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Abstract

This study attempts to understand whether or not Johannesburg is reaching its
objective of becoming a ‘compact, sustainable’ city and whether or not it is able to
combat sprawl; questions pertaining to the management of growth, in the
metropolitan, therefore became of key concern. Initially this study was set to
continue the annual review reports conducted on the GMS which came to a standstill
in 2012. However, due to the limitations associated with this study the initial purpose
of the study could not be carried out. Therefore, the study shifted in its perspective
and began to focus on how the City and its planners manage growth and whether or
not it is effective. It continues to analyse the 2008 GMS; the Urban Development
Boundary; the spatial development framework as well as the regional spatial
development framework for region A. Therefore it aims to provide an understanding
of how these strategies and frameworks work simultaneously and in terms of

effectiveness and whether or not planning is working successfully, within the City.
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Chapter 1: Introduction



1 Introduction:

“We have inherited urban sprawl as a legacy of apartheid planning, with people
pushed out to the periphery. We can’t draw them all back into the centre, but we can
reconnect them better to each other and to opportunities.” - Kevin Roman (Former

Chair of the Board of the Cape Town Partnership)

Since the 1980s a large amount of discourse and focus has been placed on the
concept of urban sprawl. However, despite this long-lasting discourse on the concept
there is still no clear definition or overall consensus of what urban sprawl is. Even
though this challenge persists some theorists argue that it is best to define urban
sprawl “as an ongoing development from compact to...scattered” (Future Cape
Town, 2013: 1). Sprawl is therefore positioned against the ideal of a compact city
which encourages high densities and centralised development consistent of mixed-
use functions — it is therefore seen to be “a continuum of more compact to
completely dispersed” (Chin, 2002: 3). In other words, sprawl is considered to be “a
matter of degree and not an absolute form” (Chin, 2002: 3) and therefore includes
urban forms such as: leapfrog development; continuous development at a low-
density; and ribbon development (where housing developments are located near

roads or networks of communication).

In response to the growing nature and form of urban sprawl - the concept of growth
management was introduced as a tool or mechanism to aid in the management and
control of urban growth. It is a concept that is approved of and practiced by many
countries around the world. Its first highly recognised inception took place in 1973 -
Oregon, USA which is considered to be the home of the first successful growth
management tool known as the ‘urban edge’. Its core objective was directed at
preventing sprawl and protecting rural and ‘prime’ agricultural lands from the ever-
encroaching urban landscape. This led to the inception of the method, as a growth
management tool, across many states in North America. As a result a large amount
of international literature is based on growth management in most parts of North
America but despite the USAs leading role many other countries across the world,
over the last few decades, have adopted and introduced growth management tools
including: New Zealand, the Netherlands, the United Kingdom, South Africa and so

on.
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In the case of South Africa, many of its cities have inherited and been faced with
numerous challenges associated with the consequences of apartheid spatial
planning. Apartheid legislation was intent on the strategic placement of people based
on their race and as a result enforced policies that aided in the regulation of
movement and the settlement of non-white people in urban areas (Future Cape
Town: 2013). This meant that most of the non-white population were placed on the
outskirts of urban areas and therefore points to the fact that apartheid planning
practices played a crucial role in planning and accelerating urban sprawl across
South African cities (Future Cape Town, 2013: 3).

Johannesburg, after apartheid, is argued to resemble “the kind of disjointed, diffuse
city... long ago termed a ‘galactic metropolis’: a sprawling, boundless megalopolis,
consisting of...disconnected fragments...linked together to form a contrived, illusory
whole” (Murray, 2011: 179). It is believed that the urban transformations that City of
Johannesburg Metropolitan municipality has undergone, since the demise of
apartheid, has generated “contradictory patterns of growth and development”
(Murray, 2011: 179). Sprawling developments have been characteristic of the north
of the metropolitan region as a result of and since apartheid. The approval of
planning applications under the apartheid government, and before the inception of a
“unitary metropolitan government” had a significant influence on development in the
city well into the 2000s (Ahmad and Pienaar, 2014: 102) - encouraging its sprawling

nature.

In response to the growing urban form of the city - the Spatial Development
Framework (SDF) was introduced in 2002 in order to improve efficiency,
sustainability and accessibility. Further, the SDF defined an urban development
boundary (UDB) aimed at curbing urban sprawl and at redirecting “resources
towards priority areas for densification and economic development” (Ahmad and
Pienaar, 2014: 102). The SDF also introduced a concept of growth management but
the brief definition and use of this concept within management documents no longer
sufficed with the increasing nature of development. Therefore, the Growth
Management Strategy (GMS) was drawn up for the purpose of detailing “where, and
under what conditions, growth could be accommodated for in the greater city region”
(GMS, 2008: 4).
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Growth management in Johannesburg works to counter the effects of the emergent
sprawling development on the natural environment whilst trying to positively
transform the spatial form of the city in order to improve the living conditions of those

in marginalised areas.

1.1 Rationale:

Urban sprawl is an ongoing phenomenon that leads to the horizontal growth of cities
resulting in multiple negative externalities. Johannesburg has been described by

theorists as being a “sprawl city”.

With the growth of the North of the city and a concentration of public sector funded/
driven improvement in the South, understanding how planning is managing current

growth of the North is important.

1.2 Problem Statement:

Planning has played an important role in its focus on the development of previously
marginalised areas in the South of the Johannesburg. To what extent has planning
played a role in the development of the North of Johannesburg since the end of
Apartheid? Is it a successful tool in terms of managing growth? What is the nature of
development in the chosen case study and what has planning contributed to that
development? Finally, what is planning’s active response to development in South

Africa and what should it be doing, if it should be doing something different?

1.3 Research Question:

How is planning managing growth in the North of Johannesburg?

1.3.1 Sub- Questions:

1. How has development in the North of Johannesburg evolved since the end of
apartheid?
— With particular reference to development that has occurred since the
implementation of the Growth Management Strategy in 2008.
2. How does planning attempt to manage growth in the North of Johannesburg?
— What tools, mechanisms or instruments are being used in order to

manage growth and urban sprawl in northern Johannesburg?
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3. Is growth in northern Johannesburg consistent with what is stipulated in

spatial policy? If not, why?

1.4 Importance of this Study

It is therefore important to explore growth management in the City of Johannesburg,
how it plays a role in managing growth in Region A of Johannesburg, and whether or
not it is effectively being used? Region A is an administrative region which came into
effect in 2000 when the City of Johannesburg Metropolitan Municipality was created.
It is one of seven region and is responsible for the delivery of health care, housing,

social development, and any other local community-

Diepsiodt, Midrand|

based services. Region A located in the north of the ' A
metropolitan municipality (refer to Fig. 1). It is an area
that is experiencing a high level of growth both
economically and socially. More and more people are
moving into the region in search of economic opportunity
along with a better form of living away from the city
centre. It is important to understand the way in which this

growth is happening in order to ensure correct planning riq. 1: Location of Region A

policy and regulation is being adhered to and whether or not these polices,

frameworks and strategies are having an effect on the region.

Growth management refers to regulatory policies which have been implemented in
order to guide how growth may occur within a particular region. Growth management
influences density, the amount of land available for development, land use, and the
timing of development. It is a mechanism which is used in order to accommodate
growth in a rational manner and not to prevent or limit it (Downs, 2003). In this
regard the research being conducted will look closely at the Growth Management
Strategy of 2008 in order to evaluate the effectiveness of the city’s growth
management approach. To understand this approach it will be important to research
and understand the various approaches to growth management that are used
internationally as well as the tools and strategies used within these approaches to

make them effective.

Previous work conducted on this topic has included annual GMS assessments.

Records of these assessments up until the year 2012 which examined data for the
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year 2011 however no further assessments have been noted since 2012. The
research initially aimed to take these assessments further and to try to understand
whether or not the GMS was having a real impact on growth management in the
region. Due to the difficulties in gaining access to necessary information and data the
research shifted in its focus and revealed how strongly the City believes in the
effectiveness of its GMS in collaboration with its UDB and how planning is using
these mechanisms to manage and control growth. It has also shed light on the
political influence on development in some contexts and how this severely constrains
the validity of growth management strategies when they are overridden by ‘power’ or

authority.

1.5 Methodology

In an attempt to understand whether or not Johannesburg is reaching its objective of
becoming a ‘compact, sustainable’ city and whether or not it is able to combat
sprawl; questions pertaining to the management of growth, in the metropolitan area,
became a key concern. In this study the validity of planning and the use of its tools
and mechanisms to manage and channel growth and development was the main
focus. In order to do so, the Growth Management Strategy (GMS) is delved into to
provide insight on whether or not the City of Johannesburg is successfully managing
growth in a sustainable manner. Initially this study was set to continue the annual
review reports conducted on the GMS which came to a standstill in 2012. However,
after trying several times to gain access to the necessary data, and after numerous
referrals from one person to another with no communication from anyone working at
the CoJ, it was found that the CoJ no longer has the necessary data for spatial trend
analysis — or the employees in CoJ no longer have any knowledge of it. Therefore,
the initial study could not be carried out and the study turned to what was available -
GTI data - that was provided by the Gauteng City-Region Observatory (GCRO).
GeoTerralmage (GTI) is a private company that provides geographic information
services to numerous public and commercial sectors for business and planning
decisions. GTI extracts information from satellite imagery and aerial photography in
order to produce digital spatial datasets. The study therefore uses the data to
measure how the City and its planners manage growth. It continues to analyse the

GMS of 2008 along with the Urban Development Boundary (UDB) at the local level
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and the spatial development framework as well as the regional spatial development

framework (RSDF) for region A.

The research started off with the collection of data from various sources including:
the GCRO and the City of Johannesburg (CoJ). However, the available data from the
City was not as useful as the data obtained from the GCRO. This data was
translated onto GIS maps through the use of GIS software (ArcGIS) which was
provided by the University of the Witwatersrand. Once the available data had been

mapped — an analysis of the spatial form and trends, in terms of growth, was done.

In order to understand the nature of growth and development in the selected case
study (Region A) two interviews were conducted at the City of Johannesburg
Metropolitan Municipality. Both interviews were conducted with city planners working
in the Department of Development Planning (City Transformation and Spatial
Planning) which develops, monitors and manages spatial policy and development
applications made to the City. These interviews provided a background to the
purpose of the spatial policies in place and how successful they are considered to be
by the City — in it objective of creating a compact, sustainable city. The process of
collecting relevant data and information proved to be difficult. The City has no
knowledge about the Trends Analysis System (TAS)/ Land Information System (LIS)
that was implemented with the inception of the GMS. This system was developed in
order to track development applications and spatial trends but was not known of by
any employees that were approached in the CoJ. It also proved difficult to connect

with and contact planners working for the City.

1.6 Chapter Outline:

Chapter two looks into the existing literature on growth management both
internationally and locally. It presents a brief understanding of sprawl and its effects
on growth and the City as well as how urban growth is both positive and negative
and the views and opinions of various theorists on the pros and cons to growth. The
reviews of the literature provide an understanding of how urban expansion occurs
and why; and how it is addressed by policy and regulation by the varying political

administrations around the world.
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Chapter three explores the relevant policies and frameworks that both inform the
Growth Management Strategy of 2008 and provide guidance for growth in the City
but with particular reference to the case study of Region A. It introduces the case
study and provides a brief review of the case study in question. This chapter looks at
what is being said by the Regional Spatial Development Framework (RSDF) for
region A in order to see and understand what the key issues and thus development

objectives for the region are.

Chapter four provides the findings of the question at hand. It provides both graphic
evidence (in the form of GIS maps) as well as written evidence from interviews which
were conducted with planners who work on policy and frameworks in the City of

Johannesburg.

Chapter five examines the findings of chapter four and provides an initial
understanding of what is happening in the case study. This chapter explores the
believed success of both the RSDF and GMS in guiding capital investment
effectively as well as the efficient implementation of interventions as a result of the
GMS public investment directing. It analyses the maps provided in Chapter four to
draw initial conclusions on the nature of growth and development and whether or not

this growth is consistent with what is stipulated in spatial policy.

Chapter six concludes the research paper through the discussion of findings and
what has been drawn from doing the research.
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Chapter 2: Growth Management: A Solution?
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2 Introduction:

Currently, urban growth and urban expansion is a common phenomenon
experienced around the world, and it is occurring at an exponential rate particularly
in developing countries. Rapid urbanisation and high levels of in-migration of people
into cities within developing countries is contributing to greater levels of horizontal
growth resulting in a need for the management of its growth. This chapter looks into
the existing literature on growth management both internationally and locally; it
presents a brief understanding of sprawl and its effects on the growth of the city as
well as how urban growth is perceived both positively and negatively. The reviews of
the literature provide an understanding of how urban expansion occurs and why; and
how it is addressed by policy and regulation by the varying political administrations
around the world.

2.1 Understanding Sprawl and the Purpose of

Growth Management

Urban sprawl describes the ongoing expansion of human populations in a haphazard
spatial configuration, away from central urban areas to areas which were previously
classified as being ‘remote’ or rural. Sprawl is characterised as being low density,
automobile dependent land development emergent on the edges of urban centres. It
requires government funding in order develop basic infrastructure to accommodate it
and in some cases, it may require private funding as in the case of a development
that is approved beyond the urban development boundary on the grounds that

infrastructure will be privately funded.

Urban sprawl is a concept and issue that has been extensively discussed within the
planning profession over the last several decades. Sprawling cities exist across the
world and have been associated with air pollution and traffic congestion; it has also
been linked to the development of land which is earmarked for agriculture (usually
prime agricultural land) as well as development which occurs on floodplains which

can be extremely hazardous to the lives of those who live on it.

Sprawl is viewed as a consequence of unplanned development driven by the
growing popularity of private vehicles and the ability of people to move further away

from the congested nature of the city. It has been suggested that modernist planning
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practices or ideas of urban development have favoured lower density living
conditions (driven by the creation of the automobile) than that of old inner cities and
have had a significant implication for the nature of many city forms and patterns
across the world. Horn (2010: 42) notes that “sprawl and its associated
consequences” have been linked to the 1920s era when “central cities began to lose
favour”. She argues that during the time of both the world wars overcrowding and
slum dwelling within cities became a common phenomenon and resulted in living
conditions that were poor and hazardous. After the Second World War rising
incomes and affordable transport meant that more people moved to suburban areas
surrounding central cities as cities were seen to “embrace restructuring, growth and
expansion” (Horn, 2010: 42). However, this mass movement resulted in the
reluctance of many suburban residents to return to downtown for consumer goods
which therefore encouraged the movement of market places to the suburbs — leaving
central cities in a state of disarray. Urban sprawl was seen to encompass multiple
cities around the world — more especially after World War Il including that of:
London, a few other major cities in the United Kingdom (Birmingham and
Manchester) as well as most of North America’s biggest cities (such as New York

and Los Angeles) (Garreau, 1991).

Urban sprawl is inextricably linked to the negative connotations associated with
urban development. It is viewed in contravention to the notion of sustainability and
sustainable living as it encourages horizontal development and often encroaches
upon prime agricultural land. In some cases it can lead to hazardous living conditions
and environmental impacts as it is seen to increase carbon footprints and, in certain
cases, positions people in areas of dangerous geographical features such as
floodplains which could potentially risk the lives of those living in such locations
(Anthony, 2004). The cost of urban expansion and urban sprawl is vast.
Consequently, the land intensive nature of expansion has caused increased costs
for: infrastructure provision, travel, and automobile dependency. It has also placed a
considerable amount of strain on the physical environment and in so doing
awakening cities to the realisation that this form of development can no longer be

sustained.

However, there are views that go contrary to popular belief which argue in favour of
urban expansion and sprawl, such as the associated affordability of land for the
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home owner or entrepreneur - which may be viewed as a lowered cost of living.
Where sprawl is caused by ‘strip-development’ (economic activities that occur along
major highways and roads) there is believed to be an associated benefit as like
activities are seen to concentrate along easily accessible routes (PERC, 1999). In
this case, Angel (2012: 290) argues that there is no optimal size to cities and that all
cities are experiencing levels of growth and that “as heroic and justified as it may be,
containing the oncoming global urban expansion is much the same as holding back
the tide” (Angel, 2012: 291). Angel views urban growth as natural and inevitable and

that trying to contain and constrict it is essentially impossible.

2.2 What is Growth Management

“..mega-urban regions have experienced rapid urbanization resulting in
development in the cities' hinterlands; amorphous and amoeba-like spatial forms,
with no established geographical boundaries; and leapfrog development that puts
new towns, industrial estates, and housing projects onto formerly agricultural lands.”
(Moldenke, 2000: 11).

‘Growth management’ was introduced as an approach with the key objective of
ensuring that the forecasted growth of any population and its economy is well
provided for in terms of service and infrastructure provision whilst meeting the
expected socio-economic and spatial objectives of the country concerned. It was
increasingly used at an international scale because of the growing criticisms against
urban expansion and the validity of positive urban growth.

International literature on growth management points to the fact that the world is
struggling to manage urban growth. It is clear that “towns, cities, metropolitan
regions and urban settlements across continents have identified the need to look at
ways to manage the sustainable growth of urban areas” as a result of the problems
induced by the outward expansion of residential settlements (Gauteng Provincial
Government: 2014: 29). Urban sprawl is the main contributor to the need for a
growth management strategy due to its believed negative connotations and its
resulting impact of ‘urban disinvestment’ and the loss of vibrant urban spaces due
the haphazard, indefinite patterns of development; increased traffic congestion as
well as the higher cost of public goods and services. This prompted the need to

create more sustainable, compact living environments in cities, towns, metropolitan
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regions and urban settlements across the world (Gauteng Provincial Government,
2014: 29).

2.2.1 The Evolution of Growth Management

Anele Horn (2015) revisits the concept of growth management in her paper Urban
Growth Management Best Practices: Towards Implications for the Developing World.
In this paper she argues that spatial policy reinforces the concept of urban growth
management in order to counter the perceived environmental and social effects

urban expansion was having on urban sustainability (Horn, 2015: 131).

A key feature of some of the largest cities of the early twentieth century was seen to
be increasing “dominance of low-density suburban and peri-urban landscapes”
(Horn, 2015: 131) which some have argued to resemble ‘sprawl’. In developed
countries, their urban form is argued to be influenced by market-driven development
raising questions about how sustainable that form of development truly is. Horn
argues that until recently the debate surrounding urban growth management has
been influenced by evidence on the implications of urban expansion for
infrastructure, travel and the amount of fuel required to travel those distances and
then more broadly by ecological, social and economic concerns. The idea of creating
a more compact city has gained popularity during the last century resulting in the

emergence of urban growth management.

The first notable emergence of urban growth management is stated to have occurred
in response to the post-World War Il industrialising city. This was seen as the earliest
form of urban growth control and was enforced through the implementation of a
greenbelt which demarcated a boundary beyond which urban growth would not be
allowed (Horn, 2010: 45). This growth management tool was implemented in
England as part of its regional policies. The purpose of the greenbelt was to protect
agricultural land, to separate “major conurbations from surrounding settlements”
(Horn, 2015: 132), and in order to redistribute large populations from the south east
to other parts of the country. Its inception can be traced back to the pioneer of the
‘Garden City’ movement, Ebenezer Howard, in the late nineteenth century (Horn,
2015). The formalisation of the greenbelt as a tool for urban containment, in the UK,
occurred in 1947 in accordance with the Town and Country Planning Act where the

use of the greenbelt was often accompanied by the development of ‘new towns’ (Jun
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and Hur, 2001). New towns are essentially towns that were predetermined in terms

of development, before their construction.

The enforcement of the greenbelt approach has been witnessed in many European
countries including: London, Amsterdam and Copenhagen (Horn, 2015: 133), many
other countries across the world have also been noted to adopt the approach
including Korea, San Francisco, and Dunedin to name a few, in order to curb the
implications of urban sprawl. Horn (2015) argues that these cities have all
experienced various degrees of success with the tool. Critics argue that the green
belt in fact encourages leapfrog development which could be seen in the location of
the ‘new towns’ and the self-enforced inefficiencies they created due to their distance

from economic opportunities.

The second form of urban growth management is noted to have started in the 1970s.
At this point it was realised that urban growth management tools needed to
monitored and adapted in alignment with forecasted urban growth (Horn, 2015). A
critical feature of this period in time was the decentralisation of planning from
centrally planned government to a form of ‘bottom-up’ planning system where local
authorities were established and assumed a greater amount of responsibility in terms
of spatial policy and urban growth management (Horn, 2015: 134). This form of
growth management was seen with the inception of the urban edge or urban growth
boundary as introduced in many North American cities including: Oregon, California
and Boston as well as the UK and Sydney. These edges or boundaries are
institutional “with the purpose of containing physical development and sprawl and re-
directing towards a more integrated, compact and efficient urban form” (Horn, 2015:
134). Oregon was the pioneer in establishing and enforcing state-wide growth

management policies.

The third form of urban growth management is known as the ‘smart growth
movement’ (Horn, 2015). This movement is argued to be closely related to the
second form but pays more specific attention to the creation of sustainable urban
developments. This form of growth management emerged in the USA and is neither
directed at stopping or slowing down growth but rather its goal is “to manage urban
sprawl by prioritizing intensification and mixed-use development, providing

transportation alternatives and housing choices, and preserving natural heritage
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features, while still ‘promoting targeted economic growth to reduce per capita
consumption of land and energy, lower the cost of infrastructure and make transit
more viable (Horn, 2015: 136; Eidelman, 2010: 1220).

The current form of urban growth management discourse has emerged out of the
debate on sprawl and whether the preferable solutions to counter it including the
compact sustainable form and market driven urban development are suitable
solutions to the controversial issue or not. This debate prevails and has led to the
emergence of multiple solutions that Breheny (2002: 143) argues should swim with
the tide (i.e. growth) instead of against it. Debates and counter-debates have led to a
number alternative solutions including: urban renewal initiatives since the 1990s;
polycentricism; and regionalisation (Horn, 2015). What is evident in the current
debates over urban growth management is the strong “counter-discourse that a
compact form is not the only way to” achieve sustainability (Horn, 2015: 138). In fact
authors such as Geyer (2009: 168) and Angel (2012) argue that urban sprawl is not

completely “bad, exploitative, unfair and unsustainable” (Horn, 2015:139).

2.2.2 What is the Purpose of a Growth Management Strategy?

“The problem is not growth itself. Growth is inevitable. The problem is how to
manage growth in ways that both minimize costs and maximize benefits to the city at
large and the people and economy that inhabit the city.” (Gauteng Provincial
Government, 2014: 1).

Growth is an inevitable phenomenon and characteristic of urbanisation the question
is how does one manage it? Growth management as a concept or mechanism is
thus a common response to the growth of cities. There is an ever-growing need for
regulation in preserving the natural environment, social protection - especially in the
case of the urban poor, as well as the economic prosperity of the city in order to
reduce the costs and expenditures associated with the provision of public goods and

services that are associated and required with urban growth.

With this in mind it is crucial at this point to define what is meant by the concept of
‘growth management’. Growth management can be defined as “the application of

planning tools in a coordinated manner to guide the development of cities and towns
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toward favourable patterns of growth” (Gauteng Provincial Government, 2014: 1);
others have defined it as a conscious effort by government to influence the form of
development to take place in a particular location, at a certain cost and rate (Nelson
& Peterman, 2000: 278). It can be seen as a measure that aims “to channel growth
or manage its impact” (Nelson & Peterman, 2000: 278). It can also be defined as a
mechanism that uses a combination of regulation and incentive to guide new
development. In this regard, it must be acknowledged that growth management is
not a mechanism used to limit the boundaries of an urban area but rather it seeks to
redistribute growth or guide its location (Gauteng Provincial Government, 2014: 1). It
is a component of urban planning and urban management that deals with the way in
which growth is located and directed in differing environments. It has a significant
relationship with both spatial planning and land use planning in that it deals with

implementation in terms of how growth takes form.

Growth management must therefore be viewed as a tool to alleviate the impacts that
are associated with growth including: the excessive costs of public infrastructure and
service provision, the excessive consumption of land, the loss of prime agricultural
lands and the natural resources of various regions, and the increased lack of access

by those whom do not possess private vehicles.

Growth management, in this regard, is based on the theory that the “physical form of
a community” has an impact on ‘the quality of life’ of those within the community
(Nelson & Peterman, 2000: 278) where the quality of life referred to how much it
costs to operate the community and how much it would cost an individual to live
within the community. The direct costs include that of rates and taxes, and water and
electricity; the indirect costs include the time spent travelling to and from work as well
as the externalities associated with the health conditions a community may be
subjected to. In this regard, the costs of living are seen to have a direct impact on
economic development of an urbanising region. Growth management had an initial
goal of reducing the environmental costs of development as a result of the emergent
negative connotations the concept of ‘growth’ was beginning to be associated with.
People began to realise that the expansion of the urban landscape was beginning to
affect their way of living as they began to experience higher costs of living and

increased travel time between home and work. However, despite the strong
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argument of the impact of growth on the environment — it was simply not enough to

change the notion that growth was good for the economy of a community.

2.3 International Case Studies of Growth

Management - Oregon, the UK, and New Zealand

International literature is predominantly western originating from the USA and
Europe. Literature on the nature of urban growth management in developing
countries is limited and reduced to the implication the lessons learnt from developed
countries have for the developing world and its adaptation to urban growth
management tools of the west and large cities in the world. Literature on growth
management in developing countries has proven difficult to find except in the case of
South Africa.

2.3.1 Portland, Oregon

Growth management was introduced as a tool in many states of the USA,
particularly Portland, Oregon as a response to the negative implications of sprawl on
the natural environment and prime agricultural land. Oregon has been recognised as
being the leader of growth management and rural preservation in the USA, since
1973 (Nelson & Moore, 1993). In the 1970s, Oregon’s Governor Tom McCall along
with a number of his supporters influenced the implementation of the first set of land
use planning laws into the Oregon state legislature that would, in the future, control
how much land cities would use. It was decided that cities would only grow as much
as they needed to. This was instituted in order to preserve the countryside as well as

the core, central business districts within the cities.

The objectives behind the enforcement and implementation of these laws were to
inhibit the further expansion of the city and to control the effects of urban sprawl on
the natural environment and prime agricultural lands. As a result of these planning
laws each city and county within the state of Oregon had to produce a long-term plan
which dealt with the future growth of their city or county that met the demands and

goals of the local and state guidelines.

In order for Oregon to enforce growth management it developed an urban growth
boundary around the Portland region which includes 25 cities and bordering
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communities which are managed by a metropolitan centre and managed by state
regulators. Urban development is only allowed within the boundary however beyond
it — development on farmland and forestland is limited by state law. Land within the
urban growth boundary is largely serviced with roads, water and sewage lines, police
and fire stations, schools and parks. The urban development boundary is used as a
tool to protect the land outside of it from urban sprawl and seeks to encourage an
efficient use of land and public amenities found within the boundary (Oregon Metro,
2015).

The development boundary is monitored and re-evaluated every few years in order
to ensure that the region has enough land to accommodate the region for another
twenty years of growth. The growth boundary is expanded in accordance with
projected growth patterns based on historical development and economic growth

patterns in the region.

Portland, Oregon introduced numerous plans, strategies and mechanisms to counter
the effects sprawl was beginning to have on the natural environment. This included
the ‘Urban Growth Functional Plan’ (UGFP) which is a plan that provides the
necessary tools to achieve the established goals of the 2040 Growth Concept and is
Metro’s “long-range growth management plan for the Portland metropolitan area”
(Oregon Metro, 2015). The management of growth at the state level provides
guidelines as to how to attain the state development goals. Local comprehensive
plans are required by these guidelines and must be in line with the states’ planning
goals. These plans go under review in order to ensure consistency and when
approved by the state the plan becomes a controlling document for anything to do
with urban development. At state level, however, zoning and local planning

approvals are not made.

Oregon’s Regional Framework Plan

In 1978, a Metro was elected as the first regional government. Its purpose was to
coordinate land-use plans for the region and all its jurisdictions as well as any other
matters pertaining to the ‘region’. The state made it the responsibility of the Metro to

delineate a regional urban growth boundary and was enforced with the power to
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make any decisions with regard to development within the boundary (Metropolitan
Service District, 1992).

The purpose of the urban growth boundary was implemented to aid in:

e The separation between rural and urban;

e Supplying a sufficient amount of land to build on in order to accommodate
expected growth for a 20 year period; and

e Protecting natural land from urban sprawl whilst maintaining land for the use

of urban development

As a result the Metro established the Regional Framework Plan which provided an
integrated set of planning policies in order to manage the forecasted growth. This
plan was produced so that each city and county could follow it as a guideline

alongside the ‘local functional growth management plan’.

The Metro plays a significant role in researching and establishing the most effective
strategies to manage urban growth and accommodate future population growth up
until 2040. It uses various urban development tools and statistical prediction
technologies to address forecasted changes, challenges and potentialities for future
populations in the Oregon region. Metro predicts where, when and the possibility of
how population growth and urban growth may occur and determines from that the
most effective solutions to sustain a greater efficiency of the use of land within the
region, protect the environment, provide various forms of transportation networks
including cycle lanes and sidewalks, as well as to encourage different housing

typologies.

In doing so, questions were asked as to whether the state or region felt if it was
better to grow out or grow up and whether it was better to densify or spread out into
a larger area (Nadim, 2012). In this sense, the Metro determines what the effects of
each possibility will be on the consumption of land, the time and distance of travel,

the quality of open space and air, as well as the cost of travel.
2040 Growth Concept

The Portland Metropolitan region developed a development plan for the duration of a

50 year period. It provides a long-term growth management goal for the region and is
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focussed on creating better communities of the future. It has established urban
growth boundaries for the purpose of containing future growth and has located a
multimodal transportation system to ensure the efficient movement of people within

the region whilst protecting the environment (Regional Planning and Policy, 2009).
Urban Growth Management Functional Plan

The urban growth management functional plan was the by-product of the 2040
Concept Plan. It was introduced in order to provide the necessary tools and

strategies to help meet the goals of the 2040 Concept Plan.

2.3.2 Liverpool Development Control, England

The United Kingdom introduced growth management in the form of ‘development
control’. In contrast to the United States which focuses growth management at a
local level, the United Kingdom has laws that specify a process which ought to be
followed in terms of producing a plan for its cities and regions. Development control
falls within the United Kingdom’s mechanism of ‘town and country planning’ where
the local government has the authority to regulate and manage the land use and
development of its given area. The mechanism is based on a ‘plan-led system’ which
is used to create development plans and in so doing consults the public (Nadim,
2012: 75).

In England, it is of key importance that a specific process is followed to have a plan
for its cities and regions and that certain documents are required when creating an
urban growth plan. England strictly adheres to the Town and Country Planning Act of
1990 which defined the 421 Local Planning Authorities (LPAS) that exist in the United
Kingdom. Each LPA is expected to produce a Local Development Framework (LDF)
which contains development plan documents. The LDF works alongside the
Regional Spatial Strategy (RSS) and thus makes up the statutory development plan
for Liverpool (Nadim, 2012: 76).

The Regional Spatial Strategy (RSS) is prepared in order to enforce planning
policies that are focussed on the development and use of land in the region. It is
adapted to different regions of the country and provides a vision for the greater
region as well as the sub-region and does so in order to guide growth in the region. It
has policies which are used to enhance the economic potential for a given region. It
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tries to stabilise the population, and in the case of Liverpool it aims to concentrate it
into a core city and economic hub which connects to other regions of economic

prosperity and areas of need.

Local Development Frameworks are prepared in the form a plan to show how
Liverpool proposes its future development. It directs development to ideal locations

in order to protect the environment and areas of historic significance.

2.3.3 Auckland, New Zealand

The current growth trends found within New Zealand “reflect the long-standing
cultural preferences for low-density living, in peri-urban settings, dependent on easy
access to private transport” (Schultink, et al, 2005: 63-64). If this growth trend is not
controlled it could lead to the problem of sprawl. It has been noted that much of the
growth experienced in New Zealand is concentrated on the urban fringe with the

inner city experiencing a gradual population and economic decline.

Auckland, “a relatively small metropolis by global standards” (Schultink, et al, 2005:
64) faces the issue of a population that stretches over an extensive land area -
equivalent to that of a large European city. This comes largely due to the fact that the
region has an ineffective governing body which has been characterised as being
fragmented and tends to overlap in government jurisdiction where multiple local
authorities have developed their own set of development plans in isolation from other
communities (Schultink, et al, 2005: 64). As a result of the lack of coordination and
cooperation between these local authorities, one area or region may have a
“negative impact on an adjacent community leading to a conflict” (Schultink, et al,
2005: 31). As a result, the region has faced numerous problems from poor decision
making which can be linked to the aging water, power and transportation
infrastructure (Schultink, et al, 2005: 64).

In response, the local government has “embarked on a strategic metropolitan growth
management initiative” (Schultink, et al, 2005: 63-64). Th