In both papers, Millward argued that Halifax city policies facilitated
residential development in the suburban fringe. In his 2002 article, he saw this 40-year period
as a major de-urbanization period. Millward interprets peri-urban development using magnet/
attractor, constraints/inhibitors analyses, in addition to an evaluation of Halifax’s planning
policies. Grant and Peterson (2012) offer insights into Gordon Stephenson’s evaluation process
in Halifax’s urban renewal recommendations in 1957. Stephenson’s studies targeted two
residential neighbourhoods for redevelopment. The mixed-use industrial slums around what is
now Scotia Square elicited attention. Stephenson’s report formed the basis of the city’s massive
downtown urban renewal program that lasted for a decade. David Verbeek (2012) and Marcus
Paterson’s (2009) planning theses explore the rationales for Stephenson’s recommendations and
the results.

Residential analyzes typically focus on transportation connections, relevancy to theory,
or density/development patterns. Often, mathematically based density regression studies attempt
to accurately track decentralization (Bunting, 2004; Cuthert and Anderson, 2002; Gordon
and Vipond, 2005; and Millward and Bunting, 2008). Bunting, Filion, and Priston (2002)
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examined Canadian cities’ centralized morphology with populations over 250 000. While the
authors concluded that Canada’s urban centres have generally become more decentralized since
1945, the results are not uniform across the country. They used census tract analysis to track
residential decentralization over time. Due to the long timeframe and large geographic study
area, their conclusions were relatively generalized. However, they found that Halifax is a low-
density settlement that departed from their major findings. Bunting et al. determined that newer
metropolitan areas, western cities, and mid-sized cities tend to have lower densities.

Whitzman (2009) explored the evolution of Toronto’s Parkdale neighbourhood from
1875-2002. The long time frame covers Parkdale’s change from an up-scale suburb to an inner-
city slum. Whitzman’s analysis utilized media coverage in her construction of the term “slum”
and census returns to track the neighbourhood’s change. Whitzman’s examination of urban
renewal in the 1960s directly informs this study’s treatment of Halifax’s demolition regime in the
1960s. Her census indicators — residential tenure, income, occupation, and number of units per
building — will inform this study’s methodology.

Gentrification is a major issue confronting downtown residential developments.
Gentrification is a comprehensive and complicated issue that involves the displacement of
lower income groups from neighbourhoods as wealthier inhabitants move in to take advantage
of inexpensive real estate in prime urban locations (Zukin, 1987; Slater, 2004). This study
approaches gentrification discourse from the broadest possible perspective. The measure of
gentrification will be spatial concentrations of homogenous socio-economic groups (Ross et
al., 2004). Kern (2010) approached gentrification in urban condominium construction,
and the central role of single women as condo purchasers. She placed the process in a neo-
liberal project to “reclaim” the city, and highlights the allure of placing safe condominium
developments in dangerous areas. She contended that the experience of living on the frontier
of safe neigbourhoods drives, in part, the proliferation of new condominium developments in
lower-income Toronto areas. Ley and Dobson (2008) studied spatial distribution of gentrification
from another perspective. Instead of analyzing where gentrification has occurred, Ley and
Dobson examined two neighbourhoods that have resisted gentrification, the Downtown
Eastside and Grandview-Woodland. The authors formulated criteria for the likelihood of
downtown gentrification: proximity to environmental and cultural amenities, historic and unique
architectural properties, and spatial distance from public housing or active industrial lands.
Second, the authors examined the role of community action in resisting gentrification in the
Downtown Eastside and Grandview-Woodland.
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2 Planning and
Downtown, 1945-2011

The study period encompasses three distinct planning time periods: urban renewal in
the 1950s and 1960s, regional coordination in the 1970s and 1980s, and amalgamation after
the 1990s. The discourse of revitalization flows throughout planning documents over time.
Municipal and other government or advocacy organizations, like the Downtown Business
Commission, routinely approach downtown planning from a position of perceived decline that
proposed policies seek to reverse. The role of residential use in the downtown has changed
substantially over time. Residential use in the downtown core has evolved from an unwanted
blight in the 1950s to an indispensible facet of a successful and vibrant urban core. Downtown
land use regulation encouraged residential developments throughout the downtown after the
1970s. Primarily residential zones south of Morris allowed the development of medium and
high-density residential developments as-of-right.

2.1 Slum Clearance and Urban
Renewal

The 1945 Master Plan and the 1950 Official Town Plan update focused on housing
through the lens of “urban blight” and “slum clearance.” In general, housing’s ideal built form
was low rise and low density. In the downtown core, both plans advocated removing individuals
and housing stock north of Citadel Hill. The plans supported the expansion of commercial uses
in the central area. The 1945 Master Plan identified two residential areas within the study area
around Spring Garden Road and Gottingen Street for redevelopment.

The importance of residential use in the downtown core is unclear from the Master
Plan. The Plan defined ten attributes of a desirable neighbourhood, including “low-density of
population”, hard surfaced interior streets without heavy traffic, and ample social, cultural, and
institutional facilities (City of Halifax, 1945, p.43). These attributes seem to lionize the form of
emerging suburban neighbourhoods. However, the Plan explicitly stated that individual single
home ownership was unrealistic due to its location and high land value in the peninsula’s central
area. Between the Citadel and North Street, the fully developed form would support thousands of
low rent apartments close to major employment centres (p.54).
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Halifax’s urban slum. The intersection of Brunswick and Jacob Streets was at the centre of the
neighbourhods identified as urban blight in Halifax’s official plans. In the 1960s the area was cleared
for commercial towers and shopping malls. (Castle Studios, nd).

Slum clearance and redevelopment in the downtown area had a high profile in the Master
Plan. Recommendation 22 advocated that the City immediately undertake slum clearance and
public housing programs to alleviate the deleterious effects of substandard housing (p.53).
The areas cleared would largely be reconstructed for residential habitation. The area would be
reconstructed to a higher design and architectural standard. The Plan envisioned redeveloping
dilapidated and overcrowded houses as modern multi-family dwellings. A new street structure,
public space, and facilities would provide residents with amenities and services (p.54). The
northern reaches of the CBD, under the Master Plan slum clearance program, would remain high
density residential neighbourhoods with minimal commercial uses.

The 1950 Official Town Plan updated key short term goals of the 1945 Plan. It consisted
of a series of specific policies such as completing the Westmount residential development and
widening roads. The 1950 Plan provided direction for immediate City initiatives. It proposed
16 short term projects, including slum clearance, road widening, traffic flow improvements, and
a Halifax-Dartmouth bridge crossing. From an urban residential perspective, the City’s only
interest was slum clearance.

12

The City abandoned the potential for publically financed low cost housing in the area north of
Duke Street in favour of replacing the existing residential uses with commercial towers and
shopping malls. The Plan considered the coexistence of commercial and residential uses in the
area unacceptable. The Plan established two reasons for changing the area’s primary land use to
commercial. First, the area’s proximity to the Central Business District precluded its suitability
for residential housing. Instead, the Plan argued, any public housing scheme was better situated
around the North Common. Second, the city’s geographic structure prevented commercial
growth in any other direction. Geographic features prevented expansion east, towards the
waterfront, and north, along the steep slopes towards Citadel Hill, while institutional and
parkland blocked business expansion to the south (City of Halifax, 1950, p.7).

The 1950 Plan established the desire for urban renewal. The Plans posited that residential
and commercial uses were fundamentally incompatible. The Plan advocated the completion of
the Westmount development and low-income housing adjacent to the North Commons. However,
the anticipated slum clearance program would precede any housing scheme to free available
land.

1950 Zoning Map

Despite the language of slum clearance and the unacceptability of residential use in
the CBD, the 1950 Zoning Map permitted residential uses throughout the downtown core. The
CBD was zoned C2 General Business, which allowed R1, R2, R3, and C1 uses. South of Morris
to Inglis was largely zoned high density residential with small pockets of C2 and parkland
interspersed. North of the CBD, the C2 designation extended along Gottingen to Cornwallis
with R3 zones east and west of the commercial Gottingen area. Parkland and institutional uses
occupied most of the centre of the city, between South Park and Robie. R3 zones permitted
apartment buildings up to 50 feet in height, with no dwelling count restriction. R1 and R2 uses,
on the other hand, have a maximum height limit of 35 feet. R1 dwellings are for single family
occupation, while R2 uses allow for semi-detached and row houses with up to four apartment
units. A few isolated blocks had a designation of commercial with dwellings over. These mixed
use zones were confined to 1-2 block stretches of Cogswell, Cunard, and Agricola Streets.
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Gordon Stepehnson Justifies Urban Renewal

Gordon Stephenson’s 1957 report provided the rationale for slum clearance north of Duke
Street. His recommendations for additional off-street parking lots, greater highway infrastructure
to connect the downtown core with the emerging suburbs and razing low-income residential
neighbourhoods drove the City’s downtown policy until the 1970s. He anticipated an increase in
the metropolitan population from 160,000 to 300,000 by 1982 and contended that the majority of
residential developments would occur in suburban areas (Stephenson, 1957, p.21). Furthermore,
he argued that the ideal use mix was single use residential or commercial. Indeed, he criticized
the Gottingen area for a lack of differentiation between commercial and residential uses (p.27).

The major result of Stephenson’s report was his recommendation that the City redevelop
deficient neighbourhoods and rehouse current residents elsewhere. The neighbourhood north
of City Hall in particular elicited condemnation: “here are some of the worst tenements and
dirty cinder sidewalks merge with patches of cleared land littered with rubbish” (p.26). To
accommodate growing commercial sector, Stephenson recommended clearing the area of
housing to make way for commercial uses (p.54). Stephenson also recommended clearing
waterfront property to make way for commercial and government offices as well as commercial
improvements in the Spring Garden Road and Gottingen Street areas (p.54). Overall, Stephenson
privileged commercial over residential uses in the downtown core, a position which advanced
preexisting City attitudes.

The series of planning policies implemented between 1945 and 1970 irrevocably altered
the population density, location, and profile in downtown Halifax. The residential neighbours
north of the Central Business District were among the densest in Halifax in 1951 (Stephenson,
p.137). However, with the adoption of the 1950 Official Town Plan and Stephenson’s 1957
redevelopment recommendations, the Cogswell tract, which was included in the northern slum
redevelopment, experienced a precipitous decline in population between 1951 and 1961. In
that decade, the population declined by one-third; by 1971, the number of residents had fallen
by two-thirds. In total, 4,052 people moved from the area between 1951 and 1971. The area’s
population has remained relatively stable since 1971, losing another 300 people over 40 years.
The population density in the Cogswell area declined. In 1951, it was the densest downtown tract
with 9,792 persons per square kilometre. Density fell sharply as the population decreased, falling
to 3,460 persons per square kilometre in 1971.

In 1963, the City of Halifax conducted an extensive land use survey that intended to
categorize all land uses within the city. Using data from the 1961 census, the planners created
profiles for the City’s 17 census tracts. The Inglis tract had the largest percentage of residential
uses, with 46% of the land area occupied by residential uses. The Cogswell tract, on the
other hand, had a small residential population and significant commercial land use (Coblentz,
1963, p.11). The report comments that the Inglis tract “...is typified by a significant mixing
of what would appear to be conflicting land uses; i.e., residential, commercial, industrial, and
warehousing. Approximately one-half of the area is devoted to residential use, but no single
dominant mode of residential dwelling predominates” (p.35). The Inglis area had a particularly
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large concentration of 3-8 unit dwellings within the peninsular context, especially walkups and
flats (p.43). The Spring Garden area had a small residential population primarily housed in larger
scale multi-family developments (p35).

Urban renewal underway, 1967. Duke Tower escavation site looking north towards Gottingen Street.
(NSARM, 1967).

The transition from lower density single detached residential neighbourhoods to
higher intensity use was already evident in the areas abutting the CBD. The report noted the
development pressures already underway in the Inglis and Cogswell tracts. The study singles
out the Inglis tract as experiencing “...the transition of old and large single family dwellings to
multiple-family use as the demand for housing increases” (Coblentz, p.43). The neighbourhood
north and adjacent to the CBD also exhibited some of the same pressures, although the
development patterns are less clear than in the Inglis tract.

Coblentz also profiled housing quality. Urban renewal schemes had already targeted the
“slum” areas in the Cogswell tract identified in the Stephenson report. According to Coblentz, the
quality of housing south of Morris to Inglis and west to Robie had undergone a marked decline
in quality, despite the neighbourhood’s omission from the 1957 report (pp.87-88). Overall, the
report described housing in the downtown as dilapidated and deteriorating, with small clusters of
good quality housing around Spring Garden Road and north of Morris Street (Appendix).
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2.2 A Living Downtown within a
Growing Region, 1970-1990

A paradigm shift occurred in Halifax’s planning thinking in the late 1960s. The 1971
Master Plan! established development policies for the newly annexed Halifax Mainland.
Regional planning attempted to coordinate the policies of Halifax, Dartmouth, and Halifax
County. The 1978 MDP introduced planning policies for the CBD that implemented the regional
vision laid out in the MAPC plan. The new planning policies adopted for the peninsula remain in
effect in 2014. The Downtown Halifax MPS and LUB replaced the 1978 MDP in the downtown
core. In both the 1971 Master Plan! and the 1978 MDP, the City of Halifax positioned itself as
the protector of neighbourhood stability. Large-scale developments and street alterations were
actively discouraged.

The City of Halifax initiated downtown planning process under the Downtown
Commission that resulted in two urban design plans for Grafton and Salter Streets. The
ideological distance between Stephenson’s support of large scale urban renewal schemes and the
1970s downtown plans was significant. However, the most significant planning development was
the adoption of the Citadel Hill viewplanes that capped building heights to preserve views of the
harbour from Citadel Hill.

1971 Master Plan!

The 1971 Master Plan! focused on development policies for the newly annexed
Mainland. The downtown and peninsula occupied a minor part. The Plan anticipated healthy
population growth in the downtown areas. Overall, the Plan projected growth from 121,000 to
155,000 by 1986. The Plan expected the CBD and south end areas that include this project’s
downtown core to grow by 5,000 people. The Plan also predicted sharper falls in household
size than elsewhere in Halifax, but greater density per acre (City of Halifax, 1971, pp. I11-4-5).
However, the City projected a net reduction of 100 acres in the amount of land available for
residential uses by 1986 (City of Halifax, 1972, p.7).

The only direct reference to downtown residential development was a policy to
“encourage the provision of housing in and near the downtown core. Develop sliding scales for
zoning provisions to encourage development in and near the downtown core” (City of Halifax,
1971, IV-5). Otherwise, residential policies and programs targeted complete neighbourhoods and
consistent urban morphologies. In existing residential areas, the Plan implemented policies to
preserve and protect the area’s character from incompatible uses and densities. The importance of
preserving the character and scale of existing neighbourhoods was prominent. The Plan vaguely
referred to “notorious” instances of incompatible high-density redevelopments in low-density
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neighbourhoods, which should be avoided in the future (City of Halifax, 1971, II-3). As a result,
new developments in the downtown favoured infill and modest redevelopments.

The main policy change from previous plans was the introduction of neighbourhood and
community planning areas. The Plan proposed the creation of targeted neighbourhood planning
units of 2,500-5,000 and communities that comprised 3-5 neighbourhoods. However, the City
intended for neighbourhood planning units to be restricted to low- and medium-density areas
(1I-2).

A sewer, capital works, and services report accompanied the Master Plan!. It called for
greater sprawl control to maximize the efficiency of existing systems and proposed Mainland
developments. Although the Plan did not include any firm limitations on Mainland growth, it
called for amended zoning bylaws to implement density control.

The Downtown Committee and Urban Design

The Downtown Committee released a pamphlet entitled “What kind of downtown do
we want?” in December 1973. The vision privileged creating a vibrant pedestrian network,
retaining architecturally distinctive and historic buildings, and providing dedicated auto routes
and structured parking facilities to minimize traffic flow in the downtown core (Downtown
Committee, 1973b). Under land use, the Commission proposed a mix of uses: “non-office,
recreational, entertainment, hotel, cultural and related type [sic] of uses should be promising
activities for a redeveloped waterfront” (p.2). The earlier drive to maximize office buildings in
the downtown core was tempered with a desire “for a balanced downtown” that did not become
“an evening wasteland” after working hours ended (p.2). The Committee’s grouped its vision
under three broad categories: economic, social, and environmental design. The social rubric
desired a “lively [and] vibrant downtown” as well as enhancing the area’s quality to make it an
attractive place for people to work, play, and live (p.1).

Two ambitious urban design plans emerged in the early 1970s following the principles
of the Downtown Committee vision. The Downtown South Design Plan envisioned a mixed use
hub centred around Salter Street. The plan embraced nodal development as the principal means
of downtown revitalization. Building upon existing nodes on Spring Garden and Scotia Square,
new mixed use developments would create pedestrian paths and generate activity. The
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The views from the Citadel’s ramparts limited building heights in much of the downtown core after
its adoption in 1973. The area claimed by office towers during urban renewal was largely unaffected
by the viewplane restrictions. (Nova Scotia, nd).

The Committee proposed two nodes on the waterfront and a cultural node centred
on Blowers-Sackville-Brunswick-Barrington Streets. Consistent with subsequent plans, land use
policy 4 envisions the future waterfront to be “...comprehensively designed and redeveloped to
include a mixture of uses such as: office, housing, hotel, recreational, retail store, entertainment,
restaurant, cultural and related” (Downtown Committee, 1973b, p.4). Otherwise, downtown
housing would be largely confined to the western boundaries of the urban core between
Brunswick and Grafton Streets in a low-rise form (p.4). A high-density mixed use waterfront
development at the foot of Salter Street was the centrepiece of the Plan because of the lack of
viewplane height restrictions and the desire to create a major node. However, the Plan was never
implemented.

The Granville Street Moratorium Area Development Plan attempted to implement the
principles of walkability in the downtown core. The seven block, 9.2 acre development area
bounded by Barrington, George, Lower Water, and Hollis proposed an ambitious program
of pedestrian and open space realm improvements. The plan championed the retention and
rehabilitation of historic buildings and a pedestrian mall over residential development. The plan’s
three alternative scenarios saw office, retail, and institutional as the main land uses (p.11).
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Halifax-Dartmouth Regional Development Plan

Regional coordination efforts overtook urban design in the 1970s. In 1969, the provincial
government updated the 1939 Planning Act to focus on provincial led regional planning, which
required municipal governments to conform to provincial regional plans (Nova Scotia, 2013).
The Halifax-Dartmouth Regional Plan was the first regional plan produced. Due to the binding
nature of the Planning Act, Halifax’s municipal planning documents in the 1970s and 1980s
needed to support the Regional Municipal Development Plan (MDP). Overall, the MDP intended
to harmonize regional planning strategies in order to most efficiently utilize existing capacity and
to accommodate anticipated population growth until 1991. In general, Halifax’s built-up urban
core had a low priority for residential expansion. While the MDP implemented a settlement
boundary, the expected population growth would be located in suburban and exurban fringe
areas.

The plan projected massive population growth that would double the region’s population
by 1991. MAPC expected 200,000 new residents to join the 1973 population of 235,000, which
required 10,000 acres of land to accommodate new development