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ABSTRACT
The second half of the 20th century has been marked by economic and social change in
western cities. The decline of traditional industry has impacted upon the physical, economic,
social and cultural environment within the city. For many cities large areas of land in, or
close to, the urban core have fallen into decline, the traditional industrial base of the city has
been lost, challenging the city’s identity and pride. For city residents, particularly those
living in the inner cities, this has resulted in a loss of traditional employment and industrial
heritage. Across Europe and North America, cities have responded to these changes by
initiating large scale urban regeneration programmes. These initiatives seek to transform
declining urban areas and to reimagine and reimage the city.

The extent to which such

developments benefit those living in the inner city, however, is questionable.
Focusing on regeneration processes in Belfast, Northern Ireland and Halifax, Nova Scotia
this thesis examines the relationships between economically disadvantaged communities and
recent urban regeneration initiatives, asking to what extent such developments reflect the
needs, aspirations and identities of local communities.

There has been considerable

academic debate concerning the meaning and nature of social exclusion, and the extent to
which citizens become involved in public decision making. There has also, however, been a
recognition of a growing gap between postmodern academic theory and the practical
experiences of those living in, and planning for, cities. The primary aim of the thesis is to
explore the operation of social exclusion and inclusion at a grounded and practical level
through an examination of the role of economically disadvantaged communities in urban
regeneration, arguing that the extent to which disadvantaged communities are included in
decision making processes can reveal wider societal attitudes to those on the margins.
The research is based within grounded theory methodology. 106 qualitative interviews have
been conducted with government representatives, development corporation employees,
voluntary sector workers and community leaders and members in Belfast and Halifax. The
information accessed highlights the range of factors which influence the level of
inclusiveness of a decision making process, and the complexity of involving disadvantaged
communities in development. A model has been developed which suggest that responsibility
for creating inclusive decision making processes lies with development corporations,
communities and wider government. Where there is a genuine commitment to inclusion and
participation, and where there is a recognition of both the rights and responsibilities of
citizens, communities and decision makers will be better able to bridge the barriers, and
work towards creating more inclusive cities.

This thesis is dedicated to my parents, Mark and Eileen McClean.
Thank you for your love and for your support and for teaching me by example what it means
‘to act justly and to love mercy and to walk humbly with your God’.
I love you.

And next thing, suddenly, this change of mood.
Books open in the newly wired kitchens.
Young heads that might have dozed a life away
against the flanks of milking cows were busy
paving and pencilling their first causeways
across the prescribed texts. The paving stones
of quadrangles came next and a grammar
of imperatives, the new age of demands.
They would banish the conditional forever,
this generation born impervious to
the triumph of our cries of de profundis.
Our faith in winning by enduring most
they made anathema, intelligences
brightened and unmannerly as crowbars.
(from ‘From the Canton of Expectation’ by Seamus Heaney)
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Chapter 1: Introduction

CHAPTER 1: INTRODUCTION

We theorise and construct in the eye of the storm (Ernst Troeltsch, source unknown).

1.1

Introduction
The last 30 years of the 20lh century were marked by a transformation of our cities.

With changes in industry and economy many cities in the Western world were forced to look
again at their urban cores. Large tracts of land close to city centres, often based around
urban waterfronts, were marked by failing industry, polluted land and abandoned buildings.
These changes have had a major impact upon inner city communities who have lost places of
employment and an economic heritage closely bound up with community identity. In this
context the response of many cities has been to turn to large scale urban regeneration in an
attempt to reimagine run-down city areas and create a new national and international
identity. Major world cities, such as London, and smaller regional urban centres, such as
Belfast and Halifax, have sought to create new developments representing urban confidence
and pride in a bid to attract tourists and inward investment.

Such developments have

occurred, however, in a social and spatial context where poverty and exclusion remain real
issues for many people. A Joseph Rowntree Foundation (2000) study found that ‘by the end
of 1999 a quarter (26%) of the British population were living in poverty, measured in terms
of low income and multiple deprivation of necessities’.

In cities large scale urban

regeneration celebrates the positive and promises a bright future, while disadvantaged
communities within those cities are struggling to address poverty and exclusion. Focusing
on urban regeneration in Belfast, Northern Ireland and Halifax, Nova Scotia, this thesis
examines how such regeneration impacts upon those disadvantaged communities and asks
how such developments can potentially contribute to the creation of a more inclusive society.

1.2

Voices from the Margins
In The Urban Order Short says of cities ‘they are a mirror of our societies, a part of

our economy, an element of our environments. But above all else they are a measure of our
ability to live with each other. When we examine our cities we examine ourselves’ (1996
p5). By examining contemporary cities it is possible to explore the operation of our society,
our attitudes and our priorities. While it is important to understand what urban form actually
says about the city, it is also important to recognise the silences, the aspects of identity and
heritage which are not reflected by new buildings and landscaped public space.

Social

exclusion is understood in a wide variety of ways (see Levitas, 1998). The broad definition
is of social exclusion as ‘the dynamic process of being shut out, fully or partially from any of
1
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the social, economic, political and cultural systems that determine the integration of a person
in society’ (Walker, 1997 p3). Social exclusion covers a broad range of experiences, ranging
from homelessness to economic disadvantage to marginalisation because of race or
disability, and from feeling excluded from a particular area of the city, to being unable to
access particular services. For the communities included in this study, exclusion is multi
faceted, but is focused primarily on economic disadvantage. The study communities are on
the margins physically from the new developments of Belfast and Halifax, because of the
boundaries which define development corporation lands.

They are also marginalised in

terms of poverty, unemployment, and by low levels of participation in the wider city. In
Halifax the visible minority community experiences further layers of exclusion due to
current and historic racism. This thesis seeks to explore these ‘voices from the margins’ in
relation to how they become included or excluded from decision making. By accessing the
views of these communities, it becomes possible to explore their everyday experiences of
exclusion or inclusion in the wider city.

The approach taken to social exclusion is therefore to focus on the process, rather
than the state, of exclusion and explore the dynamics of how the process of urban
regeneration relates to people living in economically disadvantaged communities. The line
between inclusion and exclusion is not viewed as a simple dichotomy but as a continuum
through which individuals and communities move.

Individuals may, for example, feel

included in their own community while feeling excluded from the wider city.

Urban

regeneration is seen as one aspect of how this process operates in practice.

Issues

surrounding participation in planning and decision making are crucial in understanding how
communities actually become involved in the process of development. If communities and
community leaders are involved in the decision making process they are more likely to feel a
sense of ownership of new developments. The processes of decision making also reveal the
attitude of the decision makers towards those on the margins of society as much as the urban
landscape and may be symptomatic of wider societal attitudes and approaches to those
perceived as ‘marginal’.

Planning has the potential to include those who are generally

considered on the margins of society and so allow them greater access to the benefits of
citizenship as well as creating a greater sense of inclusion in wider society. Involvement in
regeneration is not limited simply to land-use planning, but can also include employment and
training opportunities, safety, education and increased access to public space and public
events. Participation is therefore explored as one way in which decision makers can attempt
to tackle social exclusion through involving economically disadvantaged communities in
decision making.

2
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1.3

Taking a Grounded Approach
Academic debates surrounding changes in the urban landscape, social exclusion and

participation in planning have been widespread in recent years. In terms of urban landscape,
Sassen notes ‘the city concentrates diversity.

Its spaces are inscribed with the dominant

corporate culture but also with multiple other cultures and identities’ (Sassen, 2000 p!70).
Authors such as Harvey (1989), Sandercock (1998) and Soja (1995) explore the
characteristics of the postmodern city, arguing that the city of the late 20th century marks a
significant shift in the nature of cities and outlining the economic, cultural and social impacts
these changes have made. Within this there has been a particular interest in the work of
planners and architects to reimagine and redesign the city following the decline of many
urban centres’ traditional industrial base. There has also been an interest in gentrification
and in readings of the urban landscape as a reflection of the economic and social divisions in
society.

Although there is a long heritage of geographers and sociologists interested in

studying poverty, among policy analysts and academics there has been a recent move
towards studying social exclusion, a term made popular by European policy documents in
the 1990s. Such discussions tend to concentrate upon the processes which create exclusion,
(Levitas, 1998; Lister, 1990) and on the rights and responsibilities which accompany
citizenship. These debates focus largely on the approaches of policy makers and decision
makers to those who are perceived as disadvantaged or living in poverty, seeking to define
who should be considered as socially excluded, and how the broad trend of social exclusion
can be addressed.

There has also been a move in planning concerned with public

participation and the role of the general public in decision making, with a move within
planning debates towards favouring a more open approach to decision making (Short, 1996).
Within wider society there is a greater expectation of more open governance, with a move
away from an acceptance of centralised and ‘expert’ decision making. This is not, of course,
a new phenomenon, having its roots in the citizen movements of the 1960s. Commentators,
however, debate the level to which citizens should hold power (see Smith and Blanc, 1997)
and the changing roles of planners in a more participative society (Sandercock, 1998). In
relation to participation, attempts have been made to categorise the methods used to access
public views, and to define the attitudes and approaches to participation which determine the
extent to which public views are taken into account in planning decisions.

However, as Ley (2000) observes ‘it has been said that all classifications are useful
rather than true’ (p274). By attempting to define dimensions of study narrowly there is a
danger of focusing on one particular area without acknowledging the context within which it
exists. While academics have debated the intricacies of each of these areas, there has been a
3
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loss of a broad and holistic view of the ways in which these processes operate at a wider
level. Although it may be possible in theory to separate social exclusion from the operation
of the 20lh and 21st century city, in reality these two are closely interlinked.

In practical

terms the creation of a separation, while useful in developing theory, is a false division. This
thesis therefore attempts to take an holistic view, recognising the separate components which
influence the inclusion of economically disadvantaged communities in decision making, but
also taking an integrated approach by exploring how these components work together to
create a broad framework in which communities and decision makers operate. In doing this,
the research seeks to be grounded in the lived experiences of those in disadvantaged
communities.

It is important to remember that social exclusion is not just an academic

discourse but a reality that effects the lives of many of those living in cities. The research
therefore attempts to contribute to the bridging of the gap between the abstract nature of
much writing about postmodern urban landscapes, and the messiness of empirical reality.
Research does not take place in a vacuum but in ‘the eye of the storm’; in the midst of
policy decisions and changing social, cultural and economic circumstances.

Urban geography has, however, in recent years, tended to focus more on postmodern
cultural concerns, rather than on the potential social and political implications of research.
Taylor (2000) argues that ‘academics have become lost in language games in which the real
is just another discourse’ (p7).

Postmodernism has encouraged a more inward focused,

academically self-conscious approach to research.

In a recent lecture in the ‘Progress in

Human Geography’ series, one senior geographer reflected:
I have to own up to mixed feelings about the current state of some human geography. The
cultural turn has been exciting, and the emphasis on difference, discourse, representation and
performance have each brought new light to society, space and natures, and have
reinvigorated discussion about, for example, place and embodiment as well as the
interconnectedness of all of these. Why, then, do I have nagging doubts that despite this
intellectual excellence we may be losing our way a little, and why do I find myself
particularly frustrated by our apparent inability to retain a critical political edge in human
geography? It almost seems as though as we become theoretically more sophisticated in
identifying difference, so our ability to offer imaginative and practical guidelines for doing
something about anything appears to be diminishing (Cloke, 2002).
The research seeks to refocus on the need for urban geography to attempt to be socially
relevant, and to address the inequalities which exist within society. The research also aims
to be relevant to current policy debates relating to social exclusion and to urban regeneration.
As such, it aims to recognise the day to day concerns and practical issues which impact upon
those living in economically disadvantaged communities and those involved in decision
making at government or regeneration corporation level. Therefore, although the current
theory relating to urban geography, social exclusion and planning will be examined, the
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concentration will be upon the actual operation of social exclusion through urban
regeneration in particular localities.

Since the emphasis is upon socially relevant research conducted at ground level
which reflects the lived experiences of those who are directly involved in, or are influenced
by urban regeneration, the approach taken to this research relates most closely to grounded
theory methodology.

Grounded theory, as will be explored in chapter 5, is a primarily

qualitative approach which seeks to ensure that the theory which evolves is grounded in the
reality of the area of study. The approach was originally developed with the aim of ‘closing
the embarrassing gap between theory and empirical research’ (Glaser and Strauss, 1967
pvii), and is therefore in keeping with the starting point for this thesis of exploring the
grounded nature of social exclusion.

Grounded theory encourages a recognition of the

complexity of everyday life so that the researcher looks beyond academic theory and
develops an openness to issues which might be obscured by a narrow focus on existing
theory.

Grounded theory methodology does, however, also have a focus upon theory

development, moving away from a purely local concentration to suggest broader
understandings of the topic being researched. In this way it encourages a recognition of the
potential impact of academic research upon policy.

Grounded theory methodology lays

considerable stress upon the ethics of forming and applying theory, based around obligations
to those researched, obligations to society and obligations of relevance (Corbin and Strauss,
1994).

This research therefore seeks to be respectful of those researched and to allow

participants the potential to gain benefit from the research results. The project attempts to
develop a model of good practice for tackling social exclusion through urban regeneration,
thus seeking to be relevant to wider society, to communities and to those involved in urban
regeneration.

1.4

Aims

This thesis is, as indicated by the title, a study of social exclusion and urban
regeneration in Belfast, Northern Ireland and Halifax, Nova Scotia. Within this there
is a concentration upon 'voices from the

margins',

that

is,

economically

disadvantaged communities who live in close physical proximity to large urban
regeneration projects, and who can be considered marginalised because of poverty
and associated low participation in employment, higher education and other societal
institutions. Within this broad context the research has four central aims.
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■

To explore the operation of social exclusion and inclusion at a practical and
grounded level

While it is important to recognise social exclusion and inclusion within a broad context of
government and decision makers’ attitudes to those on the margins of society, social
exclusion is essentially a process which operates and is experienced in individuals' everyday
lives. This thesis seeks, through accessing the voices of those directly involved in decision
making, and those living and working in disadvantaged communities, to explore how social
exclusion and inclusion are understood at a practical level. The research therefore seeks to
move beyond current academic theory by examining social exclusion not simply in the
operation of wider society, but recognising, and giving a voice to, the lived experiences of
those described as 'socially excluded'. The project seeks to highlight, therefore, the practical
and immediate concerns which influence how communities and regeneration workers operate
and how these concerns impact upon the decision making process.

■

To examine in detail the role of economically disadvantaged communities in urban
regeneration

Urban regeneration is seen as one way in which social exclusion and inclusion operate at a
grounded level.

Large scale urban regeneration is therefore approached as one process

which reflects wider attitudes towards economically disadvantaged communities.

The

opportunity to participate in decision making and the extent to which their views, needs and
concerns are taken into consideration can be seen as an indication of the extent to which the
needs and concerns of economically disadvantaged communities are taken into account by
government, and of wider societal attitudes towards those who live in poverty. The extent to
which communities participate in decision making also indicates the level of confidence
within communities, the degree of community capacity, and the extent to which communities
are prepared and equipped to participate in decision making.

■

To explore these concerns at a local level through the operation of large scale
urban regeneration in Belfast, Northern Ireland and Halifax, Nova Scotia

It is the intention of this research that it should be grounded within the lived experiences of
those involved in urban regeneration. It is therefore necessary to focus upon the actual
process of urban regeneration in particular localities.

By researching urban regeneration

initiatives which are contemporary it is possible to work with those for whom regeneration is
an immediate concern, and where the physical manifestation of regeneration is a concrete
reminder of the changes taking place in the city. Also where regeneration is current, the
processes of inclusion or exclusion of local economically disadvantaged communities will be
more immediately identifiable, and the perceptions and experiences of those involved will be
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more readily accessible. Belfast and Halifax are both cities which are currently following
urban regeneration processes and which have economically disadvantaged communities
living directly adjacent to lands designated for regeneration.

As small regional cities

positioned on the peripheries of their countries they face similar challenges in seeking to
promote themselves on the world stage. Also, as cities with different administrative and
governmental systems, they allow a contrast to be drawn in how these two cities respond to
the challenges of social exclusion and poverty.

■

To suggest a model of good practice for tackling social exclusion through urban
regeneration.

While grounded in the practical experiences of urban regeneration in Belfast and Halifax, the
research also seeks to contribute to wider policy debates concerning the involvement of
economically disadvantaged communities in city-wide decision making. By including two
similar but contrasting cities it is possible to identify the broad range of factors which
influence how development occurs. Drawing from the experiences of Belfast and Halifax, a
model will be developed outlining the factors which determine the level of inclusiveness of
urban regeneration and the ways in which processes can become more inclusive. It is hoped,
in this way, that the project can contribute to theory by suggesting the grounded issues on the
part of both decision makers and communities which influence how decision making
processes contribute to social exclusion or inclusion.

1.5

Belfast, Halifax and the Comparative Approach

The thesis seeks to focus upon social exclusion and urban regeneration at a practical
and grounded level.

The research therefore focuses on two cities which reflect the

challenges of urbanism in the late 20th and early 21s' centuries. Both Belfast and Halifax are
small cities, which act as regional capitals and which are currently undergoing urban
regeneration projects. The two cities were chosen firstly because they are similarly sized
cities with a metropolitan population of around 300,000.

Both cities have a regional

significance, Belfast as capital of Northern Ireland and Halifax as provincial capital of Nova
Scotia. Urban regeneration for both, then, has more than a local significance.

For both

cities, the creation of a new urban image seeks to reinforce their position as gateway to the
region and represent pride in region as well as city.

The regeneration of Belfast's waterfront began in 1989 with the founding of
Laganside Corporation, a government initiated scheme which, at the height of the province's
political violence sought to create a new image for the city, revitalise run-down waterfront
land and encourage inward investment and job creation. The work of Laganside has had a
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huge impact on the city, completely altering the physical environment of much of the urban
core and has attracted millions of pounds of inward investment. Major developments, such
as the Waterfront Hall and the Odyssey Complex have entered the public imagination, linked
to the new confidence in the city following the ceasefires and implementation of a peace
process, and are now central to how the city is promoted internationally. Belfast is marked,
however, by a ring of disadvantaged inner city communities which surround Laganside's
designated area.

Laganside, as a governmental organisation subscribes to the Targeting

Social Need policy (an initiative aimed at tackling disadvantage) and its literature
emphasises the role of local communities in its developments. The research aims, however,
to explore the responses of local people to the new developments and to Laganside's efforts
to involve local people.

Waterfront regeneration in Halifax has been the remit of the Waterfront
Development Corporation Limited (WDCL). The process is longer running than in Belfast,
the WDCL having been founded in 1976 with the aim of rejuvenating the Halifax waterfront.
In 1999 the Corporation instigated a public consultation exercise as part of its efforts to
create a new plan for the waterfront. The Halifax waterfront itself has a dramatic setting on
the world's second largest natural harbour.

The harbour has national and international

significance but in the 1960s the waterfront itself had fallen into decline due to changes in
port technology and shipping.

The WDCL has transformed the waterfront environment

creating high quality public space and dramatically improving public access to the water.
While much of the land bordering onto WDCL land is occupied by city centre use or middle
class housing, to the north of their lands is the North End Halifax community, a community
with major social and economic problems, as well as a substantial visible minority
population.

The research seeks to examine how this community has been included or

excluded in the development of waterfront lands.

While it would be possible to study either of these cities in isolation, the comparative
approach has a number of important advantages. Firstly, both Belfast and Halifax, as with
any city, have a number of features which are particular to that location.

Belfast, for

example, has a long history of religious segregation which continues to impact upon the city
currently, while Halifax, and the North End community, is home to one of the oldest
established black communities in Canada.

These features help to reflect the diversity

between cities, but also allow for a range of local considerations to be included in the list of
factors influencing the level of inclusiveness in new developments. Secondly, since Belfast
and Halifax operate under contrasting governmental systems and in different social contexts,
the comparative approach allows an examination of how government structures and policy,
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and wider societal attitudes influence the approach taken to tackling social exclusion and the
role of economically disadvantaged communities in decision making. While both cities face
similar challenges in terms of unemployment and poverty, the differing responses of
government allow for a greater understanding of the range of potential approaches to
disadvantaged communities.

Overall, the comparative approach encourages a greater

recognition of the diversity which exists between cities and the range of factors which
determine how inclusive a decision making process becomes. The comparative approach
increases the complexity of the study, and therefore ensures that the thesis is more likely to
reflect the complexity which exists in cities. Since the thesis aims to be relevant to policy
debates, the comparative approach gives a more realistic understanding of the variables
which influence inclusiveness.

1.6

Outline of Chapters

Chapter 2:

The Changing Urban Landscape

This chapter aims to give an overview of debates within urban geography concerning the
nature of the postmodern urbanism. The chapter outlines the changing social, economic and
cultural nature of the city focusing in particular on the processes of urban decline and
regeneration as they are experienced in much of the western world. The chapter also seeks
to examine the operation of exclusion in an urban context in relation to the built
environment, and in relation to gentrification. The aim is to provide on overview of the
major processes of urban change which provide the context within which the changing
nature of Belfast and Halifax can be understood.

Chapter 3:

Social Exclusion

Exploring the debates concerning the operation of social exclusion, this chapter unpacks the
approaches to the term and outlines the three main theoretical discourses of social exclusion redistributionist discourse, moral underclass discourse and social integrationist discourse.
The chapter also outlines the changing economic order and the changing nature of economic
divisions in society through the 1990s. The chapter examines the current debates concerning
the rights and responsibilities of citizenship, and the extent to which individuals are entitled
to become involved in decision making.

Chapter 4:

Participation and Planning

Chapter 4 examines the debates concerning the changing role of the public in planning and
decision making. The chapter first explores the theoretical societal approaches which decide
the extent to which citizens become involved in decision making. The changing role of the
planner is discussed, noting the increasing gulf between theory, which advocates a more
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citizen-led approach to planning, and practice in which most planning authorities remain the
key decision makers.

The chapter then moves on to examine the reality of citizen

participation in planning, the various degrees of participation which may be open to citizens,
and some of the practical issues surrounding public participation.

Chapter 5:

Methodology

The methodology chapter first outlines the purpose, ethics and theoretical approach of the
project. The chapter then goes on to outline the practical methods used in data collection,
exploring the qualitative approach, grounded theory methodology and interview techniques
(including individual, group and elite interviews).

Chapter 6:

Belfast

This chapter introduces the reader to the historic, economic, social, political and cultural
nature of Belfast within which recent regeneration has taken place. The work and nature of
Laganside Corporation is outlined, with brief descriptions of each of the development sites,
and an overview of Laganside's community policy.

The nine study communities are

introduced, and finally the practicalities of the research methodology in Belfast are
explained.

Chapter 7:

Towards a Grounded Theory for Belfast

Based firmly within the voices of those interviewed, this chapter works towards a grounded
theory of Belfast, outlining the main issues identified by community leaders, members and
decision makers in Belfast regarding community involvement in city decision making. The
aim is to allow those who have had a role or an interest in regeneration in Belfast to relate
their experiences and perceptions and so to provide a grounded and practical expression of
the features which have influenced the level of inclusiveness of the regeneration process of
Laganside.

Chapter 8:

Halifax

The purpose here is to provide an overview of the context in which regeneration in Halifax
has taken place. The chapter provides a brief history of the city and explores the political,
planning and community context. The work of the WDCL is introduced, a brief overview
given of the successive plans for the waterfront area and the Corporation's community
consultation approach outlined. Finally, the North End community is introduced and the
operational methodology considerations in Halifax explained.
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Chapter 9:

Towards a Grounded Theory for Halifax

As for Belfast, this chapter seeks to allow those involved in decision making and the North
End community to express their experiences and perceptions of the regeneration process and
the factors which influence the degree of inclusiveness of the Halifax waterfront.

The

chapter explores in depth each of the key issues identified by interviewees as influential in
how the city, and urban regeneration operate. The purpose is to provide a grounded level
overview of the operation of social exclusion and urban regeneration in Halifax.

Chapter 10:

Conclusion

The conclusion draws together the findings of the thesis, relating the grounded theory
overview of chapters 7 and 9 to the theoretical debates discussed in earlier chapters. Finally,
a model for creating social inclusion through urban regeneration is advanced, outlining the
key features which impact upon the level of inclusiveness or exclusiveness of urban
regeneration.
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CHAPTER 2: THE CHANGING URBAN LANDSCAPE

There is a map of the city which shows the bridge that was never built
A map which shows the bridge that collapsed; the streets that never existed...
Today’s plan is already yesterday’s - the streets that were there are gone...
Someone asks me for directions, and I think again. I turn into
A side-street to try to throw off my shadow, and history is changed (Carson, 1989).

2.1

Introduction

Cities exist in a permanent process of change. Our cities reflect our society, our
needs and our values, and as these change, the city too must change. Dovey (1999) states
‘places tell us stories; we read them as spatial text’ (pi). This process of interpreting the
urban landscape is an everyday activity for all city users, even though it is rarely consciously
acknowledged. The city text, however, can tell us much about the value, concerns and
power of those involved in its construction. Interpretations of the text will vary too with
gender, class, culture and age, so that a city neighbourhood regarded as safe by one group
may be perceived as threatening by another. This chapter seeks to explore recent changes
taking place in the physical and socio-economic nature of the western city. The first section
will explore the nature of what is defined as ‘the postmodern city’ and the key changes
which have occurred in the social, economic and cultural fabric of the city over the last 30
years. The second section will outline the processes of urban decline and regeneration,
looking in particular at the strengths and weaknesses of large-scale regeneration initiatives.
The third section discusses the experiences of exclusion in the urban built environment,
while the final section on gentrification explores in more detail one way in which this
process of exclusion operates in practice. The purpose of this chapter is to give a general
overview of the major processes of physical and social transformation in the city, in order to
provide a context in which the changes in Belfast and Halifax can be understood.

2.2

The Postmodern City

2.2.1

Defining Postmodernism

Definitions of the postmodern city are by no means homogenous - even the existence
of a distinct paradigm of postmodernity is contested. While there is widespread agreement
that we are experiencing a fundamental shift from the experiences of modernism there is
considerable debate as to whether what we have experienced in recent years is
‘postmodernism’ or simply a period of uncertainty before a new paradigm emerges (Harvey,
1989). Soja (1995) argues however that what is happening in cities requires a new form of
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interpretation if it is to be understood. ‘What has been happening to the capitalist city since
the early 1970s ... has created a new trajectory of urbanisation that has become increasingly
inaccessible to the interpretative gaze of late modernism’ (pl27).

Postmodernism as a

general theory can be defined as:
A recent movement in philosophy, the arts and social sciences characterised by scepticism
towards the grand claims and general theory of the modern era, and their privileged vantage
point, stressing in its place an openness to a range of voices in social enquiry, artistic
experimentation and political empowerment’ (Ley, 1994 p466).

Within urban studies this can be seen as a widening of areas of interest, with strong emphasis
on cultural issues such as feminism and racial studies.

Soja (1995) emphasises that this

postmodern city does not necessarily represent a break from the modernist past:
In the postmodern city the modern city has not disappeared. Its presence may be diminished,
but it continues to articulate with both older and newer forms of urbanisation, and to maintain
its own dynamic of change, making the formal adjustments and reformations of the modern
city and the distinctive processes of postmodern restructuring difficult to disentangle (pl26).

Postmodern theory sees cities as ‘multi-ethnic, multi-racial, multiple’ (Sandercock, 1995
pl4), as an essentially fragmented representation of an increasingly diverse society. Harvey
(1989) describes this as the ‘collage city’ which can only be understood locally and in
fragments, never captured in an all-encompassing whole.

Before moving on to explore the nature of the postmodern city in more detail it is
worth considering the criticisms which are levelled against this understanding of urbanism.
Postmodernism focuses on what are described as ‘new’ urban phenomenon - increased urban
diversity, social polarisation and greater awareness of the symbolism of place. In reality,
none of these can truly be described as unique to the postmodern age, and all have always
been part of the urban condition. The description of Egypt in the book of Exodus paints a
picture of massive migration, urban diversity, and huge gaps between rich and poor. Booth’s
description of Victorian London too paints a picture of huge social polarisation:
My only justification for taking up the subject in the way I have done is that this piece of
London is supposed to contain the most destitute population in England, and to be, as it were,
the focus of the problem of poverty in the midst of wealth, which is troubling the hearts and
minds of so many people (Booth, 1886).

Orwell (1940) too, in his sensitive description of the experience of poverty in Paris,
describes a city of both ethnic and cultural diversity, and of divisions between rich and poor,
in which the overt manifestations of wealth leave the disadvantaged further alienated and
provoke subversive behaviour. Postmodernism, then, can be read more as a change in the
way we approach these issues, as a change in the issues themselves. To claim the existence
of a postmodern era is seen by some as oversimplifying the nature of social change. Short
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(1993) describes this as the myth of postmodernism and states: ‘the myth has the enormous
advantage of being clear and easily understandable. Like all myths it is not so much wrong
as partial and selective’ (pl69). Postmodernism, for Short, adopts too simplistic an approach
to the complexity of the world, suggesting a morality tale with a new humility - the good of
postmodernism after the fall of modernism.

The concern is, however, that with a new

concern for the uniqueness of place, the effort to theorise and understand the meta-narrative
will be lost. Critiquing postmodernism is not to deny the importance of a return to localism
and an understanding of uniqueness.

While division and diversity have always existed,

postmodern theory has done much to help us understand the dynamics of this.
Postmodernism is, however, not a fundamental break from the past, but rather a new
approach to debates which have continued over generations:
The postmodern debate should generate strategies and methods for handling this complexity.
If it merely polarises into Before and After the Fall, good guys and bad guys, the modernists
in black hats and the postmodernists in white hats then we have missed a marvellous
opportunity (Short, 1993 pl71).
2.2.2

Exploring the Postmodern City

In further defining the postmodern city both Sandercock, (1998) and Soja (1995) use
the example of Los Angeles. For Sandercock LA represents a ‘worst case scenario of racial
and ethnic conflict, social polarisation and residential segregation’ (pl3), while for Soja it
encapsulates a ‘comprehensive vividness’ (pl28) which he feels is due to the clarity with
which restructuring processes have taken place within Southern California. For Sandercock
the reshaping of cities is driven by three main socio-cultural factors.
migration has given rise to cities of huge cultural diversity.

Firstly the age of

This raises questions of

citizenship and identity amidst a landscape marked by difference. While migration cannot be
seen as a recent phenomenon - movement of peoples is as old as humanity itself - the years
since the 1940s have seen an increase in the volume and significance of migration into major
world cities.

This, for Sandercock, can be seen as partly accountable for the rise of

territorially based and racist politics.

While racist politics in themselves are not new,

Sandercock argues:
Influxes of migrants lead to the spatial restructuring of places and regions, in which
sometimes the very presence of new ethnic groups is destabilising of the existing social
order. In this new ‘ethnoscape’ ambivalent new communities are thrust together with
anxiously nostalgic ones, and xenophobic fears can quickly turn into a territorially based
racist politics as the new mix of cultures projects itself onto the urban landscape (pl5).

Secondly the age of post-colonialism and the rise in political influence of indigenous
peoples, which requires a new recognition of the importance and symbolism of place.
Finally the age of feminism, in which it is no longer accepted in the western world that men
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plan cities for men, confining women to the private space of the suburbs.

Despite

Sandercock’s assertion that these trends can be seen across late twentieth century cities, it is
questionable to what extent these three factors can be seen as primarily responsible for the
development of the postmodernist city, most notably since they take no account of economic
change.

Soja, in contrast, advances six restructurings which he claims are specific to
postmodern urbanisation. Firstly, Soja argues the deconstruction of the Fordist regime of
accumulation and the emergence of new flexible forms of industrial development resulting in
a new focus on downtown areas and the industrialisation of suburbia.

Second,

internationalisation of the city has seen the formation of ‘world cities’, which have
international influence, both through capital and industry, and through increased migration
so that cities, as Sandercock notes in her first restructuring, have become multicultural, to an
extent never before seen. This, for Soja, has resulted in the city having greater residential
segregation, and greater social polarisation. Thirdly, cities are being radically restructured
and have become much more complex. The city can no longer be understood by the ‘neat
concentricities and specialised sectors of the Chicago school ... or the more disjointed
metropolis revolving around a dominant central business district’ (p!31). New and different
forms are being introduced into the urban built environment, such as changes in the suburbs
as well as downtown redevelopment and gentrification. Fourthly the social structure of cities
has been radically altered with greater inequality and social polarisation, resulting in what
Soja describes as a ‘dumbbell’ form in the urban labour market, with a growing financial
elite in managerial, informational and entertainment employment, a ‘squeezed middle class’
(p!33), and a large base of disadvantaged groups, including unemployed and homeless
people. This trend will be discussed in greater detail in relation to social exclusion in section
3.2. The fifth geography relates to an increasingly ungovernable society - which Soja calls
the ‘carceral city’ - in which individuals are becoming increasingly territorial and
introspective, consciously attempting to protect their own areas and excluding those who are
perceived as ‘other’. Marcuse (1993) notes that this trend is also emerging in New York
where ‘each cluster wishes to be protected from intrusion from the outside’ (p361). This
results in a trend which will be explored later in this section of the destruction or
transformation of public space. The final geography refers to the ways in which individuals
imagine the urban environment and ‘the intrusion and growing power of an urban
hyperreality’ (pl35). Described by Soja as the most postmodern of urban restructurings, this
refers to the blurring of lines and divisions between the real and the imagined. This idea is
exemplified by Goss’s (1993) study of the American mall in which the atmosphere of a
relaxed and ordered public space is constructed within a private, consumer orientated place.
15

Chapter 2: The Changing Urban Landscape

These trends of restructuring all point to a city of ‘richer texture and varied hues’ (Short,
1996 p34).

These summaries are important in understanding the nature of the postmodern city,
but it is also necessary to look beyond these to see the implications of postmodernism for
those who live in such cities. There is a central contradiction within postmodern theory with,
on the one hand, a return to the recognition of the importance of place, history and cultural
diversity within cities, while on the other hand, people have become increasingly polarised,
both spatially and socially. Large numbers of people have been alientated from the urban
built environment, and public spaces have become places which many people no longer feel
any attachment to. Robins (1993) notes that ‘The postmodern city is about an attempt to
reimagine urbanity: about recovering a lost sense territorial identity, urban community and
public space. It is a kind of return to (mythical) origins’ (p304). He notes the emerging
theme within postmodern urban theory of a belief in the need for public space to act as an
area for communal activity, and to create some sense of community identity. There has also
been a ‘new enthusiasm for locality and regionalism’ (p305) which will, it is claimed ‘restore
meaning, rootedness and human proportions to place in an era dominated by depersonalising
bulk and standardisation’ (p310).

This postmodernism, and its embodiment in the

architectural urban landscape can be seen as simply a renewed concern for spectacle and
imagery, an attempt to ‘create a spurious sense of togetherness and participation in urban
life’ (p310). This view is also voiced by many writers who see the postmodern landscape as
simply the physical product of the social and cultural concerns of the powerful in society
with image and commercialism. The assertion that the postmodern city is the cultural
expression of the post-Fordist economy is reinforced by Harvey (1989) who notes that
postmodern urban design tends to be ‘shamelessly market orientated’ (p77) since capitalism
is the dominant language of our society.

More and more cities are being marketed

internationally, attempting to develop a contemporary image in order to attract investment.
As Badcock (1996) notes postmodernism has brought a heightened awareness of the
symbolic importance of place.

Therefore cities attempt to ‘imagineer’ a vivid and

contemporary city (Smith, 1999) but the image produced is always partial and selective. The
postmodern world is ‘full of pluralist and unequal voices clamouring to be heard’ (Badcock,
1996 p91) and in this ‘clamour’ many voices go unheard, while those of the more powerful
sections of society tend to dominate. Within a more socially polarised society, a sense of
culture and connectedness, which postmodernism theoretically promotes, is encompassed
within what Goss (1993) describes as a ‘hedenopolis’ marked by nostalgia for an idealised
past, caught up within spectacle and consumption (see also Gaffiken and Morrissey, 1999).
This occurs, however, within safe, controlled spaces which are not truly public, and which
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Davis (1990) states are filled with silent signs to warn off the underclass who might disturb
this idealised view. The postmodern city, then, is more likely to support the living out of a
particular kind of lifestyle, than it is to address issues of social exclusion. As Robins (1993)
argues, if there is, as seems widely accepted, an urban crisis of social division, then
postmodern landscapes, while fashionable, are not a meaningful response to that crisis. Any
landscape which attempts to aid the resolution of this crisis, must be ‘designed for those who
use them or are affected by them, rather than for those who own them’ (Appleyard and
Jacobs, 1987 p!69).

Unfortunately, the nature of postmodernism, with its focus on the

individual rather than the group is less likely to spark a new concern for social justice than it
is to render the poor invisible.

2.3

Urban Decline and Regeneration

2.3.1

Why Regeneration?

In the rhetoric of urban policy there is widespread recognition that the late 1960s and
1970s mark a fundamental shift in the nature of the city.

With changes in economics,

transport, planning practice and social attitudes, the focus of industry moved away from the
urban core and large areas of land that had been utilised by industry became derelict. As
stated in the introduction to a Department of the Environment best practice guide to urban
regeneration:
The process of economic and social change has left large areas of our towns and cities with
severe environmental problems, notably derelict land and buildings. It has also brought
functional problems of congestion, antiquated road patterns and poor access. All of these
contribute to diminishing confidence and urban malaise (DoE, 1988 pi).
The rhetoric of ‘urban malaise’ is widespread, with the emphasis on urban regeneration seen
as a timely response to the ‘urban problem’. The perceived existence of an urban problem is,
of course, not new. As will be discussed later in this chapter, the city has always been used
both as a metaphor of promise and of menace. Urban restructuring too cannot be considered
a new phenomenon - cities have always needed to adapt and change with social and
economic contexts. That the late 1960s and 1970s marked a fundamental shift in the nature
of the city is also accepted. There is, as Keith and Rogers observed in 1991 ‘almost two
decades of popular acceptance of the urban problem, a crisis of the cities’ (p3). The modern
crisis is composed of a number of aspects - most prominently the changes resulting from
economic restructuring. In traditional manufacturing cities where industry had played a key
role, changing technology and globalisation has diminished the traditional economic base.
This transformation has had huge implications for the urban workforce, as discussed in
chapter four, and has also had a major impact upon the physical fabric of the city. As many
buildings and sites have become functionally obsolete, large areas of the city have been
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abandoned, leaving vacant or derelict land in areas which were once focal points for the city
(Roberts, 2000). The response of many western cities has been to look towards large scale
urban regeneration as a potential solution to the city’s ills.

Urban regeneration can be

defined as:
Comprehensive and integrated vision and action which leads to the resolution of urban
problems and which seeks to bring about a lasting improvement in the economic, physical,
social and environmental condition of an area that has been subject to change’ (Roberts, 2000
P17).

Urban regeneration is a concept which captures the imagination because it suggests a classic
struggle between decline and the hope of renewal - reversing existing trends in order to
create a brighter future (Healey et al, 1992 p3). This ability to imagine the future of the city
- and to promote that vision, gives planners substantial power to transform cities and
influence lives (Dovey, 1999 pl2). As a term it generally has two components - physical
and social. Social renewal has as its focus disadvantaged communities and neighbourhoods.
Regeneration seeks to build capacity within a community to ensure a better standard of
living for its inhabitants. Ginsberg (1999) has defined social regeneration as ‘the improved
and appropriate delivery of welfare services in poor neighbourhoods and the empowerment
of local communities in regeneration processes’ (p55).

However, as Ginsberg observes,

social regeneration tends to be approached as a subset of larger scale physical regeneration:
‘The explicitly “social” element of urban regeneration policy, where it has existed at all, has
been very much in the shadow of the property development element’ (p57). It is therefore on
large scale physical regeneration that the following section will focus.

2.3.2

Flagship Developments

One of the most striking features of cities in the western world in the late 20th
century is the redevelopment of inner cities and waterfronts. Fainstein and Gladstone (1997)
observe:
In an effort to revive their flagging commercial and industrial districts, city governments in
major metropolitan areas sought to attract the service-orientated growth industries that had
come to dominate the new global economy... The physical form of the core metropolitan
areas changed accordingly: new office towers and ‘festival’ marketplaces replaced the
industrial remnants of the old nineteenth century inner-cities. Cities as diverse as New York
and Milwaukee in the United States and Glasgow and Birmingham in the United Kingdom
have all embarked on redevelopment strategies that combine new hotel and convention
facilities with offices, retail centres, museums, art districts and historical tableaux (pl22).

The noticeable trend has been towards high profile, flagship developments which promise to
create an ‘urban renaissance’ through re-imaging declining industrial areas. These largescale projects are largely facilitated through public-private partnerships, such as in the classic
example of the London Docklands Development Corporation (Colenutt, 1991). By nature
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these projects tend to be top-down, capital driven projects focusing on a ‘grand plan’ rather
than incremental development. The product of the Thatcher era, local authority power was
restricted and ‘each agency promoted its own development/flagship project and marketed the
image of their territories in order to attract selectively targeted groups’ (Tavsanoglu and
Healey, 1992 pi 18). With a typically high profile, these projects have proved central to
many cities regeneration, and have worked to create both the rhetoric and the image, of
urban renaissance (Keith et al, 1991).

It is important to remember however that

regeneration is tightly bound up with city marketing and so image is carefully crafted and
targeted to certain audiences. In more human terms, urban renewal has been described as
growing out of a desire ‘not to live in a place that people make fun of’ (Breen and Rigby,
1994 p3). Although this may seem a somewhat flippant observation, the truth of urban
regeneration as an attempt to create a new national and international image of the city is
often a major driver of physical regeneration work. With the growth of urban tourism in the
1960s, hotel and tourist developments are a major part of new urban regeneration. The
classic case of Baltimore is often held as an example of how cities have promoted tourism
through large-scale waterfront regeneration (Bianchini et al, 1992 p246). Flagship projects
are a very visible way of increasing a city’s international profile, and of responding to the
needs of the changing economy of the postmodern city:
The negative perceptions of declining, dirty and inhospitable urban environments are being
replaced by the city advertisers’ marketing icons - gleaming office blocks, cultural centres
and chic retail venues. Conviviality, quality and entertainment are the post-industrial city
Utopia. Cities are no longer portrayed primarily as centres of production but of consumption.
In changing perceptions of urbanism, the flagship project plays a central and crucial role
(Bianchini et al, 1992 p249)
Place-marketing is often one of the central purposes of flagship developments, with a
growing recognition that cities need to compete to raise public awareness of their facilities,
attractions and services (Page and Hardyman, 1996, Urban, 2002). Fretter (1993) notes that
place marketing ‘can now be viewed as a fundamental part of planning, a fundamental part
of guiding the development of places in a desired fashion’ (p!65). For post-industrial cities
this is particularly crucial since the existing urban fabric associated with heavy industry is
likely to be harmful rather than helpful to city imaging.

Regeneration, then, offers an

opportunity to recreate city image, to provide the conference and tourist facilities essential in
attracting visitors (Bradley, Hall and Harrison, 2002) and to improve citizen’s confidence in
their own city.

The particular focus of many such flagship developments has been on urban
waterfronts. Waterfronts have tended to be the urban region most affected by economic
restructuring, since in industrial cities the waterfront tended to be the focal point of trade and
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industry yet with the decline of the industrial city, large tracts of land have been abandoned.
Waterfronts, therefore represent under-utilised prime sites, often close to the city centre, ripe
for redevelopment. Waterfronts too have an emotional, symbolic attachment (Breen et al,
f994) which adds to their attractiveness to developers, investors and tourists, and so the cult
of waterfront redevelopment has spread worldwide. Breen and Rigby estimate that by 199f,
one half to two thirds of United States municipalities had a waterfront regeneration scheme.
Not all waterfront regeneration is large scale, yet for flagship projects the waterfront is often
the optimal site. Not all large-scale urban regeneration focuses on waterfronts of course, and
other areas of disused industrial land are often targeted for regeneration.

However, this

research concentrates on two cities where regeneration has focused on urban waterfronts.
Among academics the move towards large scale regeneration has lost credence during the
1990s. In London, for example, as Colenutt (1991) observes, ‘it is no longer fashionable to
say anything nice about the London Docklands Development Corporation’(p30). In schools
across the UK and beyond, geography classes are taught the problems of privately led
regeneration. The focus of urban regeneration has moved on, and in political rhetoric and
policy documents at least the emphasis has moved to bottom-up regeneration (Turok, 1999).
In reality, however, large high-profile schemes still attract funding and recognition. The
Royal Town Planning Institute in the UK, annually celebrates large-scale redevelopment in
their Planning Achievement awards - schemes such as Sheffield’s Heart of the City Project,
which won the 1999 award for enhancement of the public realm. The judges commented
‘Peace Gardens has been transformed into an exciting, memorable, people-friendly space
which attracts hundreds of visitors and residents ... The success of the public realm works
can also be measured by the interest taken by private developers. As an economic and social
confidence-builder for the future of Sheffield, the scheme is clearly a success' (RTPI, 1999
pl3).

While planning theorists may have changed emphasis, large-scale regeneration

initiatives remain a reality for many cities.

2.3.3

Critiquing Large-Scale Regeneration

The phenomenon of large scale regeneration has been faced widespread criticism
however, particularly through questions of urban integration, and as suggested earlier, in
their value in addressing inequalities and making a lasting impact for inner city communities
who have suffered most through urban restructuring.

Much planning and architecture

literature has noted that flagship projects run the risk of ‘mailing’ the waterfront - that is,
creating a placeless consumer environment with little local distinctiveness:
As more urban centres and individual sites revolve around these themes, putting the same
images into circulation, they create a public realm with little sense of local identity. Thus
every major city has ‘its’ Planet Hollywood, Warner Bros. Studio Store, and Hard Rock
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Cafe... While these tendencies toward the cross-commercialisation of cultural products,
architectural standardisation and the destruction of local place identity have often been
condemned as rampant postmodernity or corporate-inspired placelessness, they also satisfy
well established local demands to ‘clean up’ an urban environment and make it more ‘secure’
(Zukin, 1997 p207).

Urban regeneration is therefore seen as a potential contribution to the ‘placenessless’
associated with postmodernism. There are also problems in urban design terms with the
integration of these developments into the rest of the city. The facilities provided can remain
divorced from the rest of the city and not woven into the existing urban fabric. Focusing
resources and development on one area works to further fragment the city rather than
improving levels of integration (Tavsanoglu et al, 1992). The creation of a new urbanism
within the city may leave existing residents alienated and excluded from new developments,
creating one city for the visitor and another for natives.

Central to this argument is the

realisation that the policy maker's definition of urban regeneration may be a selective one.
While some areas of the city receive inward investment and the focus of regeneration energy,
others are neglected and allowed to further deteriorate.
regeneration benefits those most at need in society.

The question must be asked if

As Goodey observes in relation to

heritage developments:
The heritage experience is designed as accessible and continuing theatre in which the
audience is on stage, and the surrounding built form is the set... That there are other scenes,
other theatres, of the excluded elsewhere in town is seldom noted (1997 p34).

The communities identified by those developing high-profile developments are often not
local disadvantaged communities (Bianchini, 1992). Regeneration, by its nature, suggests a
changing focus for the city. With the move from industrial to more service sector orientated
cities, job provision too will change. The working-class may become squeezed from the
labour market, and with job creation in a primarily service-centred industry a conscious
effort is needed if disadvantaged people are to be included (Fainstein et al, 1997).

If

regeneration does not have benefits for the socially excluded then any large scale
development is likely to have the effect of further marginalising the excluded: ‘Beware of
“visionary plans” like world fairs, festival gallerias, sports stadii, and most recently casinos.
Because they seldom benefit the most work-needy, such ‘visions' often become wedges
dividing races and classes’ (Mier, 1994 p239). Urban regeneration, while popular in policy
maker’s rhetoric, is not a universal panacea. Regeneration cannot be simply put forwards as
the ‘cure’ for the ‘inner-city’ (Keith and Rogers, 1991). A more integrated physical and
social approach is necessary if lasting improvements are to be made for disadvantaged
communities.
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2.4

Exclusion from the Built Environment

2.4.1

Reading the City

If cities can be read as text, then they offer an important source of information about
the society and culture which has produced them. Barthes has stated ‘the city is a discourse
and this discourse is truly a language’ (Barthes in Harvey, 1989 p67). This statement has a
number of crucial implications.

Firstly, it requires the city to be seen as a means of

communication, between the city’s inhabitants and the outside world.

The city space is

therefore, as Allen and Pryke (1994) note, inscribed with codes which city users are adept at
reading. Secondly, the act of reading the city, as with reading any text, depends as much
upon the reader as upon the text itself. The act of reading is a creative one and a text may be
understood in an infinite variety of ways depending upon the situation and outlook of the
reader. Thirdly, if the city is language, then the built form is intended to convey a certain
message to the reader, a meaning which is decided, perhaps unconsciously, by those
involved in the design and construction of the built environment. In the study of the built
environment, then, as Castells (1972) notes, it is necessary to look at the symbolic structure,
not just of the public high profile buildings, but of the city as a whole. In contradiction to
LeCorbusier’s statement that the house is a machine for living in, the actual significance, as
has been recognised for centuries, is much wider. The importance of architecture and the
built environment as an important part of and influence upon society has long been
recognised.

Hitler, for example believed that ‘architecture stimulated community spirit,

inspired patriotism and a faith in the future. It also inspired a belief in leadership’ (Dovey,
1999 p57). The relationship, therefore, works in both directions. The built environment can
be used to influence society, but can also be read as an indicator of the nature of that society.
Thus as Short (1996) remarks:
Space, and particularly urban space and places are a point of contact between human agency
and social structure ... When the elements of the built environment, such as the shop, the
home, the workplace are no longer seen simply as building forms, but as sites of connection
between social structure, political power and human agency, then important lines of enquiry
are opened up (p407).
In practical terms, then, cities tell us a great deal about the nature and distribution of
power in societies, particularly about whose needs and priorities hold most influence.
Changes in society and culture have resulted in a changing urban landscape and, as
exemplified through postmodernism, there has been an increase in inclusion and exclusion of
various groups, which can be read in the urban landscape. Those who hold power within
society - the wealthy and political elite - are those who are most likely to be involved in the
design and development of cities. Here arises the central paradox noted by Short in the
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phrase ‘capitalist city’ - while capital is generally private, the city, by its very nature, should
be public (Short, 1996). This creates a city in which the built environment reflects the
aspirations of the powerful, not the identity of the majority of the population. Even in terms
of historical selectivity, those buildings which are most likely to survive and be celebrated
are those of the rich while the living and working environments of the poor will disappear
through time, both because of poorer quality, and because they are less likely to be valued by
society in general and by decision makers. Royle (1997) notes ‘keeping the old can be
meaningful, not only because it is important for tourism, but also in contributing to a sense
of place and a maturing national identity’ (p82). However, conservation is selective, and the
identity valued by one section of society may not be universal. We must therefore be aware
of the silences as well as the voices found in urban environments. Short (1989) laments ‘the
centres of our greatest cities are rarely places to linger or enjoy, they have been given over to
Mammon’ (p.25). The concentration and celebration of wealth may be enjoyed by some city
residents while alienating others. There is therefore a sense in which large proportions of the
population may feel alienated from some components of the physical city.

2.4.2

Urban Exclusion

Tuan (1979) observes that the urban poor are feared by wealthier sections of society,
perceived as ‘other’ who must be excluded from parts of the city environment (particularly
those dominated by the wealthy), if order is to be maintained. This fear of the urban poor
has permeated the middle-classes to the extent that separation, the very cause of fear, seems
to be regarded as the only answer:
In everyday life, separation bred ignorance. Ignorance encouraged a stereotypical view of
the inner city, which accented its deviant aspects and led in consequence to a syndrome of
fear and avoidance... This image has proven remarkably resilient, for ignorance,
stereotyping, fear and avoidance constitute, for current US (and increasingly for British)
middle-class households, an impenetrable topography of meaning projected onto their own
inner cities and inner-city residents (Ley and Olds, 1988 pl92).
The fear itself is placed within a moral framework - the inner city being perceived as having
‘an ecology of evil, of despair, repression, disease, crime and social malaise’ (Ley, 1974
p65). Blame is shifted back onto the poor who are held responsible for all the problems of
the city ‘the city is the scapegoat for our troubles and so the blame gets shifted from the
impersonal, the city, to the people’ (Glass, 1989 pl28). This fear of the poor, and desire for
separation can be expressed in the most overt of ways. Whyte (1985) notes that in the design
of city parks and open spaces in New York, the use of decorative railings or polished marble
for ledges prevents people from sitting and lingering in certain areas. Similarly the use of
rounded benches in Belfast city centre, so that homeless people cannot sleep there, ensures
that the image of consumption and consumerism is not marred by the reminder of more
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disadvantaged sections of society. This exclusion of the disadvantaged is not, of course, a
new phenomenon. Cities have always been divided along the lines of class and social status,
and as Tuan (1979) notes, wealthier groups have always feared and attempted to control the
urban poor.

The reality of exclusion and division is not new, but the lived experiences of

those divisions change with time.

Recent years have seen the emergence of a new type of segregation. There has been
an increasing polarisation of society in terms of wealth, and this, in turn, has brought about a
greater defensiveness of space.

The constant surveillance suggested in Orwell’s (1954)

futuristic vision of a world controlled seems gradually to be becoming a reality. In 1972
Castells noted that the rise of individualist ideology encouraged greater isolation and
introspection. In the 1990s this has been reinforced. Goss (1993) observes that middle class
American families become increasingly afraid of the streets of the city and so in search of a
focal point for community activity, have grown dependant upon the ‘pseudo-public places’
of the malls which offer a tightly controlled environment in which they can feel safe without
being reminded of marginalised communities and without fear of the urban ‘other’ or
‘underclass’. The poor are excluded from such environments, not just by tight security and
rules against lingering for long periods of time, but also through the unspoken codes of
capitalism which reinforce the idea that only certain ‘types’ belong there (Goss, 1993). Such
efforts at exclusion, however, are not confined to developments such as shopping malls they have become part of wider society:
Even in the public city, fences around developments are ubiquitous ... The scale of the
phenomenon exceeds anything heretofore seen. Where “defence of turf’ was once a phrase
used only to describe the conduct of street gangs, it today describes the conduct of the
majority of the city’s residents, the rich perhaps in even more extreme form than the poor
(Marcuse, 1993 p361).
Within new developments, despite the assertion that postmodernism is about the celebration
of diversity, the interests and desires of the powerful are more likely to be in evidence. This
can be understood as a desire to impose suburban values on the city core - to create a
controlled environment, what has been described as ‘domestication by cappuccino’ (Zukin,
1995). This desire to extend middle-class values throughout the city is exhibited both in
efforts to exert control over the inner city - through the use of CCTV cameras for example,
but also in the way in which the city is represented at a wider scale. In most western cities,
as has already been discussed, the desire to project a certain image of an area results in high
profile developments which have little to do with the needs or identity of large proportions of
the population. Davis (1990) notes that redevelopment in Los Angeles has the aim of
creating an image which denies the existence of run down, ghettoised neighbourhoods.
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Smith (1999) has commented that in Atlanta the projected image of the city, particularly
during the 1996 Olympic games, is in stark contrast to the reality of a highly polarised
society in which the highest income is thirty times that of the lowest, and in which there are
little more than token gestures towards neighbourhood renewal in poorer areas.

Social

exclusion from elements of the built environment can, then, be seen in a variety of contexts.
It is therefore necessary to evaluate, not just the economic, but also the social and cultural
costs of any development.

2.5

Gentrification and Urban Revanchism
One of the most frequently identified influences of urban regeneration upon

disadvantaged communities is urban gentrification. The term was first coined by the urban
sociologist Ruth Glass in 1964 in relationship to social changes in the East End of London.
Her description outlines trends which have changed little in almost 40 years:
One by one many of the working class quarters of London have been invaded by the middle
classes - upper and lower. Shabby modest mews and cottages - two rooms up and two
rooms down - have been taken over when their leases have expired, and have become
elegant expensive residences... The current social status and value of such dwellings are
frequently in inverse relation to their size, and in any case enormously inflated by
comparison with previous levels of their neighbourhoods.
Once this process of
‘gentrification’ starts in a district, it goes on rapidly until all or most of the original working
class occupiers are displaced and the whole social character of the district is changed (pxviii)
This trend towards gentrification is one of the symptoms of the trend noted by Soja towards
increased complexity in the socio-economic profile of the city. Gentrification can be defined
as the gradual encroachment of middle and upper class households into residential areas
traditionally occupied by people of lower income.

It is commonly read as either an

economically or a culturally determined process - 'capital, class, production and supply
versus choice, culture, consumption and consumer demand' (Lees 1994 pl41).
definition of the term itself is not universally accepted.

The

Firstly a range of different

approaches to the phenomenon have been identified:
There is little agreement on how or where the term should be applied or the process
measured, nor on how to determine its significance. How should the impact of gentrification
be evaluated and at what spatial scale? Interestingly, even after two decades of research the
debate on the meaning of gentrification, in theory and practice, remains intense (Bourne,
1993 p96).
This debate around gentrification arises from the complexity of the change in urban
residential patterns. While many city neighbourhoods have experienced a change in socio
economic make-up, it is unclear if this can always be described as gentrification. As cities
become more diverse, communities of gays, young couples, ethnic minorities or single
people may develop. While these represent fundamental changes in the character of an area,
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they do not necessarily involve a change in class structure, and therefore are not always
described as gentrification. In current debates two differing processes are given the name
gentrification. In the first, more traditional definition, in keeping with Glass's original use of
the term, the emphasis is upon the displacement of population by those of higher socio
economic status. The second, more inclusive approach regards gentrification as any form of
residential neighbourhood change, including the creation of residential households in newbuild developments where there would have been no existing population to displace. Thus
Bourne (1993) argues the process of gentrification in the traditional sense has been 'largely
irrelevant' (p95) in most cities.

In the more inclusive sense, however, gentrification has

touched on most towns and cities in the western world.

The process of gentrification has acquired strongly negative connotations over the
years, yet it is possible to see some benefits of the process.

In architectural and

conservationist terms, gentrification has been described as a saviour of declining
neighbourhoods and abandoned historic properties. The process is so controversial precisely
because it benefits some by taking from others.

Smith (1996) includes a newspaper

advertisement produced by the Real Estate Board of New York which asks 'is gentrification
a dirty word?' The advert then goes on to outline the contested understandings of the term:
To one person it means improving housing. To another it means unaffordable housing. It
means safer streets and retail businesses to some. To others it means homogenisation of a
formerly diverse neighbourhood. It's the result of one family's drive for home ownership.
It's the perceived threat of higher rental costs for another family (in Smith, p31).

As the publication of a private development organisation this obviously places a positive
slant on the process - rent increases are 'perceived' rather than actual, and the benefits of the
'revitalisation' are emphasised. Gentrification is seen to promote safety and retail - the very
middle-class, capitalist, suburban values identified as pervasive in the post-modern city.
Gentrification does, undoubtedly benefit the middle and upper classes, but this tells only one
side of the story: 'Gentrification benefits selectively, takes away with one hand as it gives
with another, bestowing respectability at the cost of displacement.

The inner city is

transformed, but for whom?' (Keith and Rogers, 1991 p24).

The displacement of poorer households from the inner city is very often clothed in
moral language.

This process of displacement has been described by Smith as 'urban

revanchism':
Revenge against minorities, the working class, women, environmental legislation, gays and
lesbians, immigrants became the increasingly common denominator of public discourse.
Attacks on affirmative action and immigration policy, street violence against gays and
homeless people, feminist bashing and public campaigns against political correctness and
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multiculturalism were the most visible vehicles of this reaction. In short, the 1990s have
witnessed the emergence of what we can think of as the revanchist city (Smith, 1996 p45).

The revanchist city is the city in which the middle-classes seek to reclaim the lost ground of
the inner-city. The fear of the urban poor, discussed in the previous section, is seen by Smith
as central to the entire process.

Thus he notes that the language of gentrification is

permeated with frontier imagery: 'As with the original frontier imagery, the mythology has it
that gentrification is a process led by individual pioneers and homesteaders whose sweat
equity, daring and vision are paving the way for those among us more timid' (Smith, 1991
p89). The quest into the American 'wilderness' is given its modern-day counterpoint in the
quest into the inner-city and inner-city residents are held in as much contempt as the original
dwellers of the United States were by European settlers.

The inner city landscape is

perceived as empty and ripe for development. Smith explores these ideas in detail in relation
to New York City's Lower East Side where the conflict over redevelopment centred on the
clearance of Tompkins Square Park. Here the City authorities launched an attack on the
homeless people who used the park for makeshift dwellings and creation of community.
Police, despite organised public protests which declared 'Gentrification is Class War', cleared
the park and moved homeless people on, although no provision had been made for them by
the City. This became a symbolic battle for both sides of the conflict - the City, allied with
private developers, determined to 'clean up' the city, local residents seeking to prevent lower
income groups being pushed out of sight and out of mind. Smith's approach suggests a very
deliberate decision on the part of developers and government to first neglect an area, creating
a need for redevelopment (this trend was also noted by Jacobs in the 1961).

In the

terminology of revanchism, the process of gentrification is a deliberate act of revenge by the
middle-classes on those who do not share their lifestyle, their values or their ethnic
background. It is a reclaiming of territory perceived as rightfully theirs but which has been
stolen from them.

It is questionable however if the gentrification process is always so

deliberately planned out.

More often gentrification seems to occur in an incremental,

consumer driven fashion where the purchase of housing in poorer neighbourhoods is driven
more by the need for affordable housing than by any desire for revenge upon the urban poor.
The displacement of existing residents may occur simply because existing residents are not
noticed, or are not the primary concern of developers, rather than by any deliberate decision
to push them from the neighbourhood.

2.6

Conclusion
The key problems of cities in the late twentieth century are those of polarisation and

the exclusion of large sections of the population from involvement in mainstream society and
landscapes. While Marcuse (1993) notes that much of what is presently happening is not a
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new phenomenon, it must also be recognised that postmodern geography is doing little to
address the continuation, and indeed widening of, divisions within society:
If anything, the world we live in today is more unequal than it has ever been; disease and
poverty are still widespread; while power elites continue to dominate, oppress and largely
determine the existence of many people throughout the globe (Boyle et al, 1996 pl258).
There is a concern among some academics writing within urban geography, particularly in
postmodern and radical geographies, over the widening chasm, between the theory of
postmodernism and what is actually happening to ordinary people on the streets (Boyle et al,
1996, Badcock, 1996, Katz, 1995, Chouinard, 1994). As Boyle et al (1996) note, within
postmodern geography ‘we get to hear about the flaneurs, symbolic spaces, the icons and
trimmings - but where are the communities, the lived, breathing environments, the messiness
of the everyday?’ (pl258).

There has been a move away from the origins of urban

geography with its concern for poverty, social injustice and inequality, while ‘the working
class and other disadvantaged groups, like the disabled are often curiously absent from the
landscapes represented in postmodern cultural geographies of the city’ (p3, Chouinard,
1994). There is, therefore, a need to reassess the causes and consequences of social power
and oppression within the city, and to challenge the operation of postmodern landscapes, to
examine questions such as ‘How do these particular urban landscapes actually play a part in
the formation of a mass postmodern consciousness? Exactly how broadly based in class
terms is the appeal of these landscapes?’(Badcock, 1996 p94). There has been some utopian
writing on possible ways to resolve these issues of exclusion and marginalisation.

Short

(1989) argues that we must see the development of a new ‘civil culture’ in which people are
given the opportunity to make use of their human creativity in order to build better cities, a
better economy, and a better society. For Short (1996), and others, the future lies in a new
type of ‘coalition politics’, where the diverse cultural, social and intellectual groupings
highlighted by postmodernism work together to achieve common goals. Sandercock (1998)
writes of the need for a ‘rainbow coalition’ bringing together the kaleidoscope of interest
groups including environmentalists, ethnic minorities, gays and so on, to find an agreed set
of needs and priorities. It is hoped that in this way there will be a gradual recognition that
the politics if confrontation is not in anyone’s best interests and that there will be a:
Transition from pure self interest to genuine solidarity: a consciousness that one’s own
freedom of action, one’s own well-being depends upon advancement of the freedom, the
success and the well-being of the person opposite (Lipietz, 1994 p355).
The complexity of the postmodern city ensures that no one interpretation or model can fully
explain or encompass the entire city, and it is unlikely that any straightforward solution will
be found to the problems of polarisation and exclusion. The challenge is to move beyond
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seeing the city simply as ‘marxopolis’ and ‘profitopolis’ (Short, 1989), and beyond the
current ‘hedenopolis’ (Goss, 1993), to create a more inclusive urban landscape.

While much has been written on the increased divisions of postmodern society, and
the growth of movements of inclusion and exclusion in the city, there has been much less
said about the practical, grounded operation and experience of this exclusion. The issue of
exclusion is essentially a debate not about a state of ‘inequality’ but about process and
relationship - ‘domination and subordination, inclusion and exclusion, privilege and
deprivation’ (Marcuse, 1993 p357). The central aim of this research is to bridge the gap,
between abstract writing characteristic of much work on postmodern landscapes, and the
‘messiness’ of empirical reality - the everyday experience of the urban landscapes. The
academic reading of postmodern landscapes, urban regeneration, exclusion and gentrification
may not hold true to the perceptions and experiences of disadvantaged communities
themselves. This thesis seeks to access the voice of those communities impacted by these
changes in the urban landscape and articulate their voice, their experiences and their
concerns regarding urban change, thus allowing for a more rounded interpretation of issues
of exclusion in the city.
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CHAPTER 3: SOCIAL EXCLUSION

Fear of the mob is a superstitious fear. It is based on the idea that there is some
mysterious, fundamental difference between rich and poor... But in reality there is
no such difference. The mass of the rich and the poor are differentiated by their
incomes and nothing else, and the average millionaire is only the average
dishwasher dressed in a new suit. Change places and handy dandy, which is the
justice, which is the thief? (Orwell, 1933 pl21)

3.1

Introduction
The term social exclusion has only obtained widespread usage since the mid 1990s

with the publication of a series of European White Papers in 1994.

However while the

documents European Social Policy: a way forward for the Union (1994a) and Growth,
Competitiveness, Employment: the challenges and ways forward into the 21s' century
(1994b) may have introduced the terminology of social exclusion into the policy mainstream,
where it has since become widespread, the definition of the term remains contentious. As
Levitas (1998) states ‘there is no monolithic pan-European definition of social exclusion;
rather there is a range of national discourses which use the idea of social exclusion in
different ways’ (p2). Implicit within this is the assumption that how the term is understood
will have consequences in the ways in which government attempt to tackle social exclusion
within their states.

As Toni Morrison notes ‘definitions belong to the definer, not the

defined’ (Morrison, 1987 pl90). The ways in which both policy makers and academics
make reference to, and define, those on the margins of society says as much about their own
attitudes as it does about those they define.

In exploring the patterns and processes of

exclusion it is important to understand the subtleties of the key terminology, to gain an
insight into approaches to social exclusion. The following discussion is based largely on
academic research conducted in Europe, particularly the UK. This reflects the approach
taken to the thesis which concentrates upon social exclusion, an understanding of
disadvantage advanced in Europe, but which has not yet received widespread usage in North
America. The processes at work in exclusion, however, which are debated in the following
chapter, can be observed as much in North America as they are in the UK. The chapter aims
to outline the potential processes within the operation of exclusion, and the dominant
attitudes towards the existence of poverty in society. These debates, as will be explored in
section 3.4, are hugely influential in determining the rights given to disadvantaged
communities to participate in wider society. Such attitudes will inevitably be seen at work in
the planning and delivery of urban regeneration.
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3.2

The Changing Economic Order and the Growth of Social Dislocation
While concern about poverty and disadvantage is by no means a new phenomenon,

interest in debates surrounding social exclusion among academics has expanded rapidly in
recent years. This renewed interest in disadvantage is largely due to what is regarded as the
rapid growth of social dislocation due to neo-liberal economic policies.

The growing

divisions within society are widely acknowledged. As Halpern notes:
The concern - the problem - is that Britain has become a more unequal and less inclusive
society. While some have become very wealthy, others have not received their fair share of
the growth of recent years. The latter group has borne the brunt of the cold winds of global
economic competition and the privatisation of risk, leaving many unemployed and many
more insecure (Halpern, 1998 p271).
The increase in the marginalised sections of society is not confined to Britain but is a trend
throughout Europe (Usher, 1998) and North America. The growth in social dislocation has
been primarily caused by changes in the economic climate. Following the crisis of Fordism
in the 1970s, most countries moved towards neo-liberal models based on a more flexible,
individualistic approach to accumulation.

These changes had a huge influence on the

workforce with the development of a labour process which ‘can be defined as a flexible
production process based on flexible machines or systems and an appropriately flexible
workforce’ (Jessop, 1994 p257). The requirement of such a flexible workforce has brought a
rise in part-time and low paid work, and a decline in the number of permanent contracts
available. Combined with rapid changes in technology, more and more people who would
previously have been involved in traditional industries have found themselves either forced
out of work, or involved in less stable employment.

As industry has become more

competitive, wages fell in real terms and job security has diminished. As Hutton (1995)
explains, in relation to the UK:
The impact of sustained high unemployment, the abolition of wages councils, the weakness
of employment regulation and the growth of contracting-out have combined to expose
growing numbers of unskilled workers to naked employer power. Wages can now be
lowered summarily; workers fired, then rehired at lower wages or not at all; hours and the
working week extended - and all this can happen at will (pl05)
The effect in terms of division in society has been striking.

The Joseph Rowntree

Foundation noted in 1998: ‘Average incomes grew by about 40% between 1979 and
1994/95. For the richest tenth of the population growth was 60-68%. For the poorest tenth it
was only 10% (before housing costs) or a fall of 8% (after them)’ (Joseph Rowntree
Foundation, 1998). The divisions are not just in relation to those in employed and those
unemployed. Robinson (1998) argues that while levels of economic activity have improved,
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economic inequality has grown, due to increases in wage inequality, since the unskilled
sector pay levels have increased at a much slower level than those in the professional sector.

The effects of these changes in the economy on the structure of society have been
significant.

As outlined in the previous chapter, Soja describes the development of a

‘dumbbell’ form in the urban labour market, with a growing financial elite in managerial,
informational and entertainment employment, a ‘squeezed middle class’ (Soja, p!33), and a
large base of disadvantaged groups, including unemployed and homeless people.

Both

Hutton (1995) and Lipietz (1992) explore this idea in greater depth. For Hutton British
society has been divided into what he describes as the 30/30/40 society. The first 30% are
the disadvantaged - those who are unemployed or economically inactive. They may be
described as living in poverty, without the material resources to participate fully in society.
The second thirty percent are the marginalised and insecure. Those in this category hold jobs
which are ‘insecure, poorly paid and carry few benefits’ (Hutton, 1995 pl06). It includes
people who are self-employed (for less than two years), in part-time work, on short-term
contracts, or in full time employment but with low wage levels.

This section is in a

precarious position, constantly in danger of sliding into the bottom 30% and unable to make
long term plans due to a lack of financial stability. The final 40% are the privileged, in full
time work, self-employed (for more than two years) or part-timers who have a long-term
contract. Even though the living standards of some in this group may be fairly low they are
classified ‘privileged’ due to their secure income. Hutton argues that this group too is being
eroded, since numbers of full time, tenured jobs are decreasing.

Lipietz’s ‘hourglass

society’, which he describes simply as ‘people above, people below, and the centre getting
squeezed’ (Lipietz, 1992 p35), shares much in common with Hutton’s model. In the top
section of society are the rich, those in positions of power and decision-making. The middle
section is a middle class group of semi-skilled professionals, who while having some degree
of security, are unlikely to benefit from wage increases, and may suffer downgrading of
work. In the bottom bulb of the hourglass is the ‘mass of job-seekers... buffeted between
casual work and unemployment’ (Lipietz, 1992 p35). Lipietz goes on to suggest that with
growing numbers excluded from the mainstream, there is a risk of falling back into the
Victorian rhetoric of ‘the dangerous classes’ (the creation of an ‘underclass’ in public
consciousness, as will be explored in section 3.3.2). Both these models reflect the growing
number of people forced into the margins of the economy and society. Those in the middle
bracket are increasingly in danger of slipping out of the labour market into poverty. Both
writers acknowledge that there may be variation within the broad categories, and that there
may be movement between them, yet it is much easier to travel down into the bottom bulb of
the hourglass, or the 30% classed disadvantaged, than it is to travel up:
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There is considerable movement at the bottom of the income distribution, but it is very often
of the revolving door kind — from unemployment to low pay to unemployment again.
Although people in poverty do move from the bottom rung of the ladder, a large proportion
do not move very far (Oppenheim, 1998 pl6).
The move towards information technology and the service industry in many cities does offer
new job opportunities. However, many of these jobs are poorly paid, insecure and part-time.
As a result, the bottom section of society excluded in economic terms, and in, or at risk of
entering poverty, is increasing.

It is this section of society, increasingly vulnerable to

changes in the economic climate, that is most frequently said to be marginalised, or socially
excluded.

3.3

Theories of Social Exclusion
One of the dangers of the terminology of exclusion is that it implies a simplistic

dichotomy between an included majority and an excluded minority. In reality the divisions
in society are much more complex. It would be wrong to try to categorise human societal
experiences into a simplistic model without recognising that the experience of inclusion and
exclusion is as diverse as society itself. There have traditionally been two main approaches
to social exclusion. The first, and generally speaking, the one which is now less popular in
current thinking, regards the excluded as a group suffering from extreme marginalisation,
having fallen outside of the security nets of social security and mainstream society. One
definition lists those often identified as suffering from this type of exclusion as ‘mentally and
physically handicapped, suicidal people, aged invalids, abused children, substance abusers,
delinquents, single parents, multi-problem households, marginal, asocial persons and other
misfits’ (Silver, 1995 p41). This approach sees exclusion as a state, rather than a process and
the excluded as somehow ‘different’ from the rest of society. The second broad definition of
social exclusion, by contrast, places an emphasis upon social exclusion as a process which
shuts people off from full and active citizenship - that is ‘the dynamic process of being shut
out fully or partially from any of the social, economic, political and cultural systems which
determine the integration of a person in society’ (Walker, 1997 p3). The stress is upon the
relationship between the individual and society, the exclusion coming into play when an
individual or group of people cannot, or do not, become fully involved in decision making
processes. The contemporary approach to social exclusion therefore moves away from a
concentration upon poverty and looks at the wider issues of the problems of a lack of
integration and power of some groups in society. It is within this approach that the thesis is
based. This approach to exclusion therefore demands an examination of the organisation of
society, in order to address imbalances in the ways in which power is distributed. Beyond
this basic approach to social exclusion lie a wide diversity of contested understandings of the
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term.

Levitas (1998) identifies three competing discourses which utilise the concept of

social exclusion. These discourses provide a broad framework in which to understand both
the perception of those who are defined as socially excluded and the approaches adopted
towards tackling the exclusion problem. Therefore, since social exclusion ‘represents the
primary significant division in society’ (Levitas, 1998 p7), how the term is actually
understood is a reflection of the understanding of the operation of both the economy and of
wider society.
3.3.1

Redistributionist Discourse (RED)

The first discourse advanced by Levitas is the Redistributionist Discourse (RED).
Centred in the work of Townsend (1979) and of anti-poverty campaigning groups,
particularly the Child Poverty Action Group (CPAG), Levitas sees this approach as
emphasising poverty as the key cause of social exclusion: ‘poverty was a multi-faceted
process rather than simply a matter of low income’ (Levitas, 1998 p9).

Although the

terminology used is not that of exclusion - rather of poverty and deprivation - the idea is still
that of being unable to participate fully in society. It is the absence of sufficient resources
that makes people unable to access ‘general amenities... which all or most people in that
society are agreed to be entitled’ (Townsend, 1979 p399).

In other words, the lack of

sufficient income prevents people from taking a full part in society.

This is inherently

connected to ideas of citizenship, as will be discussed later, since:
Inequalities - particularly class, race and gender - run like fault lines through our society and
shape the contours of citizenship in the civil, political and social spheres. Poverty spells
exclusion from the full rights of citizenship in each of these spheres and undermines people’s
ability to fulfil the private and public obligations of citizenship (Lister, 1990 p68).
The solution to the problem of a denial of full citizenship through lack of resources is
therefore a redistributive approach, the argument being that with a redistribution of wealth,
those currently living in poverty will have sufficient resources to participate more fully in
society, and can therefore be considered as having true citizenship. RED is concerned with
the processes which produce the inequality that allows people to become excluded from
wider society, and emphasises poverty as the key dynamic in this process. The ideal position
presented in RED as the alternative of social exclusion is that of citizenship. It is through
citizenship, and its associated rights and responsibilities, that the individual becomes fully
included in society.

There are two fundamental problems with RED.

Firstly, the emphasis of this

approach on economic disadvantage downplays the other factors which may be causes of
exclusion. While some advocates of RED may take account of exclusion in terms of gender,
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racism, physical disability and sexual orientation, these tend to be obscured by an emphasis
on financial disadvantage. As Lister suggests in the quotation above, class, race and gender
are part of the divisions in society, and exclusion is a more dynamic process than suggested
by a sole concentration on poverty.

There has therefore been a widening of the

understanding of the dynamics of exclusion.

‘RED broadens out from its concern with

poverty into a critique of inequality, and contrasts exclusion with a version of citizenship
which calls for a substantial redistribution of power and wealth’ (Levitas, 1998 p7).
Therefore, as has been recognised more recently in RED, the exclusionary processes which
operate in all areas of society need to be addressed, and a redistribution of power as well as
resources is necessary if inequalities are to be reduced. However, poverty is still generally
identified as the prime cause of social exclusion, and this may result in insufficient
recognition being given to the role of race and gender in exclusion.

Examples of both

women and ethnic minorities in the developed world show that it is possible to have access
to financial resources, yet still be excluded from mainstream society and full and active
citizenship. Secondly, with its focus on the importance of full citizenship, the debate over
the ways in which citizenship is defined can sometimes imply that an unwillingness to
undertake the responsibilities of citizenship justifies the denial of the privileges of
citizenship. The responsibility for participating fully in society may then be placed back on
the shoulders of those who are excluded, rather than those who are in possession of resources
and power.

The strength of RED, however, lies in its focus on the processes by which
individuals become excluded. By recognising the primacy of the organisation of society and
government decision-making in the ways in which people become integrated in society, the
discourse challenges those in positions of power to take radical steps towards addressing
inequalities. Also, with the emphasis on full citizenship (when understood as an entitlement
to a share in the norms and traditions of wider society) the approach allows for a broader
discussion on inclusion and a recognition of the multi-faceted nature of integration into
society. If governments and decision makers were to subscribe to this approach it would
require an approach to policy which works towards addressing the inequalities in society, a
radical redistribution of resources and a commitment to the rights of all people to be
included. As stated in Faith in the City:
The exclusion of the poor is pervasive and not accidental. It is organised and imposed by
powerful institutions which represent the rest of us. The critical issue to be faced is whether
there is any serious political will to set in motion a process which will enable those who are
at present in poverty and powerless to rejoin the life of the nation (Archbishop of Canterbury,
1985 p360).
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In reality, this would require more than changes to policy, but also a radical change in the
nature of society in attitudes towards those who are disadvantaged.

As sexism, racism,

sectarianism and homophobia show, it takes more than changes in government policy to
allow people to feel a sense of empowerment in their own community. The extent to which
empowerment can always be considered positive is also questionable.

If a majority feel

empowered to exclude a minority, for example racist activity in cities where one racial or
ethnic groups dominate, this will not necessarily improve the situation for those who are
marginalised. Society is very much based on inequality, and overcoming that inequality
requires a commitment from everyone in society, and a recognition that ‘no-one can achieve
their full potential unless we all do so together’ (Council of Churches of Britain and Ireland,
1997 p71).

3.3.2

Moral Underclass Discourse (MUD)

The second discourse of social exclusion identified by Levitas is Moral Underclass
Discourse (MUD). In the ‘victim or villain’ debate of social exclusion, MUD places those in
positions of disadvantage firmly within the villain category.

The responsibility for the

position of the poor (since MUD focuses on economic poverty) is placed firmly with the
poor themselves rather than with the structure of society, as emphasised by RED. In the
broad dichotomy of definitions of exclusion outlined earlier, this group is regarded as having
fallen outside the nets created by mainstream society.

While RED in recent years has

focused more upon the complexity of exclusion, the primary division recognised by MUD is
between the ‘mainstream’ and a socially excluded ‘underclass’. While contemporary RED
grew out of the growing divisions in society through the 1970s, 80s and 90s, as a reaction to
a growing section of society seen to be being squeezed out of the mainstream, MUD is a
reflection of the approach to disadvantage taken during the Thatcherite era in the UK, and
generations of tough workfare programmes in the U.S. (Graff, 1997) which adopted an
approach of blame towards the unemployed and pressured them into work at any cost. This
discourse is also marked by an extreme gender and class-consciousness, and as suggested by
the title, questions the moral position of members of the ‘underclass’.

One of the central tenets of MUD is an approach to the welfare system which
regards benefits as encouraging reliance on the state and helping to create dependency and
apathy among disadvantaged people:
Economic dependence on “welfare” was construed as “dependency”, a pathological moral
and psychological condition created by the benefit system itself - and fostered by the
libertarianism of the 1960s - in which the state was seen as a universal provider, sapping
personal initiative, independence and self respect. Benefits were bad for, rather than good
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for, their recipients. If this was true of individuals it was even more true of the poor
collectively: welfare spending gave rise to a ‘culture of dependency’ (Levitas, 1998 pl5).

This approach to the creation of an underclass caused a shift from the definition of
underclass used by many RED theorists, as denied full access to citizenship through poverty,
towards a focus on the culture of poverty, away from the structural processes of poverty,
towards the moral and cultural character of the disadvantaged. This in turn had implications
for the way in which welfare was approached. In the UK, eleven years of Thatcherism,
during a time of increased unemployment, ensured a continual demonisation of the poor, and
seven years of further Conservative Party rule brought little change to grudging provision of
benefits. John Major’s famous statement that ‘we should condemn more and understand
less’ could be said to have been reflective of the Conservative’s approach to the
disadvantaged for their 18 years in power. A Labour Party administration came to power in
1997, and at first glance, may be said to adhere more closely to RED.

However it is

interesting that Frank Field, who played a key role in New Labour’s revision of welfare,
seems to subscribe to the idea of the particular cultural and moral characteristics of the poor:
Field argues that welfare has an “insatiable appetite”, corrodes people’s behaviour and rationally - cultivates “idleness, fecklessness and dishonesty”. He promotes a “dramatic” and
broad based “total reconstruction of welfare” as “the age of the passive taxpayer is coming to
an end’ (Kent, 1998 pl4).

Such an approach to those on benefits will obviously have implications for welfare policy,
and is less likely to bring about radical redistribution of power and resources advocated by
RED, since the poor themselves, rather than the structures of society, are seen to be
responsible for the problems of inequality. Also, if those on benefit are widely regarded as
lacking honesty and a will to work, policy makers are less likely to actively involve them in
seeking to find means to tackle disadvantage.

The underclass has been defined as having particular sets of characteristics which
mark them off from the mainstream. Dahrendorf argues:
It would seem that we are beginning to see a kind of underclass culture. It includes a
lifestyle of laidback sloppiness, association in changing groups of gangs, congregation
around discos or the like, hostility to middle-class society, peculiar habits of dress, of
hairstyle, often drugs or at least alcohol — a style in other words which has little in common
with the values of the work society around (Dahrendorf, 1987 pl3).

Dahrendorf feared that this culture would spread beyond the underclass itself and ‘pollute’
wider society. While it may be possible to argue that Dahrendorf’s predictions have come
true - particularly that the problems of drugs and alcohol have spread further into society
(although they have always been a presence in most societies), his argument that this social
problem originated among the ‘underclass’ is extremely questionable.

What is clear.
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however, is that the underclass are regarded as dangerous, a group to be feared who threaten
to pollute wider society. The language used makes this clear - Dahrendorf (1987) states that
‘the underclass is a cancer which eats away at the texture of societies’ (pl2), a rhetoric which
supports the language of gentrification and urban revanchism observed by Smith (1996, see
section 2.5). The underclass is also categorised almost entirely as an urban phenomenon. In
this sense, the stigma associated with the urban poor is nothing new. As Sibley notes, in
Victorian society ‘the poor were not only living in appalling physical circumstances but
were, from a bourgeois perspective, depraved’ (Sibley, 1995 p56). The stereotyping of the
disadvantaged can thus be seen as an attempt by the middle classes to distance themselves
from the perceived immorality of the poorer sections of society. The fear of the underclass is
assumed by many - most particularly in journalism and by estate agents. Dahrendorf states:
People who have no stake in the world in which they are living cannot be expected to comply
with its norms and they do not. Crime is one of the modes of life of members of the
underclass. There may not be official ‘no-go areas’ for the police in our cities, but there
certainly are such areas for the rest of us (Dahrendorf, 1987 pli).
The assumption here is that Dahrendorf is writing for and within his own social grouping
which shares a common fear of the disadvantaged, while failing to acknowledge that many
poorer people are also effectively excluded from wealthier areas of the city. It is also quite
clear that rural welfare recipients are not regarded in the same light as those in urban
settings.

Smith notes a similar phenomenon in the language of urban renewal, where

neighbourhoods of the economically disadvantaged are regarded as alien territory,
comparing the approach to these neighbourhoods to that of western settlers to Native
Americans:
The urban working class is seen as less than social, a part of the physical environment.
Turner was explicit about this when he called the frontier “the meeting point between
savagery and civilisation”, and although the 1970s and 1980s frontier language of
gentrification is rarely as explicit, it treats the inner city population is much the same way
(Smith, 1996 pxiv).
In this sense, the term ‘underclass’ has become more attached with a social stigma, with
poverty only one of a series of negative characteristics.

By associating the group with

particular areas of the city, particularly the inner city, the approach has come to be attached
with a particular area based approach to disadvantage, and thus downplays the inequalities
through society, suggesting a simple dichotomy, rather than acknowledging the complexities
of exclusion and inclusion.

MUD is also a racial and gender biased discourse.

Particularly in the U.S., the

strong correlation between the ‘underclass’ and visible minorities means that ‘their problems
are compounded by various forms of discrimination, and members of visible minorities,
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women and children in single parent families comprise the majority of the underclass’
(Hiebert, f994 p645).

However, there is a problem that rather than suggesting that

discrimination, and the particular hardships faced by visible minorities and single parent
families are responsible for these groups’ position in society, the reverse may be argued that these groups are inherently responsible themselves for the position in which they find
themselves. Dahrendorf notes:
In the United States 80% of those living in hard-core poverty areas are black or Hispanic.
Moreover they have certain unusual characteristics. More than 70% of all poor blacks live in
single parent families, as well as 50% of low income blacks’ (Dahrendorf, 1987 pl3).
Although he then goes on to state that this is because exclusion on ‘ethnic or moral grounds’
compounds these groups’ disadvantage, it is easy to see how this could be read by more
conservative groups, as an indication of negative characteristics of visible minorities and
single parents. Through the late 1980s and 1990s the work of Murray made a distinction
between the poor - the ‘deserving poor’ of the Victorian era - and the underclass, the
‘undeserving poor’. He states T am indeed focusing on a certain type of poor person defined
not by his position ... but by his deplorable behaviour in response to that condition’ (Murray,
1996 p82).

Murray regarded the underclass as characterised by three indicators

‘illegitimacy, crime and drop-out from the labour force’ (Murray, 1990 p23). The culture of
the underclass, for Murray, is epitomised by the breakdown in traditional family structure.
The benefit system is seen as encouraging family breakdown, by reducing the incentive to
marry, and the requirement to work. Single mothers are regarded as abusing a generous
welfare system, content to live and raise their children on welfare, without seeking
employment. Without the responsibilities of wives and children, young men have become
increasingly irresponsible thus, Murray argues, reducing the incentive to work, and
encouraging increased crime.

Murray proposes ‘decreasing economic support for lone

mothers and their children, while increasing the stigma attached to them’ (Levitas, 1998
pi8). In short, by making the criteria for receiving welfare more stringent, single mothers
will be forced to become more responsible citizens. While asserting that women should not
be dependent on the state, however, dependency on men is encouraged, since it is implied
that without responsibility to families, men will become increasingly delinquent. Murray
thus creates an image of a moral underclass that is very clearly gendered.

As Levitas

summarises: ‘the delinquency of young men is directly criminal and anti-social,
accompanied by wilful idleness and drug abuse. Young women’s delinquency manifests
itself in their sexual and reproductive behaviour, the imputed irresponsibility of lone
parenthood’ (Levitas, 1998 pl9).
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While initially MUD was a discourse concerned with the creation of a group who
had become so marginalised by government policy as to hold no hope of escaping the
poverty trap, those who used it to criticise the neo-liberal politics of the 1980s and 1990s
created a term whose meaning has become increasingly ambiguous.

The original more

liberal meaning has become lost in the more conservative understanding seized upon by
many journalists. Thus, many have abandoned the term, as Lister notes:
The explicit moralising agenda underlying Murray’s account of the ‘underclass’ has
prompted accusations... of ‘blaming the victim’. Explanations of poverty that focus on the
behaviour and values of those deemed to be members of the 'underclass’ divert attention from
wider social, economic and political causes. This has led many to prefer the less pejorative
term of social exclusion. This is a more dynamic language which encourages a focus on the
processes and institutions which create and maintain disadvantage rather than what can
become a voyeuristic preoccupation with poor people and their behaviour (Lister, 1996 pll).

As cultural interpretations have taken over from the structural, the term has been abandoned
by many who fear that redistribution would give way to retribution (Lister, 1998). The
concept of underclass has also been criticised for suggesting an overly simplistic dualism
within society, and paying insufficient attention to the inequalities which exist in the rest of
society. By focusing attention on the poor, it draws attention away from those who might be
considered better off, and yet might still in some ways be excluded. This focus on the poor
may cause theorists to become more interested in examining the cultural norms of certain
groups, than seeking to examine the operation of all of society which creates disadvantage.

3.3.3

Social Integrationist Discourse

The third of Levitas’ approaches to social exclusion is Social Integrationist
Discourse (SID).

Here, while the concept of inclusion and exclusion from society as a

whole, and the processes which create this inclusion or exclusion continue to be important,
the definition of inclusion is narrowed to concentrate upon participation in paid work. It is
through work, that people are thought to create their bonds into society. As Britton states:
Work is a creative activity in which human nature and dignity find their expression. It is a
form of service which, paradoxically, is also liberating. To be cut off from work
impoverishes the individual often causing psychological damage and spiritual anguish
(Britton, 1997 p296).

This approach to disadvantaged sections of society entered common usage, along with the
term social exclusion itself, through two European documents which are widely regarded as
outlining the social, rather than purely economic remit of the EU: European Social Policy: a
way forward for the Union (1994a) and Growth, Competitiveness, Employment: the
challenges and ways forward into the 21s' century (1994b). These documents examine the
ways in which the structure of the European Union have changed, and the growing problem
of economic marginalisation:
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At present, with more than 52 million people in the Union living below the poverty line,
social exclusion is an endemic phenomenon, stemming from the structural changes affecting
our economies and societies. It threatens the social cohesion of each Member State and of
the Union as a whole (EC, 1994b p49).

However, the overall cause of this exclusion is not seen as the inherent structure of society
itself as it is in RED. As Levitas (1996) notes, the fundamental nature of capitalism is never
discussed, rather the cause lies in ‘contemporary economic and social conditions’ (EC,
1994b p49) which create a situation in which some groups have less opportunity to access
opportunity. It is clear, throughout both documents, that a return to paid employment is
regarded as the panacea for problems of social exclusion - in European Social Policy, under
the heading ‘Social and Economic Integration: Employment is the Key’ it is stated:
Unacceptably high levels of unemployment, poverty and social exclusion are in conflict with
the Union’s commonly-agreed goals in relation to employment, social protection and equal
opportunities ... For the Union to reconcile high social standards with the capacity to
compete in world markets, it is therefore necessary to give the highest priority to creating
new jobs, enabling everyone to integrate into the economy and society (EC 1994a pll).

The implication of this approach is that employment creation, job matching and training
programmes take priority — themes which are emphasised in Growth, Competitiveness,
Employment, a document which discusses ‘the basic skills which are essential for integration
into society and working life’ (1994b pl36). The suggestion of necessary skills focuses, in
particular, on information technology skills, as the key for entry into the job market of the
future. The low paid, low skill nature of many of the jobs in the IT sector is not mentioned.
This approach to social exclusion has entered common currency largely through the activities
of the European Social and Structural funds and through local government policy documents.

There are, however, several problems with the SID approach to exclusion. While
unemployment is a major factor in social exclusion, they cannot be seen as one and the same
thing. The suggestion that access to paid work will ensure social inclusion is problematic,
since this implies that those who cannot access paid work cannot, therefore, expect to be
included in society. In the case of disabled people, for example, European Social Policy
states the role of the Union is to ‘support and promote the training of disabled people so as to
enable them to enter or re-enter the labour market’ (1994a, p51).

While some of those

currently unable to work might welcome the opportunity to re-enter the labour market, for
some this may either be extremely difficult or undesirable, but this should surely not
inevitably result in a lack of ‘social and economic integration’.

The emphasis on paid

employment also downplays the role of individuals, particularly women who are engaging in
unpaid full time caring, suggesting that this unpaid work is somehow less valuable in
society. If paid employment is a condition of the full rights of citizenship, then many carers,
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particularly women, disabled people and older people must be said to be second-class
citizens. There are also problems in terms of other forms of unpaid work. In an era where
volunteerism is thriving in the EU, many, particularly in disadvantaged areas are actively
involved in unpaid work for the benefit of their communities.

This work needs to be

recognised as as valuable for society as a whole as paid work within the mainstream. This
volunteer work may also do much to allow someone to feel socially included within his or
her own community, even though it may not gain recognition at a wider level. Also, with
growing recognition of increased social dislocation within the EU, and a changing structure
of society which suggests that there will never be full employment of the type which existed
during Fordism, it seems wrong to place value only in paid work, when unemployment
seems an inevitable part of society.

There need to be other ways to promote people’s

inclusion in society, and ways of valuing unpaid work outside the conventional economy.
While SID promotes inclusion in work, it says little about rates of benefit which ensure a
reasonable standard of living for those who cannot, or choose not to engage in paid work.
Like MUD, the onus is placed back on the excluded, albeit with support and encouragement
from wider society, to become part of the labour market, and thus become full citizens.

There are also questions over the neat dichotomy suggested by SID between those
‘included’ in paid work and those excluded. This obscures the diversity of positions within
the labour market. While employment for all may be an ideal, the reality of low paid work,
and of insecure work means that many, even though they may be engaged in the labour
market, remain excluded from full citizenship. As noted by both Lipietz (1992) and Hutton
(1995) (as discussed earlier) more and more people have become trapped in less stable work.
This is particularly true of the IT sector which is so heavily promoted in European Social

Policy. By promoting work as a universal solution, the situation of those sections of society
who still live in relative poverty is left unexamined. Greater structural challenges to the
organisation of the labour market are left unexplored.

Placing an emphasis on the

importance of entering the workforce above all else may actually undermine citizen rights,
since the work available for many of those in disadvantaged sections of society is always
more likely to be low paid and low skilled. The fundamental division in society is left
virtually unchallenged, and the legitimacy of those who chose not to participate in lower
skilled work is undermined. While European Social Policy and Growth, Competitiveness

and

Employment

may

challenge

unemployment,

they

do

little

to

challenge

underemployment.

The three approaches to social exclusion outlined above are helpful in that they
create models which can be used in understanding social and economic policy aimed at
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tackling problems of disadvantage and exclusion. In summary ‘in RED they have no money,
in SID they have no work, in MUD they have no morals’ (Levitas, 1998 p27). As with any
model, however it must be approached with caution. While there may be examples that
conform closely to a particular discourse, in the majority of cases we are likely to find all
three discourses operating at different levels.

One of the reasons that the term ‘social

exclusion’ is so powerful is that its meaning is ambiguous, and can be used to encompass a
broad range of ideas, which may not always be compatible. However the strength of the
term also lies in its width - allowing a broader understanding of how people become
excluded from social and economic life, giving it a wider range than a focus purely on
poverty or discrimination. The term can be understood even more broadly than suggested by
Levitas to take account of geographical exclusion - both in terms of the exclusion of people
with disabilities (Kitchin, 1998), and in informal exclusion from public places. The term, as
used in this thesis is deliberately broad, since processes of exclusion are complex, and since
many of those with whom the research is concerned - disadvantaged communities and
decision makers - have varying conceptions of the nature of, and processes which result in
social exclusion. In the sense that the research is concerned primarily with the processes of
social exclusion, and the ways in which policy, particularly planning and urban regeneration
policy, operate to exclude or include particular groups of people, RED fits most closely to
the approach to exclusion taken. Two of the key concepts to emerge through RED are
firstly, the notion of citizenship, and the importance of full rights of citizenship for all, and
secondly the issue of poverty

3.4

Citizenship
One of the central concepts when discussing social exclusion, is the importance of

citizenship, both how it is defined, and the rights and responsibilities which it entails. In
RED in particular, access to citizenship is regarded as the key component of social and
economic inclusion. Poverty is regarded one essential component effecting citizenship since
‘to be poor is to endure conditional citizenship’ (Golding, 1990 pviii), yet there are other
aspects to the term. As noted in the introduction ‘language is also a place of struggle’
(hooks, 1990 pl45), and Lister (1990) asserts:
As we enter the 1990s we can sense a shift away from a narrow, individualistic ethos
of the 1980s. An important element in this shift has been the re-emergence of the
language of citizenship as a potential challenge to the dominant language of
consumerism and enterprise. However the language of citizenship means different
things to different people since “the way we define citizenship is intimately linked to
the kind of social and political community we want”. Thus the concept of
citizenship is emerging as a matter of dispute between the powerful on the one hand
and the powerless and those who speak on their behalf on the other (pi).
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Levitas goes on to show how the civil, political and social elements of citizenship have been
emphasised at different levels to suit the outlook of the speaker. In broad terms, citizenship
can be defined as ‘a status bestowed on those who are full members of a community’
(Marshall, 1952), in other words it is a term that connotes inclusion in society. More fully:
‘The theory of citizenship starts from the search for universal principles of justice, accepted
as morally binding by all members of the polity, and offsetting the fragmentation implicit in
both globalisation and social polarisation’ (Jordan, 1996 pl02). Full citizenship has become
an inspiration for those who seek to construct a more equitable society, yet within this there
is recognition that this status must entail both rights and responsibilities.

Those who emphasise the responsibilities of citizenship are most likely to come from
the right, and to subscribe, at least partially, to MUD. The central tenet is that ‘given the
even-handed nature of citizenship, only those who bear obligations can truly appropriate
their rights’ (Mead, 1986 p257). The obligations are seen almost entirely in terms of work,
and the ‘duty’ of those who wish to earn the privileges of citizenship seems to be to take
whatever jobs are available, even low paid, manual work. Thus, though the duty is placed on
all citizens to work, it is the poorer sections of society - those with lower skill levels - who
must work in the worst conditions, for the lowest pay and so must suffer most so as not to be
seen as ‘dependant’ and to earn their rights as citizens. Conservative concepts of citizen
responsibilities also include participating in local democratic structures, paying taxes, and
being actively involved in charitable giving and voluntary and community work (Lister,
1990).

However, the emphasis on the responsibilities has been severely criticised by liberals
who see the suggestion of the need to ‘earn’ citizenship as detracting from the fundamental
rights of all people. ‘If the enforcement of the obligations of citizenship is to be just, it must
be based on a recognition and strengthening of the rights of citizenship’ (Lister, 1990 p21).
When the rights of citizenship are explored, it is the right of all members of society,
regardless of economic status, race or gender to social justice and access to the ‘activities and
possessions of everyday life’ (Bradshaw et al, 1989 pl38) which are considered normal in
wider society. In his classic work on citizenship, Marshall (1952) outlines three elements of
citizenship - civil, political and social rights. The civil element focuses on the access to legal
rights and equality, particularly in terms of welfare rights, and clear entitlement to welfare.
Political rights include the opportunity to have your voice heard in political and decision
making structures, and the exercising of the democratic right to vote. As will be discussed in
relation to planning in the following chapter, lack of resources, both financial and in terms of
free time will prevent poorer citizens from playing a full part in decision making. Social
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rights include the ‘participation in the life of the community of which one is a member’
(Lister, 1990 p66). The creation on a sense of belonging must include access to the social
and cultural facilities of the rest of society, as well as a sense of being included in how
society is represented and in public consciousness. This has implications, not just for policy
makers, but also for media representations, planners and those involved in urban design.

The strength of citizenship as an aspiration to overcome social exclusion lies in its
focus on relations within society.

The emphasis on the responsibilities of society by

conservative politicians in particular can however obscure the rights of some, and make
citizenship, (which may be defined very narrowly) into a criteria to be fulfilled to earn basic
rights.

As Jordan notes ‘in emphasising the demands of active citizenship, theorists are

strengthening the case for various kinds of exclusion’ (Jordan, 1997 p262). With the debate
over who may be called citizen, those groups most vulnerable such as asylum seekers and
homeless people may only become further marginalised through their failure to meet the
criteria for citizenship:
Citizenship is a concept that serves to define members and exclude non-members, or at least
to differentiate the population into full members, denizens (those with residence and some
other rights, but not political rights) and aliens (Jordan, 1996 pl04).
The language of citizenship then, like the language of social exclusion, can be abused and
used to excuse discrimination and disadvantage for some sections of society. It creates a
simple division of society and so may miss many of the features of the social world which
add complexity to the issue of exclusion.

However Lister’s (1990) almost exclusive

emphasis on the rights of citizenship also seems an overly simplistic approach. To suggest
that the rights of citizenship should not also carry responsibilities is untenable.

Lister

criticises a situation where ‘obligation is shifted from the regulated public arena of taxfunded benefits and services to the uncertain private arena of good works and the
beneficiaries of a decade of redistributive policies to the better-off, are made to feel good’
(Lister, 1990 p21). However, to regard ‘good works’ as the sole preserve of the better-off is
to deny the widespread community and voluntary sector activity based firmly within
disadvantaged communities. While it would be wrong to place all responsibilities on the
shoulders of the voluntary sector, it is not an ‘either/or' scenario. Public and third sector
interests can work together in tackling disadvantage. To promote rights over and above
responsibilities is to deny disadvantaged sectors of society the power to be active in
addressing their own situation. The works of theorists such as Lipietz (1992) and Etzioni
(1993) suggest models of ways in which both rights and responsibilities can be balanced to
help empower those on the margins of society, and to recognise the value of unpaid
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voluntary work in the home and the community. To promote rights without responsibilities
is to credit all people on the margins with a universal moral standing which few liberal
theorists would be willing to give to the middle and upper classes. Just as equality of rights
must apply to all sections of society, so too must equality of responsibility, although
individuals may meet those responsibilities in different ways.

While exercising the

responsibilities of citizenship should not be regarded as a prerequisite of for the rights of
citizenship, those who benefit from the rights should also be willing to meet the
responsibilities, since it is through both rights and responsibilities that individuals are most
likely to feel included in society.

3.5

Poverty
While

the

terms

‘poverty’

and

‘social

exclusion’

are

sometimes

used

interchangeably, the focus of poverty is concerned more with a state - being ‘in poverty’ than
with a process. While it has become largely replaced within Europe by ‘social exclusion’,
perhaps because the connotations of poverty seem too harsh for the sensibilities of European
governments, poverty is still the dominant term used in North America (in Halifax, poverty
is the preferred term in place of social exclusion which is virtually never used). In his classic
study of poverty in the United Kingdom, Townsend (1979) defines poverty as a relative
concept:
Individuals, families and groups in the population can be said to be in poverty when they lack
the resources to obtain the types of diet, participate in the activities and have the living
conditions and amenities which are customary, or are at least widely encouraged or approved,
in the societies to which they belong (p31).
This relative approach to poverty is important since few in the Western world face the
absolute poverty found in the developing world, yet relative disadvantage is widespread.
Poverty, a term emphasised in RED, focuses on how people are excluded from wider life
through a ‘lack of material resources, in particular income’ (Oppenheim, 1998 pll).

In

Baulch’s pyramid of poverty (1996) (see figure 3.1) six building blocks of poverty are
identified - private consumption, common property resources, state provided commodities,
assets, dignity and autonomy.

All six need to be assessed if taking a comprehensive

approach to poverty. However, at its most basic level, private consumption is the most
widely used indicator of poverty. Baulch’s model also suggests the different dimensions or
different types of poverty, for example older owner-occupiers who may be asset rich but
income poor, or full time students who may be asset poor, while maintaining dignity and
autonomy. As Park and Walker (1998) note ‘This dynamic perspective calls into question
the traditional view of poverty as homogenous and essentially static... instead poverty is
differentiated and considered to be a recursive process’ (p34).
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PC + CPR
PC + CPR + SPC
PC + CPR + SPC + Assets
PC + CPR + SPC + Assets + Dignity
PC + CPR + SPC + Assets + Dignity + Autonomy
Key: PC - private consumption
CPR ■ common property resources
SPC • state provided commodities

Figure 3.1: Baulch’s Pyramid of Poverty (1996)
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This, more recent approach to poverty - perhaps better definel as deprivation or the
Tack of material standards (such as diet, clothing, housing) and s;rvices and amenities
(recreational, educational, environmental, social)’ (Oppenheim, 1991 pl3) bears much in
common with definitions of social exclusion. There are, however essential differences
between the two.

Poverty can either be seen as the cause of socal exclusion, or as a

component of the process of social exclusion. Reaching a point of beng ‘in poverty’ is seen
as a process - Park and Walker suggest a trajectory which ‘finds peopf moving from income
poverty to social exclusion, slipping from a point of keeping ther heads above water,
through sinking, to drowning’ (Park et al, 1998 p40). In this sense, aoverty is seen as the
starting point, en route to exclusion. However, poverty will not alwa;s necessarily result in
exclusion.

Bennett states ‘the primary characteristic of poverty is low income/living

standards, with other features more accurately described as its effect^ and social exclusion
as the multi-dimensional experience’ (Bennett, 1998 p54). One issue o consider here is the
multi-faceted nature of inclusion, that in a community with high levek of financial poverty,
the collective experience of poverty and the communal efforts to ;ope may result in a
stronger, not weaker sense of community inclusion, regardless of wder society.

Overall

then, while social exclusion and poverty are often used interchaigeably, poverty is a
narrower term focusing on lack of access to material resources, while social exclusion looks
at the results of this exclusion, and at the wider issues that cause mny of those who are
materially worse off, as well as those who are not, to become excludedfrom society.

3.6

Conclusion
Exploring social exclusion is important because divisions in society impact not just

on the excluded but also on the entire social fabric. ‘The poverty of he minority rebounds
on the more comfortable majority’. (Oppenheim, 1998 pl2). When delusion exists there is
a social imperative to act, since disadvantage, particularly povert/, is always socially
unacceptable.

This chapter has focused on the theory of social exclusion, on broad

definitions and approaches to the problem. However, it is also import.nt to access the views
of those who have experienced social exclusion. There needs to be oom for the voices of
thirdspace. Hooks describes the margin as ‘a space of radical opennes ’ (hooks, 1990 pl47),
a place from which those who speak can challenge conventional wisdun and articulate their
own experiences. In talking about social exclusion it is possible to eiplore the multiplicity
of experiences of the margins, and to examine the processes which include people in, or
exclude them from, society.

These discussions are important sine ‘poverty has to be

differentiated both in order to understand the experiences of people vho suffer poverty and
to evolve appropriate policy responses’ (Park et al, 1998 p44). Wiile it is important to
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examine the approaches of academics and those in positions of power to disadvantage,
understanding the outlook, motivation and outlook of the excluded themselves is equally
important. The integration of the voices of those who are marginalised is essential, if we are
to fully understand the experience and operation of exclusion.

This understanding of

exclusion is at the heart of the approach to research in this thesis. The methodological
approach, as outlined in chapter 5, and the communities included reflect the intention of
ensuring a focus upon the perceptions and experiences of exclusion of those considered
socially excluded. As stated earlier, the use of the term ‘social exclusion’ throughout the
thesis is deliberately broad, since it seeks to recognise the wide range of experiences which
can be classified as social exclusion. The communities in Belfast and Halifax upon which the
thesis concentrates can be considered excluded, as defined in both SID and RED, since they
are marked by both low incomes and by high rates of unemployment. However, the actual
process of exclusion moves wider than this since inclusion in urban regeneration will not
necessarily involve an increase in wealth or employment (although these may be benefits),
but may still give individuals a sense of being included in wider society. The communities
researched perhaps fit best within the bottom bulb of Lipietz’s ‘hourglass society’, being
marked by high levels of unemployment or casual insecure employment. They can be best
described as ‘economically disadvantaged’ since poverty is a key reason, but not the only
reason, why they can be considered socially excluded.
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CHAPTER 4: PARTICIPATION AND PLANNING

Live in contact with dreams and you will get something of their charm: live in
contact with facts and you will get something of their brutality. I wish / could find a
country to live in where the facts were not brutal and the dreams were not unreal
(from John Bull’s Other Island, George Bernard Shaw, 1904).

4.1

Introduction
'Planning is a value laden activity whose success or failure has consequences for the

society encompassing it' (Forester, 1993 pl5). The essential activity of planning is one of
decision making, to determine the types and forms of development and how these proceed.
Town and country planning can therefore trace its origins back through centuries. Sutcliffe
(1981) notes:
The earliest examples of planned towns date back several thousand years. In the Roman
Empire a form of regional planning was carried on, with new or expanded seaports linked by
a system of new roads. Even in the Middle Ages many towns were founded by kings or
lords, with their streets and sites often sketched out in advance of all building. The
Renaissance produced a host of designs for ideal towns, some of which were actually built
(Pi)In the diverse and complex world of the city, the work of the planner could be said to reflect
the ideal that ‘people build environments to create a particular kind of order’ in which ‘some
vision of an ideal is given form’ (King, 1980 p27). Tuan, however, takes a more pragmatic
approach arguing that cities represent the conflict between human aspiration towards order
and the reality of large numbers of human beings massed together in a dynamic and
confusing world (Tuan, 1979). The history of planning is complex, as Healey (1997) notes:
'The planning tradition is a curious one, built up through a mixture of evangelism, formal
institutional practice, scientific knowledge and, increasingly, academic development' (p7).

Within the tradition of planning, several distinct strands can be identified
(Archibugi, 1996, Healey, 1997). The three most prominent of these are physical, economic
and social planning. However to suggest a simplistic trichotomy between physical, economic
and social planning would be misleading. In reality the three schools of planning inter-relate
and feed into each other, and even in small scale developments, all three are likely to play a
role. Traditionally planning was concerned with the legacy of ‘bad housing, overcrowding
and the general legacy of the industrial revolution and its associated pollution’ (Bannon,
1998). Hall (2002) comments that ‘twentieth century city planning essentially represents a
reaction to the evils of the nineteenth century city’ (p7). Planning has existed in some form
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for centuries, shaped by the aspirations of architects and planners who sought to realise
utopian dreams of urban development. Hall (1992) argues however that industrialism and
particularly the industrial revolution was the birth place of modern planning, with the rapid
growth of cities, unregulated and poorly planned. Modern urban planning developed as a
response to overcrowding, and to the unsanitary conditions and spread of diseases in city
slums. Responses in the late 1800s included the introduction of standards of construction for
new housing and sanitary controls (see Hall, 1992). In addition, visionary planners such as
Howard, who wrote Garden Cities of Tomorrow in 1898 and Unwin and Parker, who
designed Britain’s first garden city, Letchworth, began to argue for new forms of utopian
settlement. The Garden City movement in Europe and America advocated new forms of
settlement but also ‘seemed to have its feet on the ground and its eyes fixed firmly on
practical objectives’ (Hall, 1984 p36). The ideas of these pre-cursors to modern planning
have contributed to now familiar policies such as land use zoning and urban masterplans.
Many of the challenges facing planning have changed during the 20th century with
decentralisation and the growth of office rather than factory employment.

However the

problems of housing and pollution are still with us, and the role of many urban planners has
largely remained that of physical planning - of designing and controlling city change. Raban
notes that the post-war legacy of planning has been based within housing, town-planning and
urban transit, embodying a ‘utopian vision of a world controlled’ (1986 p!6).

Healey describes economic planning as aiming 'to manage the productive forces of
nations and regions' (1997 plO).

The focus in economic planning is upon maintaining

economic growth through economic policy. For some economic planners the concern with
growth is extended to the equitable redistribution of the benefits generated through economic
growth. The third key type of planning is social planning. Here we see an integration of the
technical and political interests of planning, exploring how the practice of planning can
positively impact the lives of people and communities.

Social planning therefore has an

emphasis upon policy analysis, examining the values and priorities implicit in the
development, implementation and content of public policy. As Archibugi (1996) notes:
This field of planning was born and developed above all at the local and community levels
with small projects, and has been pervaded throughout its development by an anti-centralist
and localist rhetoric. It covers a vast field of action (education, health, social integration,
living and working conditions, women, children, the elderly, crime etc.) and, thus, by its very
nature, leads to particular openness with regard to integration of approaches (p83).
It is this school of planning, therefore, that relates most closely to the issues of social
exclusion discussed in the previous chapter, and with this study. It is within social planning
that we are most likely to encounter debates concerning participation, consultation and
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inclusion in policy making.

This chapter explores participation as one of the practical

dimensions of social exclusion and inclusion. The theoretical approaches to participation,
which influence the extent to which the public should be involved, are examined, as is the
role of planners as decision makers. The chapter then moves on to discuss approaches to
participation in planning, looking at the practical concerns, issues and processes which affect
the involvement of members of the public in the decision making process.

4.2

The Role of the Citizen in Decision Making
The degree to which individuals become involved in the decisions which influence

their lives is not only a reflection of individual personalities and concerns, but can also be
seen as a reflection on the nature of the society in which they live.

The concept of

citizenship was explored in the previous chapter, looking particularly at the rights and
responsibilities which accompany citizenship. Within redistributionist discourse citizenship
is seen as the key to creating social inclusion, with one of the rights of citizenship being
defined as 'participation in the life of the community of which one is a member' (Lister, 1990
p66). How far reaching, however, should this participation be? Is it necessary, or even
possible, to involve citizens fully in every aspect of the decision making project?

It is

sometimes assumed that within modern democracy, individuals will play an active role in
society - the very origins of the word democracy come from demos, meaning the people, and
cratia, meaning power. Participation is generally implied in discussion of democracy:
recognition of shared humanity as well as the traditional sense of community and the modern
notion of citizenship, embodies the egalitarian sentiments of people being entitled to some
things as of right, by virtue of membership of the collective (Smith, 1997 p25).

However the working out of democracy may not always reflect this ideal. Smith and Blanc
(1997) identify a range of models of democracy, differentiating first between representative
and participatory democracy, and then further looking at recent attempts to bridge the
theoretical divide between these two models through communitarianism and associational
democracy.

Representative democracy is the most widely acknowledged form of democracy.
This model 'recognises that politics is about arbitration and negotiation in a context of power
and conflict, out of which emerges some supposed sense of general interest' (Smith et al,
1997 p285). It is assumed that citizens will make their views known through the election of
their political representatives.

It then becomes the responsibility of those politicians to

reflect the views of the electorate. Leadership is therefore seen as a key element of the
political system since the general public are seen as having neither the time, nor the
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motivation to become active participants in policy making. The role of the politician is to
investigate the aspects of a particular decision, and to act in the best interests of the majority
of those whom he/she represents. Advocates of this model see representative democracy as
the best possible solution to the problems of decision making in a pluralistic society. Where
interests are likely to come into conflict 'the key role of the elected political leader is to
mediate or arbitrate between various short-term "legitimate" interests in order to produce a
general interest' (Smith et al, 1997 p284).

It is argued that it is only through political

representatives that a common ground between diverse positions can be found. However,
one of the key criticisms of this model is that the course of action that is most likely to
ensure re-election for the politician may not be that most likely to create a common ground.
This approach may lead to the marginalisation or denial of minority group interests. The
model also assumes an active electorate, confident in the integrity and ability of their
politicians. The reality of voter apathy however calls into question how truly representative
elected politicians will be. Also, since voter apathy tends to be more marked in areas of
economic disadvantage, and among some minority groups, these groups will be under
represented in the decision making process. As Conway and Konvitz note, in areas suffering
from multiple deprivation 'participation in democratic processes and community involvement
tends to be low, resulting in increasing isolation from the broader community' (Conway and
Konvitz, 200 p750).

Participatory democracy argues that it is impossible to separate democracy from
other aspects of everyday life. Here the relationship between the individual and society is
seen as 'a dynamic process of socialisation and integration of citizens in which the common
good arises out of the expression and consideration of specific individual and group interests'
(Smith et al, 1997 p285). The emphasis is upon the need for decisions to reflect the needs
and concerns of all sections of society, and that this can only be achieved through regular
and continued opportunities for individuals and groups to actively participate in decision
making. While this school of thought cannot be described as recent - it is based upon the
original Athenian conception of democracy (Smith et al, 1997) - there has been a growing
recognition that: 'plans and policies could no longer claim legitimacy simply because a
democratically elected government acting within its jurisdiction has approved them' (Marris,
1994 pi44).

It is therefore both a right and a responsibility of citizenship to become

involved in decision making. In participative democracy the ideal is of a society in which
diversity is integrated into a mosaic, where difference is valued and integrated into policy.
However, the issue of diversity, in terms of levels of organisation, confidence and education
is also at the root of the central critique of the participative democracy model:
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The weakness here lies with the assumption that the game can be played on a level playing
field. As this is not the case the reality is likely to be that the game of participation simply
results in the stronger and better organised gaining the prize (Smith et al, 1997 p285).

While it may be technically possible for all to participate equally in society, the reality is that
those with the greatest resources are most likely to be able to make their voices heard.

As the limitations of participatory democracy have become evident, attempts have
been made to suggest alternative models of democracy which address these problems,
recognising the existence of pluralism and the need for citizens to be actively involved in
society, but also the challenges of resolving community conflicts. Communitarianism seeks
to merge the top down approach of representative democracy with bottom up community
based participation, where the resources already in existence within the community, such as
churches, community halls, school boards and health centres, are utilised to mobilise people
within their own communities. The central argument is that the 'way to build community is
to ensure that there are numerous occasions for active participation of the members in its
governance' (Etzioni, 1993 pl41).

Etzioni, as one of the leading modern advocates of

communitarianism in America, argues that society need to hold an agreed set of moral values
which determine the operation of decision making at every level. However, even with the
encouragement of active citizenship and shared community values, it is questionable that
sufficient moral consensus can realistically be reached to allow for universally agreed
decision making. The strength of communitarianism, however lies in its recognition of the
need to strengthen the individuals identification with their community, so as to encourage
active participation in community affairs.

It is only with both an interest in decisions

affecting the community, and a belief that involvement will produce real results, that
individuals will willingly participate in society.

Like communitarianism, associational democracy, emphasises the role of community
level organisations in governing society.

However, in associationalism, decision making

authority rests with associations existing within communities.

This approach is seen as

operating in conjunction with representative democracy, but while central government
maintains some power, most decision making is devolved to local level, allowing for greater
public involvement.

However, it is unclear how these local level groups should be

resourced, and there must also be questions of how representative local level associations
would be.

As Clavel (1994) notes, when decision making is decentralised to local

community level, the leaders who emerge may not necessarily be representative of the local
community, and as in the case of community organisations in the United States 'there was
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not the slow development of authentic community groups, but often rather, the quick
mounting of positions that made claims to community' (pl47).

While each of these approaches contain elements which are desirable, the reality is
that no single approach can offer the solution to the challenge of public involvement. While
public participation in all decision making may be an ideal, some degree of public apathy is
inevitable for some issues, and in these cases, representative democracy may offer the best
solution. Therefore, while there is a role for representative democracy, participation should
also be encouraged.

As Hill (1994) states: 'participative democracy should infuse, not

replace representative democracy; both are needed in a multi-layered, pluralistic society ...
importantly, in conjunction with the infusion of participatory democracy, representatives still
need to provide civic leadership' (p250-251). However, in decisions which impact on a
particular community, it is essential that they have some direct role in the process, either
directly as individuals, or represented by community associations. In reality, no one model
is likely to be found in its perfect form in any society, and the approach adopted is a
reflection of a community's priorities. As Smith and Blanc (1997) note about democracy:
It is a type of society characterised by particular kinds of social relations. Democracy then,
should be conceived of as a lived-in experience of its members, and that democratic process
is to be located in the social relations of the community' (p281).
4.3

The Role of the Planner
The classic role of the planner is traditionally that of decision maker, using education

and training as tools which allow him or her to make the best possible decision on behalf of
the wider community, within a political framework.

Planners, therefore, have a major

impact on society - as Forester (1993) notes 'planning is a value-laden activity whose success
or failure has consequences for the society encompassing it' (pl5). In traditional land use
planning the image of planner was one of a powerful decision maker and this remained
virtually unchallenged until the 1960s.

In his now classic 1965 article 'Advocacy and

Pluralism in Planning', Davidoff acknowledges that a change is taking place within planning,
that the planner should now be an 'advocate for what he deems proper' (Davidoff, 1965
p331-332) and that the views of communities to be affected by plans must be taken into
account.

However, even within this, the planner retains his (the planner for Davidoff is

invariably male) position of power. While accepting that, in a changed world, the planner
can no longer claim to be apolitical, he states that the planner should make his values clear
and 'must decide upon appropriate future courses of action for the community’ (p332).
While he accepts the principle of planners giving the community a range of possible options,
the planner still controls the type of plans which they can choose from. He sees the future of

55

Chapter 4: Participation and Planning

planning in planning groups competing to present a plan with greatest local support to the
public authority, while the planners ‘must decide on appropriate future courses of action for
the community ... there are many possible roads for a community to travel, and many plans
to show them’ (p336).

There has been widespread recognition, in recent years, of the problems of top-down
development with the resulting distance between those who plan urban environments and
those who have to live and work in them. The paradox is, as Short (1989) notes, that those
who have greatest power in planning decisions are those with whom the public have least
contacts, while those decision makers with whom they are more likely to have contact are
those with least influence. The result, according to Short, is the widening gulf between
planning theory and planning practice, in which planners on the ground are rooted in the
mundane issues of land-use planning, while planning theorists are caught up in intellectual
and epistemological fashion, which bears little relation to reality, and fails to create a long
term vision for the future. ‘The result is practice without vision and a theory without public
support’ (p52). This trend is also noted by Friedmann as a ‘crisis of knowing’ with growing
polarisation between experts (planners) and actors (public) (Sandercock, 1998 p65).

In

addition to this, the realm of planning has become increasingly complex and bureaucratic,
creating a system in which the individual may feel insignificant and powerless, resulting in a
distancing between those who make the decisions and those who they will affect (see figure
4.1). It is unlikely, however well intentioned the planner or the planning authority, that a
newcomer will be able to find a way through the maze of the planning system in order to be
able to have any real influence (Forrester, 1987). There is a realisation that planners have
been, and in many cases continue to be, part of a political and cultural system which has
actively excluded certain sections of the population from the planning of the city
(Sandercock, 1998). The participation of the public in the planning system will be examined
in greater detail later, but it is evident that pressure is growing for a new form of planning
which takes into account the need for public involvement in the planning of the cities in
which they live. In theory the city is now seen as fragmented and diverse and there has been
a renewed emphasis on the locality and uniqueness of place, with a hope that a turn to
populism will answer the problems of post-war planning (Harvey, 1989). Sandercock (1998)
explores how there is a need to move beyond modernist paradigms of planning, to end ‘the
pretence that planning is, or could ever be, a-political or value neutral (p217), and so
planners must acquire new ways of learning and knowing. This inevitably raises questions
of the responsibility of planners of who and what they should listen to in order to make
decisions of how to carry out their work, with current trends biased towards a more inclusive
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mode of planning.

Sandercock (1998) argues that ‘the purpose of planning is the

empowerment of those who have been systematically disempowered by structural
inequalities of class, race, and gender’ (p65). For Sandercock, there are six ways of knowing
which must be integrated into planning for the twenty first century, including the widely
accepted forms of learning through dialogue, consultation and local knowledge, but also
more innovative ideas of learning through reading symbolic and non-verbal evidence, such
as music and theatre, and through acting as a facilitator to allow people to express and define
their own needs. However with all the competing views of the role of the planner, and to
whom the planner should listen, even the well intentioned planner can be caught within
conflicting loyalties of how to best serve local people, and whose interests they should
prioritise. Within current planning systems the planner is often forced to choose between the
community and the public authority. As Sandercock notes ‘Choose the community and you
are choosing professional/class death.

Choose to work for the state and retain your

professional identity, but don’t delude yourself about whose interests you are serving’ (p99).

It seems inevitable that planners work within a context of power, a context in which
they must have some role either as direct decisionmakers, or in informing the decision
making process. While Healey (1998), argues that the extent of planner's power will depend
upon the local authority and local policy cultures, it remains evident that planners remain
caught up in relationships of power. As Forester (1982) notes:
If planners ignore those in power they assume their own powerlessness. Alternatively, if
planners understand how relationships of power work to structure the planning process they
can improve the quality of their analyses and empower citizen and community action as well
(p67).
Forester then goes on to outline the five key perspectives on the ways in which planners use
information as a source of power, and the ways in which this power relates to the general
public. Firstly, for the technician, power lies in the knowledge and skills of the planner, and
the ability to solve technical problems. Planning is seen as apolitical, with technical merit
ensuring the right decision will be made.

For the incrementalist, the power in planning

comes from the knowledge of the networks, contacts and communication, which ensures the
necessary access to the network of information. The liberal advocate approach is that most
frequently identified with Davidoff, where 'information is a source of power because it
responds to a need created by underrepresented or relatively unorganised groups to enable
them to participate more effectively in the planning process' (p69). The emphasis here is
placed upon the need for planners to follow their moral compass and to engage actively in
creating a more equitable society, by providing services to help redress the marginalisation
of some in society. The approach is criticised, however, for its tendency to focus upon the
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symptoms, rather than the root causes of inequalities.

In the structuralist approach, for

western democracies at least, 'the actions of the state and the planners who work within it
inevitably function to prop up capitalism ... the planners have power, but despite their best
intentions, this power serves to keep people in their place, to protect existing power.
cannot serve freedom' (p69).

It

An essentially Marxist approach, it suggests that while

planners hold power, they are powerless to control its effects. In direct contradiction to the
structuralist approach, in the progressive approach, information provides power because it
can be used to enable the participation and empowerment of citizens, and can highlight the
organisational and political barriers to participation. The approach recognises the system
within which planners operate, and so information enables the planners to equip people to
challenge the status quo. In practice, it is unlikely that individual planners subscribe solely
to one approach - most will take a variety of perspectives depending on the context in which
they operate. In recent years, the liberal advocate and progressive approaches have gained
greatest intellectual credence, however, many traditionally trained planners will still identify
most strongly with the technician.

In many local planning offices, regardless of the

academic rhetoric, there is likely to be some degree of resentment of the emphasis on public
participation in planning.

The strength of Forester's approach, however, lies in the

recognition that 'some division of expertise and knowledge in society seems to be a socially,
if not a biologically necessary matter' (p71). Planners do hold information and skills which
enable them to have a huge influence on society. This power is implicit within the planning
system, but it is planners who determine how it will be used.

4.4

Participation in Planning
Despite the rhetoric of inclusive planning, with consultation and participation

becoming the 'shiny happy buzzwords' of the 1990s, the reality is that the participative
debate has been more long running. Davidoffs 1965 article 'Advocacy and Pluralism in
Planning', in keeping with the era, marked a change in the theory of planning, with a new
emphasis on how planners could actively become involved in seeking to redress inequalities
in society. Public participation in planning was officially enshrined in law in the UK in the
late 1960s following the publication of the Skeffington and Seebohm reports, which argued
that for planning to be effective, it was necessary to consult with local people (de Castella,
2000). In 1980 Hain wrote: 'during the past decade, "public participation" has become a
major concern, both for local activists and for the public authorities' (pi).

There was,

however, a change in the attitude towards public participation in the 1990s, perhaps due to
the growing realisation, as discussed in the previous two chapters, that despite the rhetoric of
inclusion and participation, divisions within cities and growing exclusion in society
remained a reality. This has required a response which reassesses the practicalities of how
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planning can create a more equitable, more inclusive and better integrated society. The first
assumption here is of the need to create cities which meet people's needs. In ‘The Humane
City’ Short (1989) puts forward the ideal of ‘cities as if people matter ... in which ordinary
people can live dignified and creative lives’ the starting point for which must be ‘to see
citizens as part of the solution to, not the cause of urban problems’ (p2). If this is to be the
case individuals must be able to become actively involved in the planning and development
of the urban landscape.

Currently, while most western states accept the idea of public

involvement in the planning of cities, in reality the extent of consultation, and the
distribution of power between social groups varies markedly with the interests of the
economically and socially elite tending to dominate in the planning of the city. With the
growth of what Short (1996) describes as the ‘new enclosure movement’ individuals are less
and less willing to involve others in the development of their ‘territory’.

While in principle citizenship implies equality of rights, regardless of social, cultural
or economic background ‘the reality is that the capacity to exercise such rights is closely
related to the citizens’ ability to obtain resources of power which in larger cities are
structured by class, gender and ethnicity’ (Garcia, 1996 p!6). It is the nature of the capitalist
city that power tends to be concentrated in the hands of business interests, because of the
importance of the economy and commercialism within the life of the city, while the state
tends to act both as player and referee within the decision making process (Short, 1996). In
competition with these two powerful interests it is questionable how much influence the
average citizen can have within the decision making system.

Even between individuals

influence will be unevenly distributed, as participation requires both time, and the
willingness and confidence to articulate needs and concerns.

While planning laws may

safeguard the peoples’ rights to object to planned development and to planning decisions the 1968 Planning Act for England, for example ‘made public participation a statutory
requirement in the preparation of development plans’ (Cullingworth and Nadin, 1994 p257) they do not necessarily ensure that people will be equipped to participate in the decision
making process. Short (1996) notes that while the wealthy may hold power individually (or
through business interests), the vast majority of individuals only have power collectively,
and as collective groups have a range of opportunities open to them if they seek to influence
decision making. These range from service strategies, which mobilise the communities’ own
resources, to influence strategies which attempt to bring an issue to the attention of the
decision making authorities, which can include public meetings, petitions, rallies or civil
disobedience. However, even within strategies of collective action, influence is limited, and
depends a great deal upon the extent to which the groups interests correspond with those of
the authorities (Short, 1996). This model is also highly confrontational, reinforcing the idea
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of the state as adversary, and of the planner as powerful decision maker, rather than
promoting the democratic rights of the individual to become involved in the development of
the areas in which they live and work. Fuller involvement in the decision making process is
seen by most as desirable, yet it raises several difficult questions.Robins (1993) argues that
due to the nature of society, where ‘urban space, while it is functionally and economically
shared, is socially segregated and culturally differentiated’ (p313), the solutions to exclusion
from the cities will not be found as easily as some might like to believe.

One major issue which has emerged through planning theory is the difficulty of
defining who is entitled to become involved, and in the case of controversial decisions,
whose voice should be held as most important.

Harvey (1989) notes a trend in

postmodernism towards a turning to populism, but this avoids the question ‘who are the
people?’ (p76). It is necessary to recognise that the resolution of conflicting demands is
never likely to be easy and that even in democratic countries, minority groups have a very
limited say:
The problems of minorities and the underprivileged... get swept under the rug, unless some
very democratic and egalitarian system of community based planning can be devised that
meets the needs of rich and poor alike. This presupposes however, a series of well knit and
cohesive urban communities as its starting point in an urban world that is always in flux and
transition (p76).
There is a balance to be reached in the extent to which public views are taken into account Sandercock (1998) warns against current trends towards romanticising the community voice.
As Castells (1972) notes, there is a danger of oversimplifying the issue of public
participation and consultation, as people do not act purely as individuals, but also as
members of a social group or class section, reflecting age, class, ethnic and racial
backgrounds, gender and sexuality, so that there exists a ‘vast diversity in the modes of
existence’ (p251). Citizens will therefore not always act in the best interests of the whole,
but in the way which is most likely to benefit themselves or their particular section of
society. Communities cannot therefore be expected to always act in the interests of other
excluded groups. Some communities may simply hold a NIMBY (not in my back yard)
attitude, acting purely in the defence of their own space. In the increasingly territorial nature
of postmodern society (see section 2.2.2), communities may even work to actively exclude
people from other social, cultural or religious backgrounds. Therefore while the general
trend towards empowerment of individuals and communities is to be welcomed, this is by no
means an unproblematic issue as ‘participation means more than simply having people
express their opinions. The right to participate in the decision making process brings with it
responsibility to act for the common good’ (Wilson, 1997 p746).
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It is also important to acknowledge the potential benefits of full citizen involvement
in decision making. The relationship between community and planners is not a zero sum
gain, where the empowerment of citizens automatically disempowers the planners. The two
groups need not be in opposition and at its best community involvement can benefit not just
the affected community, but also the decision makers. In terms of benefits to the planner,
Healey (1998) argues:
The justification for such inclusivity can be made on both functional and political-ideological
terms. Drawing stakeholders in from a range of points of view on issues enriches knowledge
about them and their impacts and helps to develop the interconnections between the
dimensions of issues, problems and policies. Sharing knowledge and understanding helps to
co-ordinate action. Inclusive policies also help to legitimise the policy decisions eventually
taken (pl539).
Public participation, then, can help ensure that resources are used more effectively, speeds up
the planning process, and allows conflicts to be more easily and quickly resolved (DoE,
1994). Involvement of the public may also actually reduce costs, since plans which have
been developed with community input from their origins, are most likely to meet local needs
and so are less likely to need revision at a later date. Meaningful participation can also have
important benefits for citizens themselves. By playing an active part in planning their own
communities, skills, confidence and competencies are developed which contribute to the
communities’ long term sustainability:
Such concerns reflect two key words in recent debate about community development empowerment and capacity-building. The former relates not simply to self-confidence but to
whether the balance of power in development situations begins to shift as a result of
involvement activity. In this, empowerment relates closely to capacity-building, which is the
development of awareness, knowledge, skills, and operational opportunities for certain
actors, essentially the community (DoE, 1994 p25).
The empowerment of the public has become such a priority in recent years, that it has come
to be seen as an essential criterion in policy development. Nye and Glickman (2000) writing
about American community development policy, advocate using the extent to which
communities have been empowered through particular policies as a measure of that policy's
success.

This is done by evaluating several types of capacity, including resource,

organisational, networking, programmatic, political, and quality of life.

As communities

become involved, and if they see their efforts having real influence, confidence will develop
which encourages further involvement. If involvement is continued over an extended length
of time, skills will develop which ensure that in any further participation the community will
be more effective. Community empowerment then has come to be seen, rather than simply
an additional add-on of participation, as one of the primary objectives of participation.
Therefore, as Conway and Konvitz (2000) note: 'if empowerment is the objective,
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community participation must provide opportunities for community residents to feel the
impact of their own actions' (p758). It is only with a genuine commitment on the behalf of
decision makers to encourage the participation of the public that communities will become
empowered.

As will be discussed in the next section, approaches to working with the public can
be divided into two approaches - one way methods and interactive methods.

One way

methods consist of information flowing solely in one direction towards either the public or
the planners.

Although this can be the least challenging (and most financially feasible)

option, it is likely to create an 'us and them' mentality, which may create greater distance
between the two groups rather than helping to build consensus. Interactive methods work
more to 'encourage constructive debate' (DoE, 1994 pl5).

These methods can more

accurately be described as participation because they facilitate more meaningful dialogue
between actors and are more likely to encourage citizens to become more actively involved.
These different levels of citizen involvement have been explored in much more detail in the
now classic Arnstein's (1969) Ladder of Citizen Participation (see figure 4.2) which has been
hugely influential among planners. While attempts have been made to critique and adapt the
model (see, for example, Maier's (2001) Concentric Circle Model of Selective involvement)
it remains the most commonly used model when discussing participation.

In the Arnstein model there are eight recognised levels of citizen participation with
each successive rung of the ladder marking a move towards greater influence in decision
making, and towards greater empowerment.

The first two rungs are 'manipulation' and

'therapy' and are grouped together as representing 'non-participation' in real terms.

In

manipulation, the pretence of participation is used as a public relations exercise, rather than
an attempt to create meaningful involvement.

The decision maker uses attendance to

legitimise policy decisions, without taking into account the true needs of the community, and
take advantage of the lack of expertise or preparation of the public to manipulate the views
they do express. In the therapy approach to citizen involvement, 'administrators... assume
that powerlessness is synonymous with mental illness' (p218).

While this may seem an

unlikely approach in recent years, programs which seek to shift the blame back onto the
disadvantaged might be interpreted in this way. For example, meetings called to discuss
'youth issues' may simply be an attempt by those in power to have a community take
responsibility for, and act to prevent, anti-social behaviour. The emphasis is focused upon
having young people 'adjust' rather than examining the wider issues which disenfranchise
young people. Manipulation and therapy are classed as nonparticipation because there is no
real attempt to engage in a meaningful way with the public or to understand the issues which
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are seen as important in a particular scenario.

The next three rungs of the ladder are 'informing', 'consultation' and 'placation'.
These are grouped together by Arnstein as 'degrees of tokenism'. Informing is one type of
one-way participation. Citizens are informed of plans or decisions which are likely to affect
them, but feedback does not flow back towards the decision maker.

In informing, the

emphasis is upon 'telling people what is going to happen' rather than 'asking what should
happen'. As would be expected then, 'the most frequent tools used for such one-way
communication are the news media, pamphlets, posters and responses to enquiries' (p219).
Such methods protect the decision maker from direct interaction with the public.
Consultation goes a step further, as decision makers are more likely to meet directly with the
public, through methods such as public meetings and surveys. The public are given the
opportunity to articulate their opinions.

However, in consultation, while views may be

expressed, there is no guarantee that the views and concerns expressed will be taken into
account in the development of plans. The danger, therefore, is that consultation will be used
as a form of window dressing, used by those in positions of power to protect themselves
from allegations of detachment from the needs of the public. In placation, the public begin
to hold some degree of power, since it is recognised by those in authority that organised
citizen groups cannot be ignored without consequences.

As communities become more

organised and better equipped and informed on decisions, they are more able to act as
advisors to decision makers. The decision makers, however, retain the position of making
the final decision and developing the final plans. These three approaches are classified as
degrees of tokenism as they can represent genuine moves towards improved citizen
involvement, but they can also be conducted more as attempts of appeasement of the public,
than as genuine attempts to empower citizens.

The top three rungs of the ladder are 'partnership', 'delegated power' and 'citizen
control', and together represent 'degrees of citizen power'. In partnership, power is actually
redistributed, so that citizens can come to the table at an equal level with policy makers, and
where the responsibility for forming policy is shared among all the partners. This stage is
not normally achieved easily. As Arnstein notes:
In most cases where power has come to be shared it was taken by the citizens, not given by
the city. There is nothing new about that process. Since those who have power normally
want to hang onto it, historically it has had to be wrested by the powerless rather than
proffered by the powerful (p222).
With delegated power, citizens are giving increased control over certain areas of a plan, or of
implementing a particular programme.

At this stage, the decision maker recognises the
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communities’ expertise in a particular area, and allows the community freedom in some
areas of decision making. At the top rung of Arnstein's ladder, citizen control, 'participants
or residents can govern a program or an institution, be in full charge of policy or managerial
aspects and be able to negotiate the conditions under which "outsiders" may change them'
(p223). This represents a significant handing over of power on behalf of the traditional
decision makers, and also requires long term commitment and expertise on behalf of those
who assume control. These final three rungs of the ladder move beyond simply taking
citizen views into account into the development of policy, into actively involving them in the
development and implementation of plans that will affect their lives.

The strength of the model lies in the recognition that, while the use of the term
participation may be relatively unsophisticated, there is a huge diversity in what the term
means to different actors, and a wide variety of approaches to actually involving the public in
planning.

It recognises the situation that 'the terms "public involvement", "public

consultation" and "public participation" are often used interchangeably without recognition
of the subtle and no-so-subtle differences between each term' (Marshall and Roberts, 1997
p8). There are, however, some flaws in the model. Firstly, the use of the ladder suggests a
need for citizens to move upwards towards implied power. This fails to recognise that
citizens themselves hold power. Community advocates such as Kretzmann and McKnight
(1993) argue for a reconceptualisation of communities, not solely looking outside to deal
with a sense of powerlessness, but also looking inwards to the inherent strengths of the
community itself, and a recognition of their own ability to influence decisions. The model
also suggests that the decision makers themselves have final influence in deciding the extent
of community involvement in policy development. This fails to recognise that citizens also
have a part to play, since they will decide when and how they become involved.

It is

possible for citizens to choose not to engage with planners, as much as it is possible for
planners to refuse to engage with the public. As noted in the previous chapter, citizenship
entails both rights and responsibilities, but while laws may safeguard the rights of citizens to
be consulted, they rarely reinforce citizens' responsibility to become involved. The model
also suggests that the ideal in planning is for public participation to be at one of the top three
rungs of the ladder - partnership, delegated power or citizen control. These may be the best
outcomes where citizens are likely to be very involved the in the outcomes of a project local business development for example. However, many decisions will neither inspire nor
require the long term commitment needed for these methods to work. It cannot be assumed
that citizens should be given responsibility which they nether desire, nor have the technical
expertise or resources to fulfil. There is also a danger that in situations where the local
population assume control, the professionalisation of community work may ensure that those
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who actually make the decisions may be as distant from the local citizens as the original
decision makers (Smith, 1997). Also, without adequate resources, handing over control to
local groups may simply be used as a method of avoiding the responsibility of meeting the
root causes of a particular problem or issue. As Colenutt and Cutten (1994) note 'simply
shifting responsibility from the state onto local residents themselves is not an effective way
of alleviating urban problems and poverty' (p244). Consultation and placation, if conducted
correctly, will often meet the needs and aspirations of local people.

4.5

Practical Participation
In order for consultation to be successful, a number of conditions need to be

considered to ensure that all parties will be able to participate. One of the most fundamental
of these is the creation of an environment where communication is possible. Forester (1993)
outlines the dimensions of creating what he describes as 'communicative action'. These are
'a sense of truth or beliefs, sense of rightness or consent, sense of sincerity or trust and sense
of understanding or comprehension' (p31). It is only if the listener holds each of these - a
belief in the truth of what is being said, consent to the process, trust in the actions of those
conducting the consultation, and comprehension of the issues being discussed, that a
consultation process can achieve its full potential. The actors must acknowledge that each
come from different backgrounds and bring different perspectives to the planning process.
The building of relationships of trust is therefore vital, and can only be achieved through the
acknowledgement of the differences between actors:
Where interaction in governance contexts involves encounters with people embedded in very
different social relations, then mutual learning and knowledge transfer may only occur where
it becomes possible to make explicit these deep cultural frames (Healey et al, 1999 pl2).
The need, therefore, is to build a network of new social relations which recognise and
involve the range of stakeholders likely to have an interest in a particular issue.

These

conditions are the root of what Healey describes as collaborative planning (1998) - planning
where a conscious effort is made to build new social relations and to 'widen stakeholder
involvement beyond traditional power elites, recognising different forms of local knowledge'
(Healey, 1998pl531).

As suggested earlier, the actual process of public consultation can be divided into
two general types - one way and interactive. One way methods include information giving,
fact finding and campaigning methods.

Interactive methods seek to foster debate, and

include methods such as focus groups, design workshops, and preparation methods which
seek to educate local people so as to better equip them to actively participate. At the centre
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of methods of involving citizens is the belief that participation needs to be open to everyone,
not just the articulate or those with time and experience.

Colenutt and Cutten (1994)

emphasise that there is a need to overcome practical restraints upon participation, such as
access to transport and childcare to allow parents to attend meetings, as well as a need to
encourage those who find it difficult to express their views. Smith (1995), for example has
written on the need to involve children in the planning of their home, school and play
environments, and the skills which need to be developed for consultation with this group.
Such interests are beginning to enter the mainstream. In the Royal Town Planning Institute
2000 annual conference, primary school children participated in a three day workshop
focused towards designing an 'eco-city' reflecting their concerns for the future.

These issues highlight that each project will carry its own challenges for
participation. Identifying these barriers is key to helping people become involved. One of
the key barriers to participation may be public perception of planners. This negative public
perception of planners is acknowledged by planners themselves (see figures 4.3 and 4.4) and
may create a barrier for the planners as well as for citizens. Arnstein (1969) notes that
reluctance of planners to conduct participation may also be influenced by individual attitudes
and personalities within planning bodies, and include 'racism, paternalism and resistance to
power redistribution' (p217). On the citizen's side, as Forester notes 'whether or not power
corrupts, the lack of power surely frustrates' (Forester, 1982 p67). Negative past experiences
of participation, where consultation occurred but had no real effect on how plans and policy
were developed, may leave the public reluctant to participate in subsequent consultation.
Connected to this are the barriers which prevent those who are relatively inexperienced
communicating with professionals.

The language and terminology used by professional

planners can prevent some members of the public understanding the discussion relating to
decision making. Recent studies, for example, have shown that black and ethnic minority
groups in England have become excluded from involvement in regeneration because of the
jargon used by urban regeneration organisations (Benjamin, 2001). One solution to this may
be the provision of learning programmes for those in the community, so that they have a
better understanding of the planning system, and how best to become involved in
consultation.

Action learning can make a significant contribution towards motivating

communities to become more involved in planning issues (Four Cities Project, 2001). The
resourcing of communities is other ways, through community development schemes, in order
to build internal community infrastructure, will also create a confidence within the
community, making them more likely to participate.

These barriers, along with more

practical considerations such as limitations of time and problems of access, work to limit the
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Figure 4.3: Public Perception of Planners (Cowan, 1999a p5)

Figure 4.4: Public Perception of Planners (Cowan, 1999b p5)
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extent to which communities become involved. However, with a recognition of potential
barriers, solutions can be created, and processes can be made more inclusive. As Forester
(1993) observes: 'At every level, we find dynamics of power and distortion that jeopardize
democratic participation and autonomy, and we can identify, anticipate, and work to
counteract such influences' (p34).

4.6

Conclusion
'The idea of citizen participation is a little like eating spinach: no one is against it in

principle because it is good for you' (Arnstein, 1969 p216). However, while participation
may be agreed with in principle, the practice is much more problematic. There will always
be questions of just how inclusive planning should be, and how much the concerns of a
particular individual or community should influence policy. There is no universal panacea to
involving citizens - methods and approaches need to be adapted to suit context. The rewards
for creating inclusive consultation and participation are many, making plans and policies
more successful, and creating a greater sense of empowerment and ownership for those
involved. Schemes such as the Ballymun Regeneration Project (2001) show the potential of
inclusive processes in creating vibrant plans, and through those plans, vibrant places and
vibrant communities. This chapter has highlighted the complexity of the planning process,
and the range of factors which influence the extent to which the public are involved in the
decision making process. Wider societal attitudes towards the role of citizens and decision
making, the role of planners and towards the need for inclusive decision making will
determine how plans, and the city itself, develop. At a practical level, the exploration and
examination of these influences in an actual decision making process reveals much about the
wider society in which those decisions are made, and the approach to tackling issues of
disadvantage and social exclusion. The urban regeneration processes in Belfast and Halifax,
therefore, highlight the issues discussed in this chapter at a ground level. The following
chapters explore how both decision makers, and communities themselves, respond to the
challenges of participation in planning, exploring how the responses developed in the two
cities contribute to a sense of exclusion or inclusion for disadvantaged communities.
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CHAPTER 5: METHODOLOGY

What’s a researcher?
Someone who sees something working in practice and wonders if it’ll work in theory
(Belfast Community Worker Joke).

5.1

Introduction
The previous three chapters have explored the theoretical debates surrounding issues

of exclusion and inclusion in society in general and urban society and environment in
particular. These chapters sought to highlight the diversity of possible approaches which can
be taken to issues of urban exclusion, particularly in relation to urban planning and
regeneration.

As outlined in the Introduction, the central concern of this thesis is the

exploration of how such exclusion operates at a practical and grounded level for
disadvantaged people living in cities. Therefore, while the theoretical issues discussed in the
previous chapters are important in understanding the macro-level operation of changes in the
physical and social environment of cities and the processes of exclusion, particularly within
planning, the project seeks to explore how this exclusion operates and is experienced at the
micro-level. The purpose of this chapter is to discuss how the research concerns have been
operationalised in this project. The chapter will begin by discussing the theoretical debates
between positivist and constructivist approaches to knowledge before outlining the ethics
and motivation of the project and exploring qualitative approach to research.

Having

established the broad theoretical base, the practical approach of the study will be outlined,
giving an introduction to grounded theory and the concerns surrounding interview
techniques. The chapter will then give a broad outline of how these research approaches
have been utilised in the study of regeneration in Belfast and Halifax.

5.2

Positivism Versus Constuctivism
‘Any piece of geographical research is based upon philosophical assumptions and

choices’ (Graham, 1997 p6). These philosophical assumptions or choices - the research
paradigm in which the researcher places him or herself - will determine both the type of
research conducted, and the research methodology. While neat theoretical classifications can
never capture the complexity of the research process or the diversity of approaches of the
research community, they can offer a valuable insight into potential approaches and methods
in geography. While research approaches exist as a continuum, the aim here is simply to
outline two of the most common philosophical approaches to social science research positivism and constructivism, focusing in particular on the practical research implications of
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these approaches.

Positivism is a philosophy based primarily within modernism in its

understanding that the truth about the world is essentially understandable and accessible:
An apprehendable reality is assumed to exist, driven by immutable natural laws and
mechanisms. Knowledge of the ‘way things are’ is conventionally summarised in the form
of time - and context free generalisations, some of which take the form of cause-effect laws.
Research can, in principle, converge on the ‘true’ state of affairs (Cuba and Lincoln, 1998
p204).
Since truth is seen to exist as an independent reality, the positivist approach to research
methodology states that a claim of knowledge can only be made if it can be verified through
subjection to empirical testing.

Theories must therefore be subject to testing in order to

guarantee their legitimacy. The positivist methodological approach is therefore experimental
seeking to verify or disprove hypotheses. The goal of the researcher is to remain distanced
from the subject of investigation - to be an independent observer studying without
influencing, or being influenced by, the object of study. Where subjectivity is suspected, the
researcher struggles as far as possible to remove his or her own influence from the process.
With its concern for the pursuit of truth and the quest for capturing the nature of reality,
positivism favours quantitative rather than qualitative approaches.

Constructivism, in direct contrast to positivism, argues that:
Realities are apprehendable in the form of multiple, intangible mental constructions, socially
and experientially based, local and specific in nature (although elements are often shared
among many individuals and even across cultures), and dependent for their form and content
on the individual persons or groups holding the construction (Guba and Lincoln, 1998 p206).
Truth is seen as being constructed by individuals within their own particular context and
environment and is therefore as diverse as humanity itself, and not an independent entity.
Varying views of reality are not regarded as more or less in keeping with ‘truth’ but are
regarded as equally valid approaches to the world informed by each individual’s unique
experiences. This view of truth obviously has huge implications both for how research is
conducted, and the role of the researcher within the research process. With such a diversity
of perceptions of the world the researcher’s knowledge must necessarily be partial and this in
turn will determine how they view and interpret the world (Mullings, 1999). Constructivists
argue that there is a need for social science researchers to recognise the situatedness of
knowledge and research (see for example, Ward et al, 1999).

Research outcomes will

therefore be influenced both by the researcher’s own social constructions, as well as those of
the researched. As Bourdieu (1996) notes:
The positivist dream of an epistemological state of perfect innocence has the consequence of
masking the fact that the crucial difference is not between a science which effects a
construction and one which does not, but between a science which does this without knowing
it and one which, being aware of this, attempts to discover and master as completely as
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possible the nature of its inevitable acts of construction and the equally inevitable effects
which they produce (p!8).
Bourdieu is arguing, therefore, not for a ‘mastering’ of the research-researched interface in
the positivist sense of attempting to eliminate subjectivity from the research equation, but
rather advocating a more self-conscious approach to research which recognises and seeks to
understand the effects of the researcher’s own values and perceptions upon the research
process. The researcher is therefore called upon to recognise their own positionality, and to
be reflexive (Valentine, 1997), where reflexivity is defined as ‘self-critical, sympathetic
introspection and the self-conscious analytical scrutiny of the self as researcher’ (England,
1994 p82).

Constructivism as a theoretical approach has grown in strength through the 1980s
and 1990s, as an approach most suited to postmodern interpretations of the world. Growing
particularly from feminist geography, the 1980s and 1990s have been marked by a growing
awareness of who we are as geographers and how, and with whom, we do research
(McDowell, 1992). The growth of constructivist narratives which has lead to a greater
acknowledgement of the subjectivity of the researcher and, since truth is multiple, has
encouraged more intensive and case-study based geographical research concerned with the
unique and the local. These concerns find their natural home in postmodernism with its
celebration of difference and the proclamation of the death of the meta-narrative.

The

contribution of feminist geographers has been the growing awareness that researchers are not
value-free and cannot claim to conduct research at a distance from the subjects of their
research. As a result, the reality presented in research will always be partial, selective and
limited. As Short (1992) argues:
Representation is never complete and it is never innocent. We tell stories to each other but
the language we use, the words we highlight, the order and way of telling all play a part in
the production and consumption of knowledge. Making sure our stories are multilocal and
polyvocal does help, not so much to eliminate the bias but to highlight the bias in
representation which affects us all (pl70).
However, as Short goes on to argue, this interest and concern for the local must not preclude
the attempts to develop theory in order to contribute to wider society.

One possible solution to the independent/constructed reality debate may be found in
the theoretical approach of post-positivism. While the strength of constructivism lies in the
value given to individual and local experience, there is a danger that in the renewed concern
for the local, any ‘reality’ may be dismissed as simply one perspective. Taylor (2000), for
example, argues that ‘academics have become lost in language games in which “the real” is
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just another discourse’ (p7). Post-positivism, like positivism, believes that reality does exist
as an independent truth. However, because of the nature of reality and flawed intellectual
mechanisms, it is never possible to understand reality perfectly.
therefore probably, but not definitely true (Cuba et al, 1998).

Research findings are
Post-positivism looks to

qualitative techniques to gain a wider understanding of the various approaches to reality, and
to understanding potential biases in the approach to research. While not subscribing fully to
positivism, constructivism or post-positivism, it seems that post-positivism is the approach
most closely adhered to in this thesis. As will be discussed in section 5.3, this thesis does
seek to listen to local voices and their understandings of exclusion, and so in this sense can
be described as constructivist (since it is recognised that many different versions of truth will
emerge, and that all of these are valid to some degree). The interview methodology also, as
will be explored later in this chapter, lies in sympathy with many of the arguments of
constructivism since my own role as researcher has obviously had an influence on the nature
of the data collected. However, the study also seeks to develop a broader understanding of
the operation of exclusion, through these accounts of individual experience. In this effort to
theorise processes of exclusion, to find a ‘truth’ of how processes have worked to either
include or exclude individuals, the work might also be described as post-positivist.

5.3

Project Purpose and Ethics
A large body of literature exists exploring the nature of modern city landscapes and

the ways in which these can actively exclude certain sections of the population. There has
also been a considerable amount of work within planning examining the extent to which
public consultation plays a part in the planning process, and asking how planning may be
actively involved in the creation of more inclusive cities. While postmodernism within
geography has encouraged a new emphasis on the local and a move away from meta
narratives, this has sometimes resulted in a more inward looking, academically selfconscious approach to research. So Imrie, Pinch and Boyle (1996) observe:
It is often difficult to discern people in the places that post-modern cultural urbanists study;
we get to hear about the flaneurs, symbolic spaces, the icons and trimmings - but where are
the communities, the lived, breathing environments, the messiness of the everyday? (p!258).
While the greater awareness of self in academic research is to be welcomed as producing
more accountable research, it can also be argued that it has resulted in a less socially
concerned academy.

Chouinard (1994) notes that ‘the working class and other

disadvantaged groups, like the disabled, are often curiously absent from the landscapes
represented in postmodern cultural geographies of the city’ (p3).

There is, then, a gap

between the concerns of geography as a discipline and the lived experiences of urban
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regeneration and disadvantage.

A gap has also been identified between debates within

planning theory and what is actually happening on the ground. The research aims to bridge
these divisions, between abstract writing characteristic of much work on postmodern
landscapes, and the ‘messiness’ of empirical reality.

It is one thing for an academic to

advance their reading of the way in which a landscape works, another to ask the people who
use it or who live near to it to explain how they experience it. It is one thing to debate
consultation in planning, another to ask people about their experiences of the planning
process.

It is important in this research that the study, while taking account of the academic
debates of geography as a discipline, is grounded in the lived, breathed experiences and
operation of social exclusion and inclusion, so as to add to current theoretical discussions.
This position grows from the recognition that academic debates divorced from citizens’
experiences, and attempts to dream up ‘cures’ for urban issues in isolation from the people
who are most directly involved will be of limited value (Keith et al, 1991).

There is,

therefore, a commitment to integrate the voices of disadvantaged people into the project. It
is not enough to offer a privileged academic view of the experiences of the poor, we must
listen to their voices if we are to understand their experiences.

As Leech, a community

theologian working in the East End of London, argues:
We need to recognise two truths. First, that the poor are our equals. They are not there as
objects of our care, not there to be ‘done good to’ or ‘worked among’. They are not some
undifferentiated mass called ‘the poor’ or ‘the underclass’ about which we can hold learned
international conferences and with which we can establish an ‘I-it’ relationship of
condescending concern. Those who are not poor need to listen to and learn from the
experience and struggles of poor people... To be biased to the poor involves a bias against
inequality and the patronising ethos that goes with it. Secondly poor people are part of a
socio-economic context. To minister to them purely as individuals and to ignore the context
in which their lives are lived is a serious lack of caring. It is akin to a dangerous form of
idealism which does not face the full reality of human life’ (Leech, 1992 pl47).
While writing for a theological rather than geographical audience, Leech’s argument hints at
the fundamental tension within radical urban social geography.

While it is important to

show an awareness of the local - to respect individual experiences and perceptions - it is also
important to look at urban poverty in context and to ask wider questions of how the urban
system works to reinforce and reproduce urban poverty and exclusion.

Leech’s statement also suggests a deliberate bias towards poor people, a bias which
is also acknowledged within much critical and radical geography (see Smith, 2001). Such a
bias grows out of the ethical belief that geographical research should have, as its overarching
concern, the building of a better society. Cameron (2001) argues that some research creates
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researchers who act as ‘poverty pimps’, building careers on analysing the disadvantage of
others. There is, however, also a movement within geography to create a more ethical and
socially aware approach to research. As Martin (2001) states: T believe human geographers
have an obligation to apply our ideas to the pursuit of the betterment of society’ (pl90). To
hold a concern for the poor and to seek a better society will obviously have implications for
how we ‘do’ human geography research.

Rather than claiming an entirely objective

approach to research, the research act becomes a political process of identification with
marginalised groups. As Chouinard (1994) states:
It is important to remind ourselves that research is in itself a political process quite
irrespective of whether or not we choose to discuss those politics explicitly... The use of
methods and theories incorporating the vantage points of oppressed groups, like women or
the disabled, is a political act and, potentially at least, a political alliance (p4).
However, the act of incorporating the voices of disadvantaged groups is not enough to
constitute an act of alliance. If possible the researcher should also seek to influence policy at
whatever level. This may not always be an overt process but there is a growing move within
human geography arguing that research should at least seek to be relevant to policy debates.
This therefore requires a move beyond particularism, to explore linkages and connections
between individuals and communities (Katz, 2001). As Baxter and Eyles (1999) argue ‘if
qualitative research is to be used to initiate policy, then its findings - as stories - must
resonate with others in the wider society’ (pl80).

The argument, therefore, is for an

approach to research which is locally sensitive and grounded in lived experience but which
also comments on wider issues of exclusion, and also for research which is biased towards
the concerns of the poor but which also seeks to inform policy decisions.

5.4

The Qualitative Approach
Having defined the research paradigm as primarily constructivist with elements of

post-positivism, the approach towards research is inevitably qualitative.

With an emphasis

on the constructed nature of society, constructivism favours qualitative approaches since
research will emphasise the ways in which perceptions and views are formed, and attempt to
understand the diversity and unique nature of knowledge. Research will therefore seek to
widen understanding of, rather than quantify, human experience.

Post-positivism too

focuses the research on understanding the various approaches to truth, believing that from a
variety of perceptions of reality we are most likely to access truth. This approach too,
therefore, favours qualitative research.

Also, given the project’s primary concern with

understanding how exclusion operates and is experienced at a microlevel, and the concern
outlined earlier with listening to the voices and experiences of the excluded, qualitative
methods are the most logical approach to the project. The emphasis laid in grounded theory
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upon qualitative research is important as in this research area the work reflects humanism’s
concern with a ‘reaction against an overly objective, mechanistic view of human beings.
Instead, the idea is to study the distinctively “human” aspects of humankind - meanings,
values, goals and purposes’ (Peet, 1998 p35). Within this study the aim is not to attempt to
find some sort of objective truth, but to gain an insight into how individuals and
communities encounter and respond to regeneration.

‘The accumulation of knowledge is

secured less by providing a single total account of people and place than by a continuous
refining of one’s concepts’ (Ley, 1988 pl24). This can be most effectively done through
qualitative methods.

Qualitative research can be defined as:
Multimethod in focus, involving an interpretative, naturalistic approach to its subject matter.
This means that qualitative researchers study things in their natural settings, attempting to
make sense of, or interpret, phenomenon in terms of the meanings that people bring to them.
Qualitative research involves the studied use and collection of a variety of empirical
materials - case study, personal experience, introspective, life story, interview, observational,
historical, interactional, and visual texts - that describe routine and problematic moments and
meanings of individuals’ lives (Denzin and Lincoln, 1998 p3).
Qualitative research allows for the collection of rich and varied data and produces material
which gives a greater understanding of the context and environment in which individuals
form meaning. In evaluating and understanding how policies and developments operate, for
example, it is not always possible to quantify a project’s effects, since quantitative material
cannot reflect the complexity of relationships formed and capacity built (Ho, 1999).
Qualitative techniques, in particular interviewing, generate rich material which is sensitive
and people-orientated and concentrates on meanings rather than statistics (Valentine, 1997).
This is not to say, however, that qualitative data should not be subject to verification and
questioning from the academic community (Bailey et al, 1999). Good qualitative research
will be as rigorous as its quantative counterpart, although mechanisms for testing may not be
as straightforward.

One of the key strengths of the qualitative approach is the emphasis which is placed
upon human interaction, both in terms of how knowledge is constructed, and in the way in
which data is actually obtained. The qualitative approach ‘is inductive, and a multiplicity of
variables and their relationships are considered not in isolation but as being interrelated in
the life context’ (Yow, 1994 p5). It is therefore possible to approach people, not just as part
of a wider group or system, but as an individual. The result is data which is more detailed,
varied and dense. Also, in qualitative research ‘it is the investigator who starts the game and
who sets up the rules’ (Bourdieu, 1996 pi 9).

This does, of course, introduce ethical
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considerations to the research procedure since the research process will be more open to
abuse. However, qualitative methods allow the researcher greater freedom to determine the
nature of the research, and to adapt methodologies and focus during the research process
itself. As a result, research will be more responsive to data as it emerges, thus allowing for
the production of richer and more varied accounts. The qualitative approach is utilised by
academics from many disciplines and theoretical

schools and contains

multiple

methodologies. Therefore, while the methodology of this project is qualitative, it is also
necessary to refine more narrowly the methodological approach.

5.5

Grounded Theory

5.5.1

Description

Grounded theory has been defined as ‘a general methodology for developing theory
that is grounded in data systematically gathered and analysed. Theory evolves during actual
research and it does this through a continuous interplay between analysis and data collection’
(Corbin et al, 1994 p273). Central to grounded theory methodology is the recognition of a
substantial gap between high level abstract theory and what is happening at ground level.
The key text of grounded theory describes the approach as aimed at ‘closing the
embarrassing gap between theory and empirical research’ (Glaser and Strauss, 1967 pvii). As
one of the central aims of this research is to bridge the gap between abstract theory
concerning postmodern cityscapes and the reality of everyday life, grounded theory, as a
methodology that attempts to ground theory in reality, is particularly suitable.

What

distinguishes grounded theory from other qualitative approaches is firstly that it ‘guides the
researcher through the building rather than the testing of theories’ (Bailey et al, 1999 pl73).
It is an approach which recognises the opposite dangers of top-down deductive research, and
accounts which fail to move beyond individual accounts, and so seeks to find a middle
ground.

What sets this approach apart then, is the development of theory in which the

researcher must both listen to the voices of informants, but also attempt to interpret these
accounts (Barnes, 1996). Within this there are three methodological approaches which are
given particular emphasis within grounded theory - the development of substantive level
theory, the constant comparative approach, and the creation of conceptual density.

There is a recognition within grounded theory that when conducting research, the
positivist technique of deriving an hypotheses from theory and then attempting to prove or
disprove this hypotheses through research results in much of the complexity of everyday life
being obscured. Researchers will see only those aspects of a situation which they expect to
see while passing over important issues which may also have relevance for that situation.
Grounded theory places strong emphasis on theory development. This theory, however, is at
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a substantive level, relating to one particular situation or place, although there is the option
of building upon this to create higher level theory. In terms of the practicalities of carrying
out a grounded theory study, there is recognition that:
As with any general methodology, grounded theory’s actual use has varied with the specifics
of the area under study, the purpose and focus of the research, the contingencies faced during
the project, and perhaps also the temperament and particular gifts or weaknesses of the
researcher (Corbin et al, 1994 pl76).
Where grounded theory differs from other methodologies however is in the opening stages of
research and in the emphasis on the continuous analysis of data and the refinement of the
research questions throughout the research process. The emphasis within grounded theory is
on openness, on the behalf of the researcher, to all aspects of the research area. In the early
stages of research, therefore, while research questions are identified, it is important that these
give freedom and flexibility, so that new phenomena can be identified and so that
assumptions made in previous studies do not dictate the direction of research. Grounded
theorists aim to devise theory at a more substantive level, in order to create a bridge between
high level theory and social phenomena. The approach to theory is therefore fundamentally
different. ‘One does not begin with a theory, then prove it. Rather one begins with an area
of study and what is relevant to that area is allowed to emerge’ (Corbin et al, 1990 p23). It is
essentially, then, an inductive rather than deductive approach to theory. However, as the
emphasis is upon developing theory, the approach also avoids what has been termed
‘methodolatry’, defined as ‘a preoccupation with selecting and defending methods to the
exclusion of the actual substance of the story being told’ (Janesick, 1994 p215).

This

approach of developing substantive theory results in a greater focus on participants’ own
views, and allows a greater integration of the concerns of research participants into the
project. As Pidgeon (1996) notes:
As one aspect of the close and detailed inspection of specific problem domains, grounded
theory places great emphasis upon an attention to participant’s own accounts of social and
psychological events and of their associated local phenomenon and social worlds (p76).
Where the focus is upon listening to, and analysing individual’s own accounts, rather than
the pursuit of one particular, focused aim, the true concerns of participants and the
complexity of their lived experiences are more likely to emerge.

Secondly throughout the research, analysing and conceptualising data is a constant
process. Therefore, from the very beginning of the research, data is analysed, and attempts
made to fit it into a conceptual framework so that areas which are of particular interest, or are
recurring within the data, can be integrated into future data collection:
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The analysis of these data begins with the very first, second or third interview or after the
first day or two of fieldwork if at all feasible. It follows also that the next interviews and
observations become informed by analytic questions and hypotheses about categories and
their relationships. This guidance becomes increasingly explicit as the analysis of new data
continues’ (Strauss, 1987 p26-27).

Then as the research evolves it becomes possible to code data, and through this to identify
conceptual areas, in which theory may evolve. Data is analysed as soon as possible after it
has been collected, identifying and coding the key issues which have emerged. Codes are
then fed back into the research process in order to test their applicability. It is also possible,
while the initial emphasis is on generating theory, to then elaborate the theory evolved from
the earlier research results. There is an emphasis upon constant comparative analysis - that is
the constant exchange between data analysis and data collection. The issues and concepts
which are raised are then fed back continually into the research process. This requires the
researcher to be open enough to pursue new lines of enquiry as and when they emerge. In
this way, grounded theory reflects the constructivist emphasis on the role of the researcher
within the research process. Since constant response is required to data as it is collected, the
researcher adopts a creative role in the collection of information. ‘Creativity, intuition and,
to some extent, curiosity guide the planning of the research process, which in itself leads the
researcher critically to examine and reflect upon this research process’ (Bailey et al, 1999
pl73).

The emphasis on constant comparison breaks down the traditional distinction

between data collection and data analysis. Research becomes a creative process that taxes
the interpretative powers of the researcher. This approach, helps to ensure that the theory that
evolves is verifiable and connected as much as possible with what is actually coming
through in the interviews.

Within grounded theory considerable stress is laid upon creating ‘conceptual
density’, that is, ‘richness of concept development and relationships’ (Corbin et al, 1994
p274). Conceptually dense data concentrates upon the specifics as well as upon the general,
so uncovering as much variation as possible. There is, of course, a balance to be created
here. As Strauss and Corbin (1990) note ‘the idea is to have theory that is conceptually
dense and that has specificity, plus enough theoretical variation to enable it to be applied to
many different instances of any given phenomenon’ (p90).

Within this, the analytic tool of

the conditional matrix (see figure 5.1) is used to emphasise the importance of different levels
or elements which impact upon a particular situation. ‘In any given study the conditions at
all levels have relevance, but just how needs to be traced’ (Corbin et al, 1990 p275). The
purpose of this is to give the researcher greater sensitivity to the range of conditions which
may influence a particular phenomenon, and to the way in which a change at any level will
have an impact to some extent upon every other level. The conditional matrix highlights the
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Figure 5.1: The Conditional Matrix (Strauss and Corbin, 1990 pl63)
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complexity of any given situation, and the need for research at a variety of levels in order to
understand this complexity, therefore allowing these linkages to be conceptualised more
clearly. Mizuno (1997) characterises this approach as backgrounding and foregrounding,
where backgrounding refers to developing an understanding of the context in which people
operate and form perceptions, while foregrounding explores the perceptions themselves.

5.5.2

Ethical Commitments

One of the central considerations of grounded theory methodology is the stress laid
upon the ethics of forming and applying theory. Corbin and Strauss (1994) identify these
commitments as threefold - obligation to those researched, obligations to society and
obligations of relevance. The first of these centres on the assertion that research:
Must include perspectives and voices of the people whom we study... [grounded theorists]
do not believe it sufficient merely to report or give voice to the viewpoint of the people,
groups or organisations studied. Researchers assume the further responsibility of interpreting
what is observed, heard or read (Corbin et al, 1994 p274).
Since the emphasis is upon developing theory, the researcher necessarily has to take on an
interpretative role on what they hear and see. It is important, however, that this role is
acknowledged, and that there is an awareness of the role of self in how theory is developed.
There is also an obligation to tell the ‘subjects’ what we have learned, and to give reasons for
the interpretations we have advanced. The research should not, therefore be exploitative in
the sense of participants being ‘mined’ for information. The research should aim to speak
directly to the lived experiences of participants, and copies of research outcomes should be
supplied to them. This both encourages a more accountable approach to developing theory,
and allows participants to have access and gain potential benefit from the research findings.
If this is to be the case, however, theory must be ‘readily understandable by laymen
concerned with this area’ (Glaser and Strauss, 1967 p237). This will have implications for
how research reports are written and presented.

Secondly, there is an obligation towards society or at least towards particular social
worlds, rather than simply to academic communities. The research must correspond closely
to the data so as to be useful in practical terms - either to contribute towards understanding of
an issue, or to be useful in the fields studied. In this respect it shares much with radical and
Marxist geographies with their concern that research must have a social relevance and make
a contribution to the lives of those researched. Within this the use of the conditional matrix
allows for greater awareness and analysis of the interplay of ‘issues of class, gender, race and
power’ (Corbin and Strauss, 1994 p276) within society. As a result, grounded theory does
have an openness to social and intellectual movements and change (Annells, 1996). With an
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emphasis on relevance, grounded theory focuses in particular on the ‘fit’ of empirical
material to theory developed: ‘The first requisite property is that the theory must closely fit
the substantive area in which it will be used’ (Glaser and Strauss, 1967 p237). Theory must
be carefully induced from data if it is to be applied to real life situations and the process is
‘aimed at generating more local, contextual theory that would as a consequence “work” and
also be of relevance to those being studied’ (Pidgeon, 1996 p76).

Finally, where possible, the grounded theories developed through research should be
relevant to the understandings, and potentially also the actions, of policy makers.

This

should not confine itself to the particular locations studied, but should be possible in other,
similar situations. Grounded theory, in other words, while growing from one specific set of
circumstances, must be applicable in a range of contexts and situations.

The approach

therefore seeks to combine the particular with the general. Therefore:
Through the level of generality of his [the researcher’s] concepts he tries to make the theory
flexible enough to make a wide variety of changing situations understandable, and also
flexible enough to be readily reformulated, virtually on the spot, when it does not work in
application (Glaser and Strauss, 1967 p242).
This approach has implications for comparative studies, since the requirement is that theory
should be specific to each location and situation, but also sufficiently general to apply to
each situation. The second case study therefore has the role of testing the fledgling theory
developed at the first location. While the requirements of grounded theory necessitate an
openness to the new ideas and issues as they arise, so that the low-level theory in both
locations must be developed independently. It is then possible to compare the findings of
each study to explore the extent to which the theory developed is sufficiently general to
apply across settings. The comparative approach therefore becomes a process of verification
and refining theory in order to maximise its adaptability to new situations. Grounded theory
as an approach does not exclude the development of higher level theory, however this must
always be built upon grounded and substantive research.

5.5.3

Theoretical Considerations

While there is a general perception that grounded theory is a ‘new’ or ‘radical’
approach to research, this is not strictly true. The method itself is well established, but is
now being used in new ways and has been introduced in disciplines where it was not
established.

The method had remained confined almost entirely to sociology and

psychology. It has been questioned if it is ever possible to have a truly grounded theory
study. Firstly, while in an ideal world it might be possible to research an area in such depth
that all areas of relevance are researched, in reality this will rarely be possible. Limitations
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of time and resources dictate that the research area will need to be carefully defined before
research begins, in order to ensure that research is a manageable task. Also, in an area which
is incredibly complex it will never be possible to fully explore every level of the conditional
matrix which impacts upon a particular phenomenon. The research area may again therefore
need to be carefully defined. Secondly, it is questionable to what extent it is possible for any
researcher to stand outside the theoretical structures of which they have had contact with
throughout their geographical careers. Pidgeon (1996) argues:
It makes no sense to claim that research can proceed either from testing prior theory alone or
from a “pure” inductive analysis of data. In the case of grounded theory in particular, what
appears to be the “discovery” or “emergence” of concepts and theory is in reality the result of
a constant interplay between data and the researcher’s developing conceptualisations, a “flipflop” between ideas and research experience (p82).
Researchers are inevitably influenced by their own experiences, both geographical and
otherwise, by the work which they have learned about through reading and contact with
fellow researchers and by the established geographical structures within which they are
working; ‘the connectivity and dimensionality of the structural backcloth always have
important consequences for the traffic that exists upon it and is transmitted over it’ (Gould,
1988 pll). The researcher therefore must at some level acknowledge the impact which
previous work has had upon their research.

Earlier grounded theory has been accused of simply being inductivist positivism,
since earlier models suggest, as Pidgeon notes ‘a somewhat over-determined and static
notion of human experience and subjectivity, which contradicts the premises of symbolic
interactionalism with regard to the mobile and constructed nature of all meaning’ (Pidgeon,
1996).

For Pidgeon the key criticism of traditional grounded theory is that it implies a

postivist epistemology where theory is ‘discovered’ from data. Also, some grounded theorist
lay stress upon ‘systematic and rigorous’ (Gerson, 1991 p285) theory development, in order
to comply with positivist conceptions of truth. Because of this approach many observers
simply classify grounded theory methodology as positivism (see Denzin and Lincoln, 1994).
However, while earlier versions of grounded theory may have had a positivist approach to
data analysis and theory development, the use of grounded theory methodology has evolved
in recent years. To see grounded theory as a purely positivist or post-positivist approach also
fails to take into account the emphasis upon the complexity of social and interpersonal
contexts which is why conceptual density is emphasised so strongly in the method, and the
openness of the method to unexpected paths. Also grounded theorists openly acknowledge,
their own role as interpreter of the data, and that often it is the curiosity or instinct of the
researcher that decides how research will proceed.

The ways in which the research is
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conducted will always be made explicit when writing about the work, and so, perhaps more
than many other methods of research, makes the reader or the listener aware of just how
great the researcher’s role is in interpreting the ways in which others have related their
experiences.

Constructivist revisions have been put forward for grounded theory, placing the
emphasis on the generation rather than the discovery of theory, stressing the creative and
dynamic character of the research process and acknowledging that no research can be
entirely inductive since no researcher can carry out research without bringing their own
perspective to the research process.

The constructivist reading draws attention to these

perspectives, calling for a recognition on the part of the researcher of the experiences,
priorities and values which will influence how they conduct the research.

More recent

writings have seen a move towards recognising the researcher as an active participant in the
process of data collection (Annells, 1996). Researchers cannot simply claim to hold up a
mirror to reality when both academic discourse, and relations of power will influence the
nature of their research. The struggle between openness and the researcher’s awareness of
existing discourse is one of the central dilemmas of grounded theory:
The tension between not losing sight of interesting theoretical issues that might require more
directed questionings, and the dangers of becoming constrained by preformulated
questioning, is at the heart of grounded theory work (Pidgeon and Henwood, 1996 p90).

Therefore, while grounded theory shares many of the concerns of constructivism and
postmodernism, there is an essential difference in that postmodernism sees theory as dubious
in reinforcing positivism, the grounded theorist sees theory creation as necessary if research
is to be relevant to society and, in particular, policy. It is also important that these theoretical
debates do not become central to discussion of grounded theory. It is possible to become lost
in intellectual language games:
The grounded theory method is philosophically critical realist and modified objectivist in
perspective with a resultant slant toward theory generation that is postpositivist in inquiry
paradigm. However, when it is relativist, subjectivist and dialectical, grounded theory has an
evolving fit to the constructivist paradigm of inquiry’ (Annells, 1996 p391).

Central to ethics of grounded theory is the accessibility and relevance of research. This
should be applied as much to the discussion of theoretical considerations, as it is to the
research itself.
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5.6

Interview Techniques

5.6.1

Introduction to Interviews

The main technique used in gathering data in grounded theory research is that of
interviews.

Through interviews we can gain an insight into experiences attitudes and

perceptions which cannot otherwise be observed; ‘interviewing is one of the most common
and most powerful ways we use to try and understand our fellow human beings’ (Fontana
and Frey, 1994 p47). Kvale (1996) has identified two contrasting metaphors to conducting
interview-based research - miner and traveller. The miner digs for specific issues, and
adopts a tightly focused approach, where the interviewees are a resource of information. The
traveller seeks rather to walk the road with interviewees in order to gain an understanding of
their lived worlds. There has been a move towards emphasising a respectful view of those
with whom we conduct research, and a recognition of the need for sensitivity in the research
approach. Some extend this as far as the terminology used to describe the research process:
Interviewee is a relatively neutral word. Informant usually means someone who is telling us
about the research setting, about how things work in that setting, not just about his or her
own experiences... The term conversational partner has the advantage of emphasising the
link between interviewing and conversation, and the active role of the interviewee in shaping
the discussion. Moreover the term suggests a congenial and co-operative experience, as both
interviewer and interviewee work together to achieve the shared goal of understanding
(Rubin and Rubin, 1995 pll).
This discussion emphasises the issue of power and ownership of information.

In the

interview situation the interviewee holds information which the interviewer seeks to access.
Both participants in the process therefore hold power.

Ethically, the interviewer must

approach the process with respect and appreciation of the information being provided by
participants (Yow, 1994).

Interviews can be identified as existing along a continuum between structured,
semi-structured and unstructured.

In structured interviews the interviewer has already

formed a clear idea of the range of answers which may be given in response to a question,
and so asks a series of pre-established questions and respondents choose from a series of
standardised answers.

Structured interviews operate primarily as a tool of quantitative

research and therefore need to be standardised. While this allows a large number of people
to be sampled, it tends to be inflexible and to ‘assume an unproblematic relation between
words and deeds’ (Eyles,1988 p7). As the emphasis in this research is upon individual’s
experiences and perceptions structured interviews do not allow the flexibility to develop
ideas and issues raised within the interview. Also, as the aim is to carry out a grounded
research study, the requirement of narrowly defining the issues to be covered during research
before beginning, cannot be reconciled with the openness which grounded theory requires.
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Semi-structured interviews offer a more flexible approach than structured. Here an
interview guide is used, which includes issues which must be covered during the course of
the interview, and possibly a basic list of questions which are used to ensure that some level
of comparison is possible. However, the relatively informal style allows the researcher to
follow up and clarify ideas raised by the interviewee, and allows the interviewee to elaborate
on issues which they consider particularly important or interesting. This enables a greater
understanding to be reached of the concerns, attitudes and perceptions of the respondent.
While this may mean that the biases and concerns of the researcher are also more likely to
influence the direction of the interview the researcher can never ‘conveniently tuck away the
personal behind the professional, because fieldwork is personal’ (England, 1994 p85). As
Bourdieu (1996) argues, even when claiming to be objective, interviews always exist as a
social relation. It is therefore important to recognise and name ‘those uncertain moments
when positional spaces may not have been shared, or when dialogue may not have been
honest’ (Mullings, 1999 p349). The use of semi-structured interviews also allows a greater
sense of continuity between various stages of the research, as when new issues emerge these
can be raised in later interviews. It therefore offers a more evolutionary approach to research
than structured interviews.

At the most informal level of the interview continuum lie unstructured interviews,
which offer the greatest level of flexibility. In this case ‘the questions asked, their sequence
and wording are not worked out beforehand’ (Eyles,1988 p7). This method requires the
greatest degree of skill on behalf of the interviewer, as they must have the sensitivity to
adopt appropriate forms of questioning and style of conversation in order to both put the
respondent at ease, and to pursue potentially useful concepts. The interviewee, however
generally dictates the course of the interview, and the topics to be discussed. It can therefore
be extremely difficult to create any sense of continuity between interviews, and to make
comparisons within the data gathered.

This project has made use of semi-structured interviews as the interest is in learning
about perceptions and attitudes towards local regeneration and so some level of flexibility is
required in order to be able to probe for further information.

The use of unstructured

interviews, while perhaps most compatible with a truly grounded theory approach, makes the
use of comparisons extremely difficult, and does not allow the interviewer to ensure that
certain crucial issues are covered within the research process. Within grounded theory
methodology interviews move along the continuum from relatively unstructured to more
semi-structured as the research process progresses, as the concepts are identified which are
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recognised as likely to become central to the research area, and as conceptual density (as
defined within grounded theory) develops. This therefore requires the continual analysis of
data as it is collected in order to further refine the research area.

5.6.2

Insider/Outsider Debates

‘Culture defines who is an outsider. It sets up boundaries between those who should
and those who should not be taught the rules’ (Rubin et al, 1995 pl71). When interviewing
anyone the researcher seeks to enter the world of another, and in some way to see the world
as another sees it. In conducting fieldwork there may be significant differences between the
social and cultural worlds of researcher and researched. In doing research, we seek access as
‘outsiders’ into the world of ‘insiders’. This has implications for our ability to gain access to
information, the information we are given, and the interpretations we make.

In terms of

access, Grills (1998) notes:
Like other social activities that include elements of trust and developing relationships, field
research includes a rather intense reputational dynamic. By placing themselves front and
centre in research activities [interviewers’] access to potential informants and their ability to
“move” effectively within the field is influenced by how others understand their interests,
intentions and identities (pll).
The relationship between interviewer and interviewee requires the building of trust, with the
degree of trust determining the level of information provided.

Within an interview,

dynamics of power may be unspoken but will determine the course of the interview. While
the assumption may be that in most situations the interviewer holds power, issues of race,
gender and nationality will have an influence. Those perceived as ‘insiders’ may be able to
gain access more easily and obtain a greater depth of information. ‘Outsiders’ however are
more likely to be perceived as neutral and so may be given information more openly, and
may be viewed with less suspicion. Sabot (1999) notes that as a French researcher she was
given greater access to information in Glasgow than in her own native city. People are more
likely to accept probing questions from foreign researchers and are more willing to give full
and honest answers. In reality however ‘no individual can consistently remain an insider and
few ever remain complete outsiders’ (Mullings, 1999 p340).

Researchers therefore must

learn to make use of their image as insider or outsider in order to gain the best possible
information, sometimes attempting to adjust that image (through dress, language used,
information provided) in order to gain greater trust.

While this is part of the reality of

qualitative research it raises questions of ethics. McDowell, a feminist geographer, (1992)
asks:
Is it ethical to be “honest” with the relatively powerless women respondents that we study in
certain circumstances, while disguising our purpose from others (often powerful men) whom
we know would refuse to speak to us if they could read our minds? In such cases, revealing
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our own values and judgements may make it less, rather than more, likely that our informants
would trust us (p408).
The outsider/insider consideration in relation to this research will be described in greater
detail in introducing the two case-study cities.

However, given political and cultural

sensitivities in Belfast, I, as researcher was as likely to be perceived as ‘outsider’ in my
home city, as in a city where I was short-term resident.

Also, conducting research in a

divided community it was important to down play my own cultural and political background
in interviews, while in Halifax this identity was at times used to gain the trust of informants.

5.6.3

Elite Interviews
One very specific group with whom researchers are likely to be perceived as

‘outsiders’ are elites. The definition of an elite is widely contested, however they are widely
perceived as those who hold power in society:
Elites are a crucial element of modern society. Whether they are taken to be “top people”,
the wielders of power or merely those whose opinions and actions count most, their presence
can be felt in most aspects of life (Moyser and Wagstaff, 1987 pxi).
Politically, elites are those who hold power in decision making and are likely to be involved
in future decisions in policy.

While elite studies are not a central focus of this project,

interviews with elites have been necessary as a means to access information on regeneration
policy and official attitudes towards community participation in regeneration. Also, there is
no simple classification of who earns the status of elite. Often government officials adopt a
more welcoming approach to research than local community leaders who are perceived, and
act, as local elites. Elite could be described more as a state of mind and of self identification,
than a distinct category of people. Elites require a different approach to research, since they
hold considerably more power in the research transaction, and researchers must adopt
different strategies in order to gain access. Interviews with elites are likely to be crucial,
since they are often the only points of access for information and documents. As Mullings
(1996) notes:
Given the strict security and time constraints that most elites operate under, researchers often
find themselves with only a brief window of opportunity to convince those from whom they
seek information that such an endeavour is worthwhile. In this brief encounter, a
researcher’s positionality whether perceived or represented often has a crucial impact upon
whether he/she is granted an interview (p339).
Therefore, while projecting a professional image with many groups would prevent access to
information, with elites it is vital to attempt to become a temporary insider by displaying
both knowledge and professionalism. This is as vital in initial contact through telephone
calls and letters to gain entry permission from official gatekeepers (normally secretaries and
other employees) as it is in the actual elite interview itself. The powerful position of elites is
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also likely to influence the interview experience itself. Sabot (1999) refers to this as ‘Dr
Jekyll, Mr H(i)de’[sic] where it is possible to find ‘the same person manifesting a different
persona to either a foreign researcher or a local researcher’ (p330). The hazard of projecting
the wrong image, requesting sensitive information in an insensitive manner, or asking for an
interview at an inappropriate time, may result in a blocking response. Sabot describes this
approach in the following way:
First, if possible, try to postpone the appointment, hoping that (s)he will lose patience.
Secondly, if the stubborn researcher insists on having an interview receive him/her very
politely, with all regard due to his/her position, but avoid giving any written documents
(without speaking of confidential documents) which could be used in a distorted way, as
academics are renowned for doing. Thirdly, be careful about what one says by adopting a
stereotypical formal language; avoiding all the sensitive current events; cultivating ambiguity
in order to confuse the mind of the researcher; and never complaining about anything or
anyone, because every word spoken can boomerang back and cause serious damage (p332).
In order to avoid this response the researcher must gain the trust of the informant, appreciate
the value of time given, provide a clear indication of the material to be covered in the
interview and assure them of a genuine interest in understanding their side of the story. The
approach in this study was to contact elites first by letter or e-mail, including a clear outline
of the nature of the study, and then by phone to ask for a possible interview. Elite interviews
were generally conducted later in the fieldwork period so as to have a clear idea of topics to
be covered. Within the interview, while making it clear that disadvantaged groups were the
central focus of the study, it was also shown that their part of the story was important, and
that they were being given an opportunity to respond to issues raised by local people. Most
elites (though not all) then welcomed the opportunity to be able to explain their views and
approaches to the regeneration process.

5.6.4

Group Interviews
It is difficult to give a clear definition of ‘group interviews’. While at a basic and

obvious level, they can be described simply as interviews conducted with a group of people
rather than individuals, there is often a distinction drawn between ‘group interviews’ and
‘focus groups’. Kitzinger and Barbour (1999) state:
Crucially, focus groups are distinguished from the broad category of group interviews by the
explicit use of group interaction to generate data. Instead of asking questions of each person
in turn, focus groups researchers encourage participants to talk to one another: asking
questions, exchanging anecdotes, and commenting on each others’ experiences and points of
views (p4).
The contrast, however is not always so clear. Vaughn, Schumm and Sinagub (1996) for
example, state that ‘focus group interviews are known by at least three names: focus group
interviews, focused interviews and group depth interviews’ (p5).

Where a distinction is
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drawn it generally lies in the degree of influence which the interviewer or facilitator has in
the course of discussion. In group interviews the interview is seen as determining the course
of discussion, while in focus groups the researcher acts as facilitator, but the course of
discussion is decided by the group itself.

Interviews with pre-existing groups are often

considered group interviews while groups where participants are strangers prior to the
research are more likely to be considered as focus groups (Kreuger, 1988).

For many

commentators however, focus group interviews are simply defined as situations where
groups are encouraged to interact with each other and in which the interviewer does not
dominate the line of discussion. The reality is that there is no clear distinction between the
two forms of research, and while the term group interview is used throughout the thesis, the
method used actually lies somewhere along the continuum between group interviews and
focus groups.

In situations where limitations of time and access can make individual interviews
impractical, group interviews allow for access to a wide range of views.

These are

particularly useful when seeking to discover the views of particular groups towards
contemporary issues, and when seeking to understand, not just individual’s perceptions, but
how these perceptions are formed within community.

As Morgan (1988) notes: ‘The

hallmark of focus groups is the explicit use of the group interaction to produce data and
insights that would be less accessible without the interaction found in a group’ (pl2). Since
understandings and meanings are never formed in isolation but in relation with other people,
the use of group methodologies is more suitable for gaining an understanding of community
views. The other key advantage of group interviews is that the researcher can allow group
dynamics to dictate the course of the discussion, only interrupting when discussion runs off
topic.

As a result, the data produced has a greater depth and stronger focus on the

participants’ point of view:
In-depth groups enable richness and complexity of public understandings to be articulated...
in depth groups allow participants to return again and again to different issues, often
extending and enriching their articulation of the themes of importance to them (Maxwell,
1999 p8).

The benefit of this is that, in an area which many individuals may not have given a great deal
of thought, group interviews allow ideas to develop about a particular issue and encourage
individuals to challenge their initial reactions to questions asked.

However, as well as the skills of empathy, sensitivity and the need to ask questions
which do not dictate a certain type of answer, within this method ‘the requirements for
interviewer skills are greater because of group dynamics’ (Fontana et al, 1994 p365). One of

91

Chapter 5: Methodology

the problems of group interviews is that ‘there may be considerable effort to save front’
(Rubins et al, 1995).

As a result participants may not be as open and the information

provided may not be as honest, as in individual interviews.

Recruitment for group

interviews can also pose problems as it is difficult to bring together a group which will be
representative of the entire community. One potential method is to recruit individuals who
share particular characteristics and are therefore likely to share particular concerns.

A

certain level of bias would therefore have to be accepted at the outset, as only those who
have the time and willingness to participate can be recruited. Also, when new groups are
created there will always be a period of settling in, and people are less likely to open up in
front of strangers than before those they know (this is particularly true within economically
disadvantaged communities). One potential solution to this problem, and the method utilised
in this project, is to conduct interviews with pre-existing groups. There may be aspects of
group dynamics, of which the researcher is oblivious, influencing what is said, such
dynamics may also develop within new groups. While there is also the potential of the group
dictating the subjects that will be covered, this is less likely to occur when the researcher
shows sensitivity, and wins the interest and support of the group. This is particularly useful
when conducting interviews with individuals who would not normally participate in research
or consultation. The familiarity of the group boosts confidence and makes the interview a
more relaxed experience.

5.7

Document Analysis
When researching events and processes which are recent or ongoing, there is often a

proliferation of existing documentation relating to the area under study. The examination of
this existing documentary evidence offers an unobtrusive method of research as once
documentation is produced, it may be argued, it can no longer be influenced by the research
process. This however is questionable as, following the argument of poststructuralism, it is
necessary to acknowledge that the reading of any text, as much as the writing of that text, is
an interactive process, and may well vary between readers. ‘Documents are “products” like
speech itself, of a system within which they are defined and made meaningful’ (Manning et
al, 1994 p464). It is therefore necessary here, as with interviews, to be aware of the impact
the researcher has upon the research process, and that through the act of reading, the reader
retains an active part in the construction of knowledge.

The analysis of documentary

materials can be used for two purposes. Firstly, by examining newspaper reports, media
interviews and transcripts of planning, consultation and community meetings it is possible to
trace the developments of particular schemes, and the activities and concerns which have
emerged through the course of the planning process.

Secondly, through the analysis of

publications, such as development plans, annual reports, promotional booklets and so on, an
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insight can be gained into the priorities and concerns of the development agency, and into
the type of groups towards which developments are being particularly aimed. The analysis
of documentary evidence has played an important part in this project.

The background

information on regeneration in both cities has been obtained largely through acquisition of
regeneration organisations’ published documents and from archival material. The approach
to this data has, however, been largely factual, seeking to determine the order of events, and
the official statements of corporation activity and priorities.

5.8

Case Study Selection: The Comparative Approach
As an essentially geographical study this thesis is based within the detailed research

of two case study cities. Stake (1998) identifies three types of case study approaches. In the
intrinsic case study the aim is simply to understand one particular case independently, not
because of any representative value, but because of the unique nature of the case itself. In
the instrumental case study ‘a particular case is examined to provide insight into an issue or
refinement of theory’ (p88). The case is examined because it is seen as somehow ‘typical’ of
wider experience, and can be used to either prove or disprove theory. In the collective case
study several areas are researched which display common characteristics. The study of these
cases will allow for better understanding of the reality in other areas.

In reality most

research will not fit into this neat trichotomy. Within grounded theory each case study is
examined to gain a greater understanding of its unique nature and can therefore be
understood as instrumental. However, in seeking to build theory from research, grounded
theory could also be described as instrumental.

Also, where a project seeks, to use a

comparative approach it may also be described as a collective case study. The benefit of the
comparative approach is that it allows an insight into the range of influences which
determine how attitudes and perceptions evolve. By focusing on the particularity of places
the case study approach reminds us of the unique nature of place. By comparing case studies
we avoid the danger of over-generalising from limited experience, while also identifying the
shared concerns of people living in contrasting circumstances.

The thesis is based within two cities - Belfast, Northern Ireland and Halifax, Nova
Scotia. The main concern of the study is the interaction between redevelopment schemes
and local communities.

In particular the project seeks to explore how issues of social

exclusion and inclusion are played out at local level. In both these cities recent years have
seen concerted efforts to reimage and redevelop the waterfront area. This study attempts to
identify the similarities and differences in regeneration agencies’ levels and methods of
engagement with local economically disadvantaged communities. Belfast and Halifax are
similar in many respects. Both are small cities (each with a population less than 300,000)
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which act as regional centres but occupy a position at the periphery of a major world region Belfast on the periphery of the United Kingdom and Europe and Halifax on the periphery of
Canada and North America. This in turn influences how city officials and decision makers
seek to promote their city to the wider world, and the type of image which they seek to create
through redevelopment. The economic development of the two cities has also been similar,
and both have experienced problems with the decline of the traditional industry in the
waterfront regions, resulting in an increased need to redevelop these areas.

Belfast and

Halifax are also historic cities and have sought to maintain their vernacular historic character
while also promoting a new modern image. These two cities are also currently undergoing
periods of reimaging to mark particular events. Belfast is currently attempting to change the
image created over the last thirty years of violence. With the changing political situation, the
city is being offered an opportunity to create a new and more positive image. On a slightly
less dramatic scale, Halifax, in 1999 celebrated the 250th anniversary of its founding in 1749
marked by a drive within the city to redevelop certain areas to mark this anniversary. The
approach adopted to redevelopment in the two cities has also been somewhat similar with the
appointment of waterfront development corporations to oversee development - the
Waterfront Development Corporation Limited (WDCL) in Halifax in 1976, and the
Laganside Corporation in Belfast in 1989.

Both cities also have substantial numbers of

economically disadvantaged people living in close proximity to lands zoned for waterfront
regeneration.

However, while it is these similarities which make the two cities comparable, there
are also very definite differences, the most notable being that decision-making power is
distributed very differently between the two cities, due to different political systems.
Approaches to economic disadvantage, expectations of community involvement in
regeneration and attitudes towards participation are also very different. It is this essential
difference which makes the comparison of these two case study areas particularly useful.
Differences in the economic, social and cultural environments in each city ensure that
attitudes and perceptions will vary. However the cities share enough in common to test if it
is possible to build a grounded theory of issues and challenges relating to including
disadvantaged communities in city decision making.

Kalltorp (1997) notes: ‘through

comparative studies of analysis of urban development and renewal projects it should be
possible to develop the empirical and theoretical knowledge of the power relations and
mechanisms underlying the processes of urban transformation’ (p379).

The comparative

approach gives insight into how similar cities, under contrasting administrative and planning
systems have adopted an approach which seeks to reflect the needs and aspirations of
disadvantaged communities.
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5.9

Conclusions
This chapter has focused largely on theoretical and ethical approaches to the

methodology of this project. The two chapters introducing the case-study cities of Belfast
and Halifax will outline the methodological considerations at a local scale more closely. To
summarise the methodological approach, this project follows grounded theory methodology,
seeking to develop theory which is firmly based within case-study based research. The
research, as outlined in the introduction focuses in particular on disadvantaged communities
in the belief that geographical research should seek to challenge inequalities in society. The
primary means of data collection are semi-structured interviews with community leaders and
decision makers alongside group interviews with community members. Existing published
documentation has also been used to gain factual information on the ordering of events, and
the activities and remits of organisations. Chapters 6 and 8 will explore in greater detail how
this methodological approach has been operationalised in the two case study cities.
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CHAPTER 6: BELFAST

Our architect has drawn little boats and happy figures here, absolving the stench
and excrement and rubbish of the present. Here is the Eden of the future - gardens,
fields, streams, clear water - looking like the banished past, before linen, ships,
tobacco, ropes. We are going back to the source (from Revised Version, Carson,
1989 P68).

6.1

Introduction
While previous chapters have explored the trends occurring throughout Western

cities in terms of urban landscape, social exclusion and participation in planning, it is within
the local context that it becomes possible to observe how these factors relate to each other in
real terms. The purpose of this research is to explore how these issues actually impact upon
communities at ground level - how development corporations, communities and community
leaders respond to the challenges of large scale regeneration. Belfast is a complex city. At
the time of the 1991 census, the population of the core city stood at 279,337 people.
Although it is a relatively small regional city it has received more than its fair share of
international media attention. While the political situation dominates the image however,
Belfast has experienced changes and challenges similar to those of other European cities.
The aim of this chapter is to outline how Belfast has responded to changes in urban structure,
attitudes to social exclusion and approaches to public involvement in urban development, as
well as the unique challenges of planning for a city in conflict (political tensions remain,
despite the 1994 cease-fires and the peace process). The economic, political, planning and
policy contexts in which Laganside Corporation (the body charged with the regeneration of
the riverside in Belfast) and local communities operate will be outlined.

The work of

Laganside Corporation, including individual development sites will be introduced,
explaining the approach to development and the nature of the Corporation’s approach to
local communities. The chapter also seeks to introduce the community sector in Belfast and
the individual communities involved in the research. Finally, the research methods utilised
in Belfast, and the challenges of research in a divided society will be explored. Overall the
chapter aims to give an overview of the economic, social, and political environment in which
communities and statutory agencies in Belfast operate.

6.2

The Rise and Fall of Belfast
Historically, Belfast was a city based around the river. The very name Belfast comes

from the gaelic ‘Beal Feirste’ meaning mouth of the sandbank, referring to its early
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significance where the sandbank formed by the entrance of the river Farset running into the
Lagan providing a crossing point for the Lagan. The town developed, therefore, around the
river and first began to grow in significance in the 1600s both as a port, market and as a
garrison town. The location of the port, at the head of the Lagan valley facilitated its role as
a centre of trade. In addition:
The seventeenth century plantation of Ulster, when England sought to subdue the northern
part of Ireland, really marks the emergence of Belfast as a significant settlement. The castle
was rebuilt, Protestant settlers were attracted and an earth rampart was constructed to protect
the settlement against the Irish (Boal, 1995 plO).
One of these settlers from England became central to the fortunes of Belfast in the 17th
century. Arthur Chichester was a soldier and governor of Carrickfergus, and was granted a
large area of land in south Antrim, including Belfast, in 1603 (Maguire, 1993). Chichester
encouraged Protestant settlers to come and settle in the town of Belfast and set about
establishing a well planned settlement. The town was laid out running from the castle, along
High Street towards the Lagan, and focused largely on port functions. The town continued
to grow in size and in status as a port through the 1600s. It is estimated that by 1702 the city
had become the second largest port in Ireland (Gillespie, 1995).

Arthur Chichester’s

descendants, however, continued to have an impact upon the town’s development. Gillespie
(1995) notes that Belfast’s development in the 1600s ‘was not inspired by the Donegalls
[Arthur’s nephew and successor had been made Earl of Donegall] alone but rather by a
partnership between the landlord and the merchant community’ (p23). However, when the
Donegall family left Belfast in 1708, this partnership was broken. The loss of the leadership
and finance of its landlord meant that there was little investment in the development of the
city in the early eighteenth century.

In addition, the fourth earl of Donegall, who was

landlord of Belfast until 1757 was ‘a simpleton, incapable of running his own affairs’
(Maguire, 1993 p20). Although the town’s population and trade continued to grow, the short
leases of land provided to the citizens of the city created an atmosphere of uncertainty which
made owners unwilling to invest in, or repair, their buildings. As a result, Belfast in the mid
1700s had a rundown appearance, with merchants threatening to move elsewhere.

It was in the late eighteenth and nineteenth centuries, however, that Belfast truly
began to flourish. The new earl of Donegall, although not living in the city, ‘was determined
to exploit the potential of his inheritance to the full and to make Belfast a fitting reflection of
his own wealth and status’ (Maguire, 1993).

He re-let his property, often to new lease

holders, and set standards for new buildings, in addition to giving land for several important
new civic buildings including the White Linen Hall. In addition, the Earl (who later became
the first Marquis of Donegall) funded a canal connecting Belfast and Lough Neagh,
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facilitating the growth of the linen trade in Belfast. Theard, founded in 1785, set
about improving the navigability of the Lagan in the and early 1800s.

Such

developments encouraged the port trade and, through pment of dry docks and
improved access to the port, created an ideal enviro shipbuilding.

The First

Marquis’s successor had a wilder reputation and had ang effect on the city. In
need of money, he sold off much of his inheritance by gmanent leases at low rents
and with no restrictions on land use. The release of throvided the space needed
for Belfast’s industrial development (Royle, 1993).

of industrialisation grew

rapidly. This industry, as with virtually all industrial e era was focused on the
river and the port. Belfast had an existing tradition in lirion:
Initially linen production was a rural activity, Belfas one of the market centres.
At the end of the century, however, cotton mangan in the city, based on
waterpower. This laid a foundation for the rapid entury expansion of textile
manufacture, an activity that became completely domen (Boal, 1995 pll).
By 1860, then, Belfast had thirty-two linen mills, dorc city’s economy (Royle,
1995). The focus, then, turned to the tributaries of there Farset, Blackstaff, and
Conn’s Water. It was for shipbuilding and engineering, rat Belfast was to become
most famous. The shipbuilding partnership of Harland, formed in 1857 rapidly
established a worldwide reputation.

The yard, locateiouth of the river Lagan

dominated the world of shipbuilding. By 1914 the yarl 14,000 people, building
ships such as the Canberra, Olympic, and most famoue ill-fated Titanic, while
thousands more were employed in the related industriieering and rope making.
Within Belfast, too, the shipyard dominated the city’rent (particularly in East
Belfast) and the pride and identity of the city. The city in the second half of the
19th century. Textiles, shipbuilding and manufacturing! the city’s economy and
population grew as people flowed in from the surrointryside to work in the
developing industries. The city benefited economicale First World War - as
engineering and shipbuilding industries supplied the wahe Sirocco works, on the
east bank of the river, for example, manufactured the Sirhich were fitted in almost
all Allied and German naval ships (Maguire 1993). ition of Ireland in 1921
benefited Belfast too. As the new capital of Northern city became the regional
centre of administration and commerce.

The success of Belfast, however, was destined tan abrupt end. As Royle
(1995) observes: ‘Belfast spent much of the nineteentincreasing in population,
economy, power and importance; the twentieth centuren almost precise mirror
images’ (p35). There are several key reasons for this dstly, Belfast was hard hit
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1995). While absolute unemployment may have fallen in the 1990s, Northern Irish rates
remain consistently higher than the rest of the UK. As a recent OECD (2000) report notes:
Although unemployment has fallen to 6.8%, mirroring the downward trend seen throughout
the UK, this level is higher than both the UK and EU averages. Whilst claimant
unemployment fell by 37.7% between 1990-96, long-term unemployment remains a
particular problem in the region. In 1998 46.9% of all unemployed had been unemployed for
more than one year, exceeding the UK average of around 28.3% (pl8).

Also, unemployment has remained concentrated in particular areas (as will be discussed in
section 6.8) which have not reflected the general trends of falling unemployment.

The

response of Belfast’s economic policy makers has been twofold. Firstly, economic policy
has been dominated by neo-liberalism and the modernist ideologies of free trade and
enterprise found throughout the UK and Ireland. The emphasis has been upon attracting
inward investment.

The IDB was founded in 1982 as part of the then Department of

Economic Development (Department of Enterprise, Trade and Investment post-devolution in
December 1999), with the aim of promoting the development of indigenous industry and,
particularly, attracting foreign investment, in order to compensate for the region’s weak
economic base (Anderson and Goodman, 1995).

This was driven by the belief that:

‘Protracted support of economic growth structures will somehow automatically produce
widespread socio-economic benefits’ (Shirlow, 1995 pll).

Throughout the 1980s the

government followed a policy of concentrating investment in high profile developments such
as Castle Court (a shopping development in the city centre) in the hope that these
developments would instigate a multiplier effect and that the benefits would spread out to
benefit disadvantaged communities throughout Belfast (Wilson, 1988 pl5). Industrial and
commercial development were given substantial public expenditure support, although it has
been recognised that these initiatives had limited success (Gaffikin et al, 2001).

This dependence on public subsidy is not, however, reserved to the manufacturing
sector of the economy. As Teague notes (1994):
In the absence of a dynamic manufacturing sector, the public sector has come to play the
central role in the economy. Twice as important to the Northern Ireland economy than to any
other UK region, the public sector employs about 39% of the workforce ... A large public
sector alongside a weak private sector can only be sustained by the economy running a
deficit or receiving an external subsidy’ (p276).

In the case of Northern Ireland, the UK has provided subsidised public sector jobs to bolster
the economy, but also as an exercise in conflict resolution:
The costs of the conflict have been borne by the British taxpayer. The Northern Irish
economy has been cushioned by the subvention; and social spending undertaken by the
British government to dampen down conflict has accrued in part, to public-sector
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professionals, who have enjoyed the combination of British salary levels and the relatively
low cost of Northern Irish housing (McGarry and O’Leary, 1995 p295-296)

This has been driven by the belief that the roots of the Northern Irish conflict are largely
economically driven. There had been sectarian violence in Belfast for centuries, but the
outbreak of violence in 1969 was seen as a response to socio-economic inequalities which
found initial expression in the civil rights movement and then boiled over into violence.
Inequalities between the two communities - Catholic men remain more than twice as likely
to be unemployed as their Protestant counterparts - therefore needed to be addressed in order
to resolve the conflict. By subsidising a large public sector, the government ‘established a
new (cross community) service class which pledges allegiance to the British state as well as
the status quo’ (Cebulla et al, 1995 p88). Catholics tended to be the main beneficiaries of
growth in the public sector due to their leaning towards humanities based education, and the
workings of fair employment legislation. While this class was not newly created through the
30 years of the troubles, state financing helped it grow in status as a political force in both
unionist and nationalist communities. In addition, the Northern Ireland Housing Executive
(NIHE) has produced a great deal of high-quality housing in Belfast, particularly in the inner
city, and has ‘radically transformed the physical fabric of inner Belfast’ (Boal, 1995). The
combined influence of public and private state subsidy is that ‘the majority of the population
are in receipt of a state subsidy in some form or another’ (Cebulla et al, 1995 p88).

6.3.2

Political Context

In its short history since partition in 1921 Northern Ireland has had a complicated
experience of governance and governments (table 6.1 lists the key events and policies).
Power was initially transferred to Northern Ireland in the 1920s. In the 1960s, however, the
civil rights movement developed, growing out of discriminatory practices, particularly in
housing and employment. Many of these practices were seen as having their source in the
unionist controlled Stormont government of the time and in local government practices.
With the descent into political violence in the late 1960s and early 1970s, Stormont seemed
ineffectual in the face of growing unrest, and was seen by some as exacerbating the problem.
In 1972 the central UK government responded by dissolving the Northern Irish parliament
and assuming direct rule over Northern Ireland. As Douglas (1998) notes:
The abolition of regional government and the imposition of Direct Rule from Westminster
introduced an all powerful political force external to the region, but not the state, into
Northern Ireland. By the same stroke the dominant power of the Unionist political elite was
removed (p212).

This step had huge implications for the governance and development of the region.
Administration and policy making for the region became tire responsibility of the Secretary
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of State for Northern Ireland, appointed by the UK government. Since Northern Ireland’s
political system is fundamentally different from the rest of the UK, Northern Irish voters
have virtually no impact on the party in power since the Northern Irish public elects
members to sit in the UK parliament but the dominant parties in Great Britain tend not to
stand, or to receive substantial support in Northern Ireland if they do.

Public decision

making was further delegated, through the civil servants of the Northern Ireland Office, to a
range of six government departments, such as the Department of the Environment
(responsible for planning), the Health Boards, the Education and Library Boards and the
Northern Ireland Housing Executive. These bodies were answerable, not to the Northern
Irish public, through their elected local representatives, but to parliamentary under
secretaries, and ultimately, the Secretary of State. The result has been a major democratic
deficit throughout Northern Ireland since the early 1970s, with limited local influence on
policy developments.

Part of the implication of this democratic deficit has been the reduced power of town
and district councils. As Ellis and McKay (2000) note: ‘Belfast is unique among European
cities in that the local municipality is not the main co-ordinator and provider of public
services’ (p49). The decision making authority which was assumed by central government
was removed directly from the local government tier, leading to the situation where one
observer commented that the role of local council was simply ‘to empty the bins and bury
the dead’. Thus Belfast City Council has an expenditure of approximately £200 per resident
per year, in comparison with an average of £670 in England (Ellis et al, 2000), and very
limited responsibilities. Partly as a result of this, and also due to the political system in
Northern Ireland, Council debates have been dominated by questions of political allegiance
and divided along sectarian lines rather than concentrating on meeting local service needs.
With changing demographics in the city, the proportion of Catholic/nationalist voters has
increased, resulting in the election of the city’s first nationalist mayor in 1997 and in Sinn
Fein becoming the single largest party in Council in 2001. The changing balance of power
has necessitated a more conciliatory approach to Council politics, and a move towards
consensus building and power sharing.

In terms of the operation of the Council, activities have been centred around the
management of resources, such as parks and leisure centres, and in the maintenance of
facilities. In the year 1999-2000, for example, 48% of expenditure was dedicated to client
services (parks, leisure centres and community centres) and 36% on health and
environmental services (including waste management) (BCC, 2000).

Also, while the

Council has no power in terms of planning or health services for example, members of the
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Council generally act in an advisory capacity to civil service decision makers, including
education, health care and development. In recent years, through the formation of a new
economic development precept (Ellis and McKay, 2000) however, the Council has been
taking a more proactive role in the regeneration of Belfast. Firstly, the Council has taken a
determined approach in increasing the international profile of Belfast as a site for economic
investment, exploiting international goodwill throughout the peace process. In a statement
of this priority, recent literature states:
Belfast City Council commits itself and its resources to re-establishing Belfast as a
prosperous, vibrant, attractive city in which to live, work and do business. As a democratic
body the Council believes that it has a unique opportunity to play a central role in the
promotion of Belfast and in the co-ordination of those organisations that are actively
involved in the economic development, generating wealth and creating prosperity. The
Council will aggressively promote Belfast as a location for inward investment and a centre of
excellence for information technology. The Council will also proactively encourage and
support local business development and sustainable community economic development
(BCC, 1999).
The promotion of Belfast has been approached in a number of ways. Firstly the Council has
developed promotional material actively encouraging economic investment, as well as
attending trade shows across Europe and America. The Council was also responsible for
establishing the consortium which compiled the bid for 2008 European Capital of Culture.
In terms of physical regeneration work, the Council has played an active role in the
development and restoration of sites such as the Gasworks, St George’s Market and the
Waterfront Hall, with the purpose of both improving the image of Belfast, and of providing
sites for international investment.

Secondly, the Council has been involved in a city visioning process which seeks to
involve all citizens of the city in the creation of a vision for the future. The Belfast City
Partnership was formed as broad and inclusive board which included representatives from
youth organisations, ethnic minority groups, and those with physical disabilities.

The

process took the form of focus group discussions with a wide cross section of people and a
questionnaire sent to every household in the city, asking about people’s priorities for the
future development of the city. The process identified six key aspirations - a united city, a
city of liveable communities, a city of culture and sport, a healthy city, a learning city and a
prosperous city (BCP, 1999). The city visioning process has been very high profile, and has
produced a number of documents which have been placed in the public arena. However the
process has been criticised for creating a high profile process which did not have the
resources to deliver on the vision which was produced. BCP literature weakly states that
after the provision of the strategy the vision enters ‘implementation stage’ (BCP, 1998).
Without any commitment from statutory bodies to implement the vision, the plan risks the
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disillusionment of those who entered into the process.

Belfast City Vision has been

important, however, in creating a sense of a forward-looking city.

In a city which has

experienced a protracted period of conflict and a resultant declining economy, city visioning
has allowed a more positive and confident look towards the future and reinforced the idea of
Belfast as a city with potential (Gaffiken and Morrisey, 1999).

With the developing peace process, Northern Ireland has, once again, been adapting
to new forms of governance. Following the 1994 cease-fires, the subsequent peace process
and the 1998 Good Friday agreement, in December 1999 power was devolved to the
Northern Irish Assembly. This is the first time since 1972, with the exception of a short
lived attempt at power sharing in 1974, that locally elected politicians have been directly
responsible for the governance of the region. Devolution has radically altered the structure
of government, with six government departments being replaced by 10 new departments
(and the Office of the First and Deputy First Ministers). These departments are answerable
to departmental ministers, and the departmental committee who in turn are answerable to the
Northern Ireland Assembly (see figure 6.1). The efficiency of this system is questionable:
Northern Ireland has a multiplicity of governance institutions - many would say that it is
over-governed. The new regional government comprises 10 departments and the Office of
the First and Deputy First Minister, replacing the previous system of six local departments.
The new arrangements were designed primarily to permit multiple-party power sharing rather
than the most efficient functionality of governance. Arguably, the profusion of departments
in this new arrangement inhibits, rather than facilitates, ‘joined up government’ (Morrissey
and Gaffikin, 2001 p7).

Responsibilities have been reallocated across departments (see NIE, 1999), so that services
that worked closely together pre-devolution now find themselves operating within different
structures.

While this structure has been important in developing equal levels of

responsibility among the political parties, it has also created something of an administrative
nightmare for individual departments. Research in Belfast was conducted during the process
of devolution.

Therefore, while the regeneration process itself had evolved under pre

devolution governance structures, the uncertainty and confusion inevitable during periods of
changing departmental structure inevitably had an impact on how regeneration has
developed and is perceived.

Also the Northern Ireland Assembly has been marked by

tension, with the DUP committed to the disruption of the new power-sharing government,
and with several breaks in devolution when political tensions were heightened. Also, the
Assembly includes parties with widely different views on crucial issues such as
development, economics and education.

The uncertainty and instability of the new

Assembly therefore made it difficult for many interviewees to discuss their plans for the
future in relation to regeneration. The political situation in Northern Ireland has always had

104

Northern Ireland Assembly
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Figure 6.1: The Structure of the Northern Irish Assembly (Northern Ireland
Executive, 1999)
Departments:
Office of the First Minister and Deputy First Minister
Department of Enterprise, Trade and Investment
Department for Regional Development
Department of Culture, Arts and Leisure
Department for Social Development
Department of the Environment
Department of Finance and Personnel
Department of Education
Department of Further and Higher Education, Training and Employment
Department of Health
Department of Education and Rural Development
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a very tangible impact on the operation of both statutory groups and economically
disadvantaged communities. However the late 1990s have been essentially different as new
institutions of government have been formed and as society as a whole has attempted to
adapt to these.

6.3.3

Decision Making and Planning

‘The planning system in Northern Ireland has been characterised as a mini-Orwellian
state in which popular interests have little or no control’ (Murtagh, 1999 pi 181). Formal
planning in Northern Ireland first began in 1931 with the Planning and Housing Act
(Northern Ireland). Planning authority was under the remit of local Borough and Urban
District Councils. In 1964 there were 37 planning authorities within Northern Ireland (for a
fuller account of the pre 1960s planning in Northern Ireland see Murray, 1991). This system
was problematic for a number of reasons. Firstly, the sheer number of planning authorities
caused confusion and rivalry between different authorities.

Secondly changes in the

demographics in Northern Ireland with the growing concentration of people and industry in
the Belfast area threatened to engulf the surrounding area, yet with so many local authorities
it was difficult to develop an integrated approach. Matthew, writing in 1963, described the
number of small, local authorities as ‘an impossible impediment to the kind of broad co
ordinated planning and development so urgently required for the future prosperity of the
province’. Thirdly, with planning powers held by local authorities, the planning authority
was often accused of being guilty of sectarian bias.

In the 1960s Belfast Corporation

opposed the redevelopment of inner city housing due largely to the biases of the ruling
Unionist Party (Blackman, 1991).

McSheffrey (2000) notes pressures upon planners in

Derry from local unionist politicians to give less than adequate attention to the problems of
overcrowding in nationalist communities during the 1960s.

Within this context, the Matthew plan was published in 1964 (Boal, 1995). The plan
advocated a stop line around Belfast (which has been breached several times, particularly for
public housing development), the containment of Belfast itself, with the growth of identified
centres outside the city. The practical implications of Matthew’s recommendations were
identified in 1969. These recommendations were accepted, almost in their entirety, into
planning legislation however political events were to overtake the process, and to change the
ways in which planning was administered within the region.

The MacCrory report,

published in 1970, reviewed local government and recommended that major planning
matters should be under the control of the Ministry of Development with local District
Councils having only a consultative role. However, with the imposition of direct rule in
1972, while the proposed centralisation of power was accepted, this was placed under the
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authority of Westminster (Ellis et al, 2000). This has resulted in a very particular approach
to planning in Northern Ireland:
Since 1973 the planning system has been administered by the Town and Country Planning
Service. Professional planners are accountable only to ministers for their decisions, with
appeals heard by the independent Planning Appeals Commission. Insiders say the system
has worked surprisingly well ... The political environment in which the system operates
means that transparency and certainty are even more important than in the British context
(Johnston, 2000 p6).

The Planning Service has been operated through six regional divisions, overseen by
the Planning Service Headquarters in Belfast. The Planning Service itself falls under
the remit of the Department of the Environment (DoENI). The system operates
within the framework of six Planning Policy Statements, covering issues including
conservation, industrial development and built heritage (see DoENIPS, 1999).

A planning system independent of local government has had the advantage of
lifting planning decisions beyond accusations of sectarianism and bias (the
difficulties of planning within a divided society will be discussed in section 6.4).
Also, a more co-ordinated system allowed for greater co-ordination of planning
issues across Northern Ireland. However, the system also had several flaws. Firstly,
as Ellis and McKay (2000) note ‘this centralisation has been seen by many as remote
and effectively outside democratic control’ (p50).

With little local accountability,

Planning Service can operate with limited consultation with wider bodies, and while
consultation may be written into its guiding principles, there is no legislative
requirement that consultation must feed into planning decisions. Secondly, with a
system of planning appeals as the first line of public response to planning decisions,
the number of public appeals can be time consuming, bureaucratic and expensive.
Johnston (2000) observes: ‘Discretionary decisions taken by civil servants are
cannon fodder for lawyers, with references to the ombudsman and judicial reviews
increasingly common. And with more than 20,000 planning applications to deal with
annually, the service is under severe pressure’ (p6). Thirdly, the largely independent
and self contained nature of the Planning Service in Northern Ireland, has been
described as creating an incestuous and inward looking environment. With pressure
to be seen to be totally unbiased, planners have been accused of lacking imagination
and shying away from more imaginative schemes of development. One architect,
commenting on recent developments in Belfast’s urban core remarked T think we
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have responded too much to developers.

We have been too quick to say yes’

(Mackel in Bradley, 2002 p22). Despite these problems Planning Service are widely
regarded as being equitable and have, perhaps, been the best possible solution in
responding to the challenges of a divided society that had been placed under direct
rule.

After changes in the planning system in the early 70s the next planning legislation to
be released was the Northern Ireland Regional Physical Development Strategy 1975-1995
(DoENI, 1977). Planning in the 1970s struggled to come to terms with the economic and
political forces haemorrhaging the city. Population declined rapidly - between 1966 and
1975 there was a net outflow of 76,000 people from the core city (Boal, 1995). With civil
disturbances segregation in housing increased rapidly. Sectarian violence forced many from
their homes in mixed areas so that religious segregation became much more pronounced. At
the same time the economic decline discussed in section 6.2 was taking its toll on the city.
The later plan for development, under which Laganside has primarily operated has been the
Belfast Urban Area Plan 2001 (DoENIPS, 1990). The late 1980s and 1990s have seen a
subtle change in the approach to planning within Belfast. Efforts in the 1980s concentrated
on revitalising the City Centre after an extended campaign of IRA bombing. The Laganside
initiative was first introduced in 1987 as part of a wider campaign of physical rejuvenation
and re-imaging. There was also a recognition, however, of the need to address decline in
disadvantaged residential neighbourhoods, through the Belfast Action Teams (BATs), later
amalgamated with Making Belfast Work (MBW), and then in 1998, through integration with
Belfast Development Office, to Belfast Regeneration Office (BRO). BATs and MBW were
innovative in that they involved Department of the Environment employees being placed in
offices actually within disadvantaged communities. With five teams - North, South, East,
West and Shankill, they have represented a commitment on behalf of government, to
tackling issues of social exclusion and helped in the building of trust between communities
(who would often have a tradition of suspicion of government) and statutory bodies. In the
1990s the need for a greater integration of social, economic and physical regeneration
became evident (Gaffiken and Morrissey, 1996). There is no doubt that money spent by the
DoENI on regeneration through Belfast Regeneration Office and Laganside Corporation has
had major impact upon the physical and social fabric of Belfast. It is efforts that have been
made to address social polarisation that have dominated regeneration policy in recent years:
Increasingly, in recent years, it has been recognised that separate physical, social and
environmental interventions do not necessarily add up to a coherent strategy. A more
integrated approach has been sought. Moreover, the greater involvement of civic and
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community interests has been encouraged under the theme of enhancing civic leadership and
active citizenship’ (Gaffiken et al, 2001 p21).
Such efforts at involving community interests has had the benefit of building capacity within
communities, and helping to create more active and co-ordinated community representation.

The most recent developments in the planning context of Belfast have been the
development of the Regional Development Strategy for Northern Ireland (RDS), published
in 2001 (DRDNI, 2001) and, within the context of this, the current development of the
Belfast Metropolitan Area Plan 2015 (BMAP) (DoENIPS, 2001). The Shaping Our Future:
Regional Development Strategy for Northern Ireland has sought to identify and address the
specific challenges facing Northern Ireland in relation to the economy, transport, housing
and environment, as well as the spatial manifestations of sectarian divisions within the
region. The recommendations of the RDS were not, in themselves, particularly innovative,
centring around the identifications of centres of growth and housing predictions. The plan
did, however, break ground in terms of proactive and inclusive consultation and participation
methods (see McEldowney and Sterrett, 2001). Consultation included regional conferences
(including urban and rural issues) and a total of 36 planning workshops.

Within the

workshops efforts were made to work directly with communities to deliberately seek to
access the voices of those who would not participate in such planning schemes.

Those

organising and facilitating workshops were not primarily statutory planners, but were drawn
from two organisations with a strong base in the community - Community Technical Aid
(CTA) and Rural Community Network (RCN).

Thus, for example, two consultation

exercises were held for young people in Northern Ireland - one in Derry and the other in
Belfast. Free transport was provided, the day was compared by a well-known television
personality, and youth workers were asked to facilitate discussions. The feedback process
was attended by Mo Mowlam, the then Secretary of State, with the report produced due to be
fed back to the Northern Ireland Assembly (Youth Council for Northern Ireland, 1998).
These efforts at creating a truly inclusive consultation process were recognised in 2001 in the
Royal Town Planning Institute’s Awards for Planning Achievement with a commendation
for planning for social inclusion.

The production of the RDS, however was delayed by the devolution of power to
Northern Ireland in 1999.

The consultation occurred in an atmosphere of political

uncertainty during which it was unclear when, or even if, the new Northern Irish Assembly
would be set up, and what level of power this was likely to have. The devolution of power
has had a major impact on the planning system within Northern Ireland, and on the
development and delivery of any future strategy (the RDS consultation was conducted
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through the Department of the Environment, but the final document was published by the
Department of Regional Development for Northern Ireland).

Under direct rule, the

Department for the Environment had had control of the Planning Office for Northern Ireland,
but also of a range of other organisations, including urban regeneration, transport planning,
roads and regional development. The advantage of this system was that it allowed for a
strategic approach to development, and for communication between different offices of
responsibility.

With the founding of the Northern Irish Assembly, however, the

responsibilities have been split across departments. As suggested earlier the spreading of
responsibilities across departments was as much related to ensuring political power sharing
as it was to creating an effective and efficient system of governance. As Berry, Brown and
McGreal (2001) note:
Hence to placate political goals departmental structures were radically altered and in the
process cut across coherent areas such as planning. In essence this means that the
organisation and administration of planning has become potentially more problematic in
Northern Ireland. The key players are the now slimmed down Department of the
Environment (DoE), the Department of Regional Development (DRD) and the Department of
Social Development (DSD)... This fragmentation of responsibility presents a potential
dilemma in that for the new system of governance to operate successfully a high degree of
consultation is necessary between the different departments on planning development and
property investment matters at different spatial scales’ (p785)

The way in which responsibilities have been divided means that the Department of the
Environment now has reduced responsibilities focused primarily on land use planning, and
including environment and heritage, and sustainable development. The new Department of
Regional Development has responsibilities regarding transport, strategic planning (the
delivery of the RDS) and, bizarrely, city visioning. The Department of Social Development,
along with public housing and benefits has also been given responsibility for Belfast
Regeneration Office, and for Laganside. This allocation reflects the move in policy within
Northern Ireland through policies such as Targeting Social Need (which will be discussed in
section 6.7). Efforts are being made to remove the distinction between physical, economic
and social regeneration. Basing Laganside in 1999 within the DSD gives a clear indication
of the role which it is perceived to have in social, as well as physical regeneration. However,
as Berry et al (2001) suggest, the division of responsibilities for planning, regional
development and regeneration between departments increases the need for ‘joined-up’
governance. This is particularly evident in the development of the Belfast Metropolitan Area
Plan.

While DoENI have responsibility for the creation of the plan, it must fit into the

overall plan for the region outlined in the RDS. Also, in relation to the future development
of Belfast, issues of regeneration - the remit of DSD - will obviously be central. Therefore
‘the overlapping nature of departmental responsibilities necessitates an integrated approach
in the delivery of cross-sectoral solutions to complex social, economic and environmental
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problems’ (Berry et al, 2001 p785). The consultation for, and development of, BMAP will
prove a testing ground for the operation of the new pattern of governance. The process
however continues the interest in inclusive consultation outlined in the RDS, and seeks to
continue the integrated approach offered by the pre-devolution DoE. The first Development
Guiding Principle in the Discussion Document is stated as ‘promoting equality of
opportunity and social progress for the benefit of the whole community’ (DoENIPS, 2001,
Issues Map).

6.3.4

Image

While the problem of negative image has been an issue for most industrially based
cities in the Western world, Belfast can be safely said to face a greater challenge than most.
As Malcolm Moss, the then Minister for the Environment stated in 1996: 'Even without the
trauma of 25 years of violence, Belfast would still be challenged to transform itself from a
traditional industrial city to an advanced industrial and information city’ (Moss, 1996 p3).
The reasons for this negative image are self-evident. At a purely economic level, with the
city’s dependence on traditional industry and with the decline of these industries, not only
did large numbers of people become redundant, but also large tracts of land in, or close to,
the centre of the city. Mills, warehouses and factories which had been at the heart of the
city’s vibrant economy were abandoned, and with an economy in decline there seemed little
potential use for the land available. However, it was not for declining industrial areas that
Belfast became notorious around the world. With the beginnings of ‘the troubles’ in 1969,
the name of Belfast became associated with political violence. In 1974, for example, one
major tourist guide book stated:
While the battle between the outlawed Irish Republican Army and the British troops
continues in Northern Ireland, tourists should keep away from the major cities ... The Europa
Hotel has been bombed so many times we have lost count, just one example of what we
mean (Wallace, 1974 p448).

Such an image was hardly unearned, particularly in the 1970s, however it continued through
the 1980s and 1990s, with many tourist guide books recommending that visitors avoid
Northern Ireland entirely. Even post-ceasefire Northern Ireland has continued to earn itself a
negative image worldwide, with the annual disturbances surrounding the Drumcree dispute,
and the more recent images from North Belfast in 2001 of school children being taunted by a
sectarian mob and widespread street violence. As Neill (2001) notes:
In Belfast the prevailing image of the city for three decades has been that of bombs, bullets
and balaclavas ... it is the fearful received image of Belfast to an international audience that
forms the mountain which local city promoters have to climb. This task, though with more
promise in the wake of the 1998 Good Friday Agreement, has not been helped by bitter
factional violence in Belfast during the summer of 2000. Belfast’s main newspaper carried
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the stark front page headline at the height of Northern Ireland’s ‘marching season’: ‘Streets
of fear’ (p818)

Image of the city therefore has suffered, not only internationally, but also locally. Within this
context the re-imaging of Belfast has taken on a particular urgency.

The response of statutory agencies has been, first, to stubbornly deny the impact of
political violence. Throughout the 30 years of conflict the Northern Irish Tourist Board, City
Council and Industrial Development Board have aggressively marketed the city, making
virtually no reference to the political situation since ‘it can be confidently assumed that
visitors already know the worst’ (Neill, 2001 p820). Promotion schemes such as ‘Belfast is
buzzing’ aimed to promote Belfast to the people of Northern Ireland.

Trade missions

internationally sought to promote inward investment and industrial development, while the
Tourist Board concentrated its efforts in marketing rural and coastal Northern Ireland with
often little more than passing reference to the urban centres (Neill, 1993). Within the city
itself, the 1970s were focused on the protection of the city centre through creation of a
security zone covering the entire city centre. Through the 1980s much investment has been
concentrated around the city centre, supposedly neutral space, in an effort to create an image
of ‘normality’ in the city. Throughout the late 1970s and 1980s investment in the city centre
was seen as a symbolic means of both indicating confidence in the city and of resistance to
the IRA (Cebulla et al, 1995). The reopening of the Grand Opera House in 1980, after
successive bombings of adjacent buildings and falling audiences was an attempt to revitalise
the entertainment district of the city. After a series of closures the Grand Opera House has
received funding again and again to remain open, an effort of maintaining some degree of
normality in troubled times. The erection in the late 1980s of Castle Court, a large retail
centre constructed of glass in the centre of the city, during a period of IRA bombings of city
centre sites was an obvious act of architectural defiance. The aim of planners at the time was
to create an image of the city centre as neutral and normal - a site of neutrality in a city of
dissent. Through the 1980s and 1990s this policy has continued with funding being pumped
into sites perceived as neutral in the city. The regeneration of Laganside has occurred in this
context - the new post-modern buildings in a declining area representing a break with
Belfast’s past and seeking to create a new vision for the future. The rhetoric of their annual
reports makes this clear:
Internationally pictures of Lanyon Place are now one of the most frequently used methods of
showing a positive image of Belfast. Pictures of the Waterfront Hall and the Hilton Hotel are
a sharp contrast to memories of news stories from a Belfast strained by the political and
social problems of the past generation (Laganside, 1999 pll).
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The Laganside vision sought, and has largely succeeded, in creating a new impetus for
development in the city, a new vision to be sold to locals and tourist alike, reassuring them
that Belfast is, in reality, changing.

The recognition that Laganside has marked a break from the past has broken the
taboo of mentioning conflict when promoting Belfast.

Before the ceasefires of 1994 to

discuss the real impact of the troubles, or to question the policy of regeneration was virtually
impossible. As Fitzsimons (1995) notes:
Over a decade of conflict in the city and often exaggerated press coverage of the effects of
violence had left much of the middle class population enthusiastic to embrace any initiative
which would upgrade the city and alter perceptions of it in the outside world. Criticisms or
doubts about the reimaging policy or even questioning of its declared success were perceived
to be ill-founded, disloyal, and damaging to business confidence (p78).

In the late 1990s however, a new attitude to image production began to emerge. With the
new confidence of the ceasefires and the uncertain, but welcome, peace process, a new
rhetoric began to emerge from city promotion agencies with the focus on recreation and the
emergence of a new, confident city from the ashes of political violence.

Belfast City

Council’s promotional brochure ‘Renaissance City’ (2000) bubbles over with the language
of this new found confidence - ‘the new renaissance’, 'the linen city weaves a new yarn’,
‘Titanic City Relaunches’ - language which at least makes reference, however veiled, to the
city’s political past.

The Northern Ireland Tourist Office too, has begun to make reference

to the city’s recent past, although in a much more overt fashion. The ‘Belfast On the Hoof
guide to the city includes political murals, the Crumlin Road Gaol, Orange Halls and
Milltown Cemetery on the list of attractions (BCC, 2001). The Tourist Board has stopped
short of openly promoting its troubled past - as Neill (2002) argues:
It is a sad city which has to market its own misery. In the light of present paramilitary
ceasefires, the NI Tourist Board is now less embarrassed at acknowledging the outward and
interesting sights of conflict in the city. Literature on the Black Taxi tours, postcards of
paramilitary murals and bus tours of the city’s trouble spots are freely available from the
organisation even if such aspects of the city are not actively promoted (p822).

While interest in the political past is inevitable, it seems sad that Belfast should be marketed
more for the negative than for the positive. A twin temptation has been identified of either
leaning towards the city’s recent past, or towards creating a bland post-modern landscape ‘sterile development’ (Neill, 1996 p!4)) which isolates the visitor from living, breathing
culture and identity of the city. Belfast’s strength, in terms of image, is its uniqueness:
In the mundane and homogenous worlds within which most Western Europeans live, Belfast
stands out as an example of an untamed and unique environment. We may not like what we
see on some of its streets - but the streets are honest. Belfast does not need to pretend that it
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is something that it is not. In an era of soundbites and passionless lives Belfast stands out as
a soulful place’ (Haley, Mackel and Shirlow, 2002 pl8)

The reputation of Belfast cannot be easily forgotten, the challenge is to accept and
acknowledge, while not being a slave to the past. As Neill (1996) states: Tn the longer term
Belfast needs to be re-imagined, not superficially re-imaged’ (p606). One of the strengths of
the city’s 2002 bid for European City of Culture 2008 has been an attempt to include features
of Belfast such as community space and peace lines into the bid. (Imagine Belfast, 2002).
The Belfast bid is unusual in that it places the people and communities of Belfast at the
centre of its culture and heritage.

6.4

Planning in a Divided City
Aside from the challenge of economic and social development, and urban re-imaging

in a city scarred by conflict, the political situation has also had a major impact upon the day
to day planning of the city. Development within Belfast necessarily takes place within a
complex context, where divisions must necessarily have an impact on decision making:
What other city in the world, so devoid of high art and architecture, has held the imagination
of so many? What other city is so loved that the people have allowed themselves to be
infused by hatred in order to defend the part of the city in which they live? If anything,
Belfast is loved by its citizens with a passion and a depth unimaginable to most. Passions,
however, are always emotive and have the capacity to aid self-destruction (Haley et al, 2002
p!6)

This passion for Belfast, while perhaps adding to the character of the city, and contributing
to the resilience which has allowed its survival through 30 years of the troubles, has further
complicated issues of equity in planning. If the Northern Irish conflict is, at least in some
measure, a conflict of territoriality, it is important for planners to be, and to be seen to be,
fair in the distribution of resources.

Planning and city management ‘may independently

affect - for better or for worse - the quality of intergroup accommodation, the propensity for
tolerance of the “other” and thus ultimately, the heart and soul of larger political negotiated
agreements’ (Bollens, 1999 p9-10). As suggested in section 6.3.3 the centralisation of power
in 1972 was partly due to problems of partiality in local government over decisions in
planning and housing which systematically discriminated against the Catholic population.
The challenge under direct rule then, was to regain the trust of the Catholic population while
not alienating the unionist majority and to create a new system of planning seen to be above
political bias.

Bollens (1996) identifies four possible models of planning for the divided city. The
‘professional’ planner seeks to create an image of neutrality and professionalism which
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places him/her above sectarian loyalties.

Planning issues are approached from a purely

economic/physical point of view, without acknowledging their political and cultural context.
The ‘partisan’ planner, in direct contrast, sees his/her own cultural group as of prime
importance. Planning decisions are therefore made to advance the aims of the planners own
group. This model is most likely to occur where one group has political dominance and
demographic majority over another (hence the pre-direct rule system in Northern Ireland has
elements of the partisan model). The ‘equity’ planner, like the partisan, recognises the ethnic
groupings in a particular city, but seeks, through promotion of equal rights and provisions, to
reduce inequalities to decrease rather than reinforce differences between groups. Allocation
and provision are determined according to group size and need, regardless of ethnic or
cultural grouping. Finally, the ‘resolver’ seeks to address the root causes of ethnic conflict,
and to seek to find solutions in order to alleviate divisions within the city. The needs and
aspirations of all sides of the divide are recognised and accommodation sought. The resolver
model is closest to the development of consociationalism (Lijphart, 1977) where
consociationalism can be described as:
The association of divergent cultural groups within negotiated political structures which
facilitate power sharing, and allows each group in a plurality to maintain its separate identity
and aspirations while at the same time being involved in a working partnership in the
government of the state’ (Douglas, 1998 p210)

While it might be argued that the resolver model is the ideal response of planners in a
divided city, the reality is that most cities respond in all four ways at particular times and in
particular circumstance.

Planners are people, who plan for communities, and individual

personalities and opinions, as much as institutional policy are likely to influence the planning
of the city. The Community Relations Council (CRC, 2002) have identified three primary
building blocks of creating good community relations, what might be described as the
building blocks of consociationalism - diversity, interdependence and equity.
implies the importance of respect for, and acceptance of, difference.

Diversity

Interdependence

recognises that in a society with diverse cultural and political identities, it is necessary for
groups to work together to build a cohesive society. Equity is about seeking to ensure that
everyone, at all levels of society have equal access to resources, structures and decision
making. The value of the CRC model is that it recognises that each of these components
must work together, Therefore while the work of the equity planner suggested by Bollens is
vital, it is important to also have elements of the professional planner (to allow for this
equity) as well as the resolver planner in order for interdependence to be accepted and
operate.
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Within Northern Ireland the imposition of direct rule effectively removed power
from the local level, and so out of the realm of the partisan planner. The removal of planning
from local level created an approach to planning which was essentially separate. Planners,
answerable to centralised government, but not to local people, regarded themselves as
independent of sectarian allegiances (Douglas, 1982). They therefore took on the role of
professional planner in that planning decisions were made purely on a professional, land use
basis. As a general rule, major urban plans have made no mention of sectarian divisions
within the city.

As Murtagh (1996) notes: ‘Statutory plans for the city hardly mention

sectarian division and the way in which land is therefore organised, constrained and
consumed by its citizens’ (pl6). Plans in the 1960s and 1970s sought to facilitate choice by
people of both communities, but not to actually influence the political situation.

In the

1970s, the Physical Design Strategy expressed the ideal of integrated housing, but also
acknowledged that the political climate made such integration unlikely. The policy therefore
was to ensure equality of provision to both sides of the conflict, particularly in relation to
housing.

The divisions within the city have been tolerated and accommodated, if not

encouraged, and service provision made separately in divided communities, such that Belfast
has leisure centre and community centre provision often in numbers and proximity which
exceeds actual demographic need. As Gaffiken et al (2001) note in a Northern Ireland wide
context, but which applies equally in a Belfast context:
A pervasive attitude of ‘me tooism’ has further blighted development effort. The sight of a
marina or heritage centre in one part of the region can prompt another locality to claim its
entitlement to a similar investment. In a region marked by socio-sectarian spatial
segregation, this proliferation of local economic development and local peace and
reconciliation strategies has tended to diffuse a strategic regional approach rather than enrich
a focused region-wide agenda (p23).

In terms of major investment and economic development, investment has tended to focus
strongly on the perceived neutral sites of the city centre and South Belfast or the neglected
riverside sites of Laganside. Such sites, at surface level at least, provide equal access to jobs
(although, as will be shown in the following chapter, while the sites themselves may be
perceived as neutral, access may not).

Creating an inclusive city requires more than

providing retail and entertainment in central sites - the history of Belfast centres around
exclusion and isolation. As McEldowney, Sterrett and Gaffiken (2001) note:
The Edwardian city was perceived to exclude Catholics, as some parts of the modem city are
now perceived to exclude Protestants; the consumerist city of the 1980s was perceived to
exclude the less well off, while the terrorised city of the 1970s effectively excluded everyone
(pi 15).
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The role of planners in Belfast then has conformed primarily to the professional and equity
models suggested by Bollens.

Planners have been concerned largely with managing

division, rather than with attempting to find solutions.

6.5

The Laganside Concept
The concept of Laganside was first introduced in 1987 with the publication of the

Laganside Concept Plan.

The context of the late 1980s in Belfast created a unique

environment in which such a project could flourish. While urban authorities elsewhere in the
UK where beginning to move away from a grand urban design technique, the policy
framework within Belfast encouraged such a centralised approach.

Belfast had been

suffering economically, with the decline in traditional industries. The impact of the troubles
had given Belfast an international notoriety. The policy and planning context was one that
encouraged both centralised power and a focus on city centre or neutral space developments.
At the same time development and economic policy recognised a major need for
regeneration within the city. The MBW programme, while successful, did not create the
major impetus necessary to attract inward investment. Within this context the Laganside
Concept Plan was produced, suggesting improving the quality of the river and the land along
its banks. The broad intentions of the concept are clear from the introduction to the Concept
Plan by Richard Needham:
Belfast’s vibrancy and friendliness have always been evident to those who know the city
well. Its many fine buildings, particularly near the River Lagan, are visual reward for those
who take the trouble to explore. Its beautiful setting between the Antrim and Castlereagh
hills is a surprise and delight to those visiting for the first time. But to people who have
never been to Belfast their image of the place is often far-removed from the reality. [This
report] describes the potential which exists to transform completely the environmental
quality of a vital part of the city, and by this means to help transform perceptions of Belfast
at an international level. The proposals of the study are visionary. They are ambitious in
scope and concept, but are also pragmatic (DoENI, 1987 pi)

The Concept Plan identified several key sites, covering an area of 300 acres along the banks
of the Lagan, with 120 acres upon which investment was to be focused. Most of the areas to
be regenerated had fallen vacant - on the east of the river industrial buildings no longer in
use, and to the west areas of disused quays and market areas and the former gasworks.
These sites had a variety of owners, ranging from statutory agencies, including the City
Council, to companies and private ownership.

In 1989 the Laganside Corporation was formed through the Laganside Development
(Northern Ireland) Order (1989).

The Corporation has primary responsibility for the

development of the lands allocated by government. The Laganside model is based on similar
Urban Development Corporations in the UK, such as Liverpool and London, focused on
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public/private partnership. The approach to regeneration is property led, with efforts focused
upon a small tightly defined area around the riverbanks (see figure 6.2). The Corporation
itself is a non-departmental government agency, contained administratively originally within
the Department of the Environment, and now, post-devolution, within the Department of
Social Development and comprises a team of architects, planners, marketers and community
liaison workers.

In practice the Corporation works in partnership with other statutory

agencies, as well as with the private and voluntary sector, but remains self-contained and
largely independent. Laganside has substantial powers to vest land, and to determine
development in line with its objectives.

It does not, however, have planning powers or

development control functions for the area.

The organisation's mission statement is 'to

contribute to the revitalisation of Belfast and Northern Ireland through the regeneration of
the Laganside area' (Laganside, 2000b p2).

In this sense Laganside has a very clearly

defined focus. The red line on the map (see figure 6.2) marks the limit of Laganside’s area
of influence and the Corporation, almost without exception, will not invest outside this area.
The line is drawn to exclude virtually all residential communities and focuses instead on
areas of derelict land or industrial land use with some commercial areas. Ligure 6.3 gives
some idea of the physical environment of the area. The focus is therefore primarily upon
physical regeneration rather than upon social regeneration.

The Corporation sought to

achieve its aims through:
Bringing land and buildings into effective use; Encouraging public and private investment
and the development of existing industry and commerce; Creating an attractive environment
and; Ensuring that housing and social, recreational and cultural facilities are available to
encourage people to live and work in the area (Smith and Alexander, 2001 pl79).

Lunding has been obtained from a range of sources including grant-in-aid from central
government (which is paid to Laganside annually), a major European Regional Development
Lund grant (awarded due to Northern Ireland’s Objective One Status at the time of award),
Belfast City Council, Millennium funds, Heritage Lottery, as well and private investment
from a range of developers (OECD, 2000). By March 2000 a total of £500 million had been
invested in the Laganside area, of which £110 million has been invested by the Corporation,
£307 million has come from private investors, and £83 million in investment along the fringe
of the development (Laganside, 2000b). It is estimated that a total of 7,630 permanent jobs
now exist within the Laganside boundary.

Work is concentrated around seven key

development sites and six blocks of apartment developments (the key developments relating
to this project will be discussed in the next section).

Much of the early work of Laganside focused upon infrastructural development and
the improvement of the environment within the Laganside area. The river Lagan itself was
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polluted by years of industrial and residential development along its banks. As Mackey
(1994) notes:
A study in 1988 estimated that 50% of the sediments originated as roadside dust. This factor
together with the design of the Victorian combined sewerage and drainage system of a
rapidly expanding city contributed to poor water quality. The adverse visual impact of the
tidal river was most marked at low tide with the exposure of domestic and industrial
rubbish... At periods of low river flows during the summer months, the environs of the river
became unpleasant due to the smells of decaying vegetable matter (p225-226).

One of the primary tasks undertaken by the Corporation, therefore was the cleaning of the
river, and the construction of a New Weir along the lower reaches of the river. The Lagan
Weir was completed in 1994, at a total cost of £14 million (see Figure 6.4).

At the same

time, the river was dredged to remove scrap and major pollutants from the riverbed.

In

addition, major investment has been made into a new aeration system, to improve water
quality and reduce the problem of smells emanating from the exposed mud flats during the
summer (Laganside, 1994). The benefits of the new weir and improved river environment
have made the land on the riverbanks more attractive - therefore improving chances of
economic investment and residential development - as well as making recreational use of the
Lagan more viable. Building on these improvements, 4,013 metres of walkway have been
created along the riverbanks (Laganside, 2001a). These walkways are in the public domain
and have opened up paths that had previously been inaccessible to pedestrians.

The

walkways have allowed for the staging of major events along the walkway including
concerts, Halloween and the millennium fireworks displays, dragon boat and powerboat
racing (See figure 6.5).

As part of attempts to re-orientate Belfast towards the river, Laganside has attempted
to promote a return to downtown and waterfront living. Unlike most other European cities,
Belfast does not have a tradition, in recent years, of city centre housing or nightlife (with the
exception of the ‘Golden Mile’ in South Belfast).

Fear of violence and the territorial

division of space meant that much of the city centre remained out of bounds, with people
preferring to remain within their own areas, or to socialise in the mixed, universityorientated south of the city.

A major element of Laganside developments has been the

development of apartments along the river on six key sites. These developments are Gregg’s
Quay, Laganview, Ravenhill Reach, May’s Meadow, Clarendon Dock and St George’s
Harbour (see figure 6.6) and in total, by 2001, comprised 439 housing units (Laganside,
2001). The apartment complexes have been described by one commentator as ‘exotic post
modernist projects’ (Brett, 2001 p96). Residential developments have been high profile,
high quality, and high cost. Although larger developments have been almost entirely private,
Laganside has attempted to create some balance of tenure:
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The realities of Belfast’s territoriality have amended policies to some extent. Initially much
of the housing provision on Laganside was intended to be relatively upmarket apartments and
town houses for non-family occupants but this has been tempered with some realism about
the problems of juxtaposing yuppy development cheek-by-jowl with existing low-income
public housing (Fitzsimons, 1995 pl06).

It is Laganside policy to have at least 30% of residential development set aside as public
sector housing (Laganside, 1998). In reality the Corporation has fallen short of this mark,
with 25% of new units providing social accommodation. A number of housing associations,
but primarily Belfast Improved Housing (BIH) have developed residential units on
Laganside land. In the main, however, these units have not been for family accommodation,
but have catered for mature single tenants and for the elderly. In reality, the price of new
apartments ensures that they are beyond the reach of local communities. Private housing
developments have soared in cost as a result of the peace dividend (Boland, 2000), and as
Laganside itself notes, properties originally selling for £45,000 in 1993, were priced at
£70,000 by 1997 (Laganside 1997). The new housing is in such demand that all residential
accommodation in the Ravenhill Reach development, which fronts onto the river and opens
onto Ormeau Park on one side, was sold before construction was completed (Laganside,
1999b).

Despite the rhetoric of creating a new inclusive residential community, the

apartment developments have, if anything, created new religiously mixed communities, as
distanced from the existing communities by wealth as much as established communities are
distanced from each other by political aspirations. When local communities, particularly
nationalist communities, have huge housing shortages and waiting lists of more than two
years for public housing, the construction of high-cost private housing on their doorsteps has
inevitably created some tension.

In many ways, Laganside has been hugely successful in the creation of a positive
international image of Belfast, leading to increased investment, visitors and tourists. Images
of Laganside’s flagship development - Lanyon Place now feature prominently in tourist
literature and industrial promotion brochures.

Prestigious international and national

conferences such as the Royal Town Planning Institute (RTPI) and the British Medical
Association, which had long avoided Belfast during the troubles, have hosted annual
conferences in the Waterfront. Laganside developments have become an unofficial symbol
of the peace process. The Waterfront Hall was the location of the high profile handshake in
1998 between John Hume and David Trimble during a concert hosted by Bono as part of the
‘yes’ campaign for the Good Friday Agreement. The millennium fireworks display, hosted
on public space along the river became hugely symbolic of the hopes of Northern Irish
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people for the future, with the lighting of Belfast’s Millennium Beacon along the edge of the
Lagan Weir:
Father John Friel, said: 'I am thrilled to be part of these celebrations. It's something that
unites all of us. There is a real feeling of goodwill and I think it's essential that we build on
this expression of unity in the days that lie ahead. I hope that some of the euphoria that we
are experiencing will be translated into political and economic beginnings.1 Close to 100,000
people flocked into the city centre for the millennium party. The last time such numbers
came on to the streets was in 1986 when hundreds of thousands of loyalists marched in
protest at the Anglo-Irish Agreement. This time the atmosphere was transformed, with
virtually no sectarian chanting or violence. An RUC spokesman said ... 'Millennium eve
was actually quieter in terms of violence on the streets than a normal Friday night'
(McDonald, 2000a).

The significance of these new high profile developments has also been felt in terms of
tourism through the development of entertainment venues (including the Waterfront Hall and
Odyssey complex), new hotels and the growth of public art throughout the public space
created by Laganside:
The entertainment scene is booming after decades when violence made the city centre a nogo area after dark. Bars and restaurants along the Golden Mile in the affluent south of the
city are being challenged by new rivals in the rejuvenated docks area near the flagship
Waterfront Hall and the Hilton (Kearney, 1999 pit).

Much of the rhetoric around the Laganside developments has also centred on the creation of
an inclusive and neutral space within the divided city (divisions being seen at a political
level, rather than in terms of wealth). For the key decision makers of Laganside this is seen
as one of their key achievements.

In one sense this may be due to the sense of

‘anywhereness’ created by the architecture and design of the new developments. It has also
been the case that virtually all of the land of Laganside (with the exception of Cathedral
Quarter added in 1997) was under-utilised or derelict prior to development. Redevelopment,
therefore gave the opportunity to reinvent the identity of this space. This is not to say,
however, that the sites of development were not considered an extended territory of
particular communities. The site of the Odyssey on the east side of the river lies in an area
traditionally associated with Protestantism, where most Nationalists would be hesitant to go.
Lanyon Place stands on the site of the former cattle and sheep Markets, which would
generally have been a site of Catholic employment, as well as bordering on the location of
Catholic housing while the Gasworks would have almost entirely been a site of Protestant
employment. The Lanyon Place site also edges onto the location of the 1972 Oxford Street
bus bomb on Bloody Friday where 6 people were murdered. Such a history has increased
the challenge of creating a new neutral environment. From the outset, however Laganside
has sought to create a neutral space - at the very beginning of the programme, the then under
secretary of State for the environment Richard Needham spoke of Laganside creating ‘a

125

Chapter 6: Belfast

vision for the future which all our people can support’ (Wilson, 1988 pl4). Thirteen years
later, senior officials in Laganside hold neutrality of space as one of their key achievements:
With the range of activity now being introduced along the river the territorial division is less
apparent as a wide cross-section of the city’s population come to live, work and enjoy
leisure... The creation of mixed-use quarters in the city centre and Belfast’s waterfront
provides the opportunity for meeting and mixing beyond defined ‘territories’. The linkage of
these areas with easy attractive public access encourages interaction (Smith et al, 2001pl91192).
One of the most high profile developments, the Odyssey Arena has been particularly
successful in creating this sense of shared community ownership - the Odyssey’s advertising
campaign proclaims ‘Sport for all, fun for all’. The location of an ice hockey team in Belfast
- the Belfast Giants - has been a surprise success drawing huge support for people across the
political and social divide. In a city where few sports have managed to escape sectarian
divisions this is a novel experience. As Haydon (2001) notes:
Traditional sport in Northern Ireland has been riven by tribal divisions. But the arrival of big
league ice hockey has changed all that. At these games, fights are all part of the spectacle,
but the violence stays strictly on the ice and the vast crowds of spectators are united in
support of their team (p5).
There have undoubtedly been major achievements in transforming community perceptions of
place - Laganside has, in the words of one government official ‘changed the sense of what is
possible in Belfast’. However, it is necessary to look beyond the rhetoric.

In terms of

community relations, Laganside Corporation has adopted the approach of professional
planning suggested by Bollens. Developments have sought to transcend political divisions
rather than take them into account.

In a society as deeply divided as Belfast this has

inevitably raised problems. Throughout the research, as will be explored in Chapter Seven,
territory and political divisions were raised as issues. It is not therefore possible to look at
the developments in isolation from the political context in which they have taken place.

Despite the re-imaging successes of Laganside the Corporation has not been without
its critics.

The criticisms tend to centre on two areas - relationships with the local

community and the placelessness of much of the development. The first, upon which this
thesis is mainly focused, is the relationship of the Corporation with local communities. In
terms of difficulties with the local population, it is not surprising that local people in Belfast
expressed concern at the location of a major regeneration body on their doorsteps. The
experiences of other cities when a major Urban Development Corporation locates in an area
are well documented. The problems of community/developer relations in London with the
London Docklands Development Corporation inevitably raise fears of the impact of
development on disadvantaged communities (see Foster, 1999).

As Clark (2000) notes:
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‘Regeneration organisations are not always popular. Change can be threatening and there is
often a perception that some are losing out at the expense of others’ (p211). The community
policy of Laganside will be discussed in Section 6.6, however while general publicity for
Laganside has been positive (the reasons behind this will be discussed in the next section)
there has been some recognition of tensions with the concerns of local people. There have
been some violent attacks, attributed to local young people, on visitors attending events in
the Waterfront Hall (Breen, 2000) as well as attacks on river users from the walkways.
These perhaps are symptoms of tension and feelings of disenfranchisement within local
communities.

There have also been some questions raised over the extent to which

economic developments have had a positive impact upon employment levels in local
communities.

In terms of architectural concerns, an article in Northern Ireland’s Architectural
Journal asked in relation to the city centre (but also suggesting some of the recent
developments in Laganside):
It is said that one of the strengths of the city centre is its ‘neutrality’. But does that mean,
particularly for the public realm, that it ‘belongs to no-one’ and therefore lacks the potential
of a place that is shaped and moulded by those who consider it to be theirs? Does common
ground equate to a sterile vacuum? (Haley et al, 2000 p!6).
At the 2000 RTPI Conference, held ironically in the Waterfront Hall, a prominent European
commentator on urban design criticised the regeneration in Belfast for creating public space
but not public life, creating space which was too inaccessible and lacking in activity to truly
become an active and integrated quarter of the city (Gehl, 2000). In some ways it may be
unfair to carry this criticism of Laganside too far since 30 years of conflict, and one of the
most unpredictable climates in Europe mean that Belfast is unlikely to ever fully enter into
the cafe culture and use of urban space common in other major European cities. However
the scale of the developments, and the concentration of office use in many of the key sites in
Laganside have risked creating a development which may alienate those using Laganside
developments as public space. Neill (1996) asks if Belfast had a greater involvement of
citizens in planning issues, and a more accountable planning system ‘would the sterile
development of the riverfront by the Laganside Corporation with more offices for the city
still be proceeding apace?’ (p!4).

One architect argues that Belfast should be ‘building

small, but using big ideas, instead of the other way round’ (Bradley, 2002 p22), yet looking
at many of the developments of Laganside it could be said that the opposite approach has
been taken. In particular the tower blocks of the BT Tower and Hilton Hotel on the Lanyon
Place site have been described as ‘over-powering’ and unpopular among Belfast’s ordinary
citizens (Belfast Telegraph, 2000 p!6). It must be said that overwhelmingly responses from
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the media to Laganside have been positive.

Local and National papers have run special

features on the rebirth of Belfast (see Irish Independent, 2000, Kearney, 1999, McDonnell,
2000, Viner, 2001) in an entirely positive light. In a city which has so long been difficult to
find good news stories, Laganside has come to be a beacon of light. In such a context to be
critical of the work of Laganside can be seen to be somewhat mean-spirited and lacking in
loyalty to the city itself.

6.5.1

Lanyon Place and May’s Meadow

Lanyon Place has been described as ‘the jewel in Laganside’s crown’. For over a
century the area was associated with Northern Ireland’s tradition of primary production, with
livestock and fish markets on the site, and the neighbouring Mays Meadow hosting a range
of industries associated with the livestock trade including a tannery and meat processing (see
figure 6.7). The change in use of the site is therefore symbolic of the changes in Northern
Irish economy and society with a move away from an agricultural and rural identity towards
a post-industrial, service and entertainment based economy. Lanyon Place also represents
the single largest property investment ever made in Northern Ireland (Ewart pic, 1997). The
site hosts three of Laganside’s landmark buildings - the Hilton Hotel, the Waterfront Hall
(figure 6.8) and the BT Tower. The Waterfront Hall has come to be symbolic of much of
Belfast’s regeneration. Completed in 1997, at a cost of £32 million (with investment from
City Council as well as European Regional Fund grants) it has a main auditorium which
seats 2,241 people. With its distinctive copper domed roof it has rapidly become a Belfast
landmark, and one of Northern Ireland’s premier entertainment sites and conference centres.
The Hilton Hotel, completed in 1998 is a four star international hotel with a total of 182
bedrooms and providing jobs in catering and hospitality. The BT Tower, also completed in
1998, houses the company’s provincial headquarters, including a systems engineering unit as
well as administrative and call centre functions with 1,200 employees (Laganside, 1995).
The Tower dominates the Belfast skyline, and is deliberately located at the end of the westeast apex of the city from the Falls road and Black Mountain to the Lagan. The completion
of these three buildings represents only the second of a five stage development programme.
The site houses several other office developments including office space for Fujitsu and
Northbrook Technologies and two multi-storey car parks. The site is set to see further
development with the creation of Thanksgiving Square (Thanksgiving Square, 1997) and a
new multi-level entertainment complex (McDonald, 2001).

The neighbouring site of Mays Meadow is a mixed landuse site with office,
residential and recreation developments.

Gregg’s Quay and Laganview apartments are

located on the site, totalling 140 apartments, including 48 housing units for social housing
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Figure 6.7:

Belfast Markets in 1858 (taken from OS six inch map of Belfast, Antrim
Sh 61, Revision of 1858. Enlarged from 1:10560 to 1:7041 - 9 inches
to the mile)
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Figure 6.8: The Waterfront Hall
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(Laganside,

2002a).

The

site

also

provides

office

space

for

financial

firm

PricewaterhouseCoopers and the Abbey National Call Centre (with 600 jobs), as well as
restaurant facilities ranging from Kentucky Fried Chicken to ‘The Edge’ Bar.

The

regeneration of Saint George’s Market is also a component of the Laganside Development
(although completed in conjunction with the City Council). St George’s is a conservation
scheme rather than the new build of Lanyon Place and Mays Meadow. The building, built in
1896, is the last remaining Victorian market building in Belfast, and is therefore of cultural
and architectural significance. However, through the 1980s, though still functioning as an
active market, the building had fallen into serious disrepair, both internally and the exterior
frontage. Regeneration has cost a total of £3.5 million, with £2 million coming from the
Heritage Lottery Fund. The central ethos of the rejuvenation of the market was therefore to
enhance the existing uses of the building:
The design philosophy is based on the premise that a market makes its own unique
contribution to the life and health of a city. A market is a place where people go, not only to
buy and sell, but also to meet and mingle in an atmosphere that has remained unchanged for
generations. Belfast does not wish to discard such a precious asset, but instead wishes to
ensure that it is preserved and developed for the greater good of the community... The
philosophy on which are proposals are based is that St George’s is fundamentally a market,
and that this is a unique feature that must not be destroyed by fashionable ‘upgrading’ (BCC,
1994 p7).

The regeneration of the building has therefore emphasised the conservation of the traditional
market space and the continuance of the regular market on Friday mornings (see figure 6.9).
The space has had the glass roof replaced and has been refloored. In order to extend the
function of the building, however, one section of the roof has been raised to allow for the
creation of a restaurant and grill bar at a mezzanine level. The outer frontage along Oxford
Street has also been altered to accommodate a range of permanent shops. The purpose of
these alterations has been to extend, rather than radically alter the use of the building. As the
project manager states:
In drawing up our plans we have kept in touch and consulted with the Markets’ community,
people whose families have been connected with St George’s for generations... And we have
assured them that we are not turning it into a yuppie market - we want the customers who
have always supported it to keep on doing so. But we also want to attract new customers
(Johnston, 1999).

The extension of the uses of the space has included the creation of a new, highly successful
Farmer’s Market held once a month, craft fairs (see figure 6.10) and events such as
community carnivals and boxing tournaments. Therefore, while the traditional use continues
to be at the heart of the market, other uses reflect the changing character of the area and of
Belfast as a whole.
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Figure 6.10: St George’s Market - Craft Fair
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6.5.2

The Gasworks

The Gasworks is a brownfield development site located on land previously occupied
by the Belfast Gas company since the mid-1800s until its closure in 1987 (Maguire, 1993).
One important aspect of the character of the site is its location in an interface area
sandwiched between the nationalist Lower Ormeau and Markets communities and the
unionist Donegall Pass. The Gas Company was also almost entirely a Protestant work
environment. With such a sectarian history the site inevitably been contentious. The land
was owned by Belfast City Council who have been one of the major partners in the
redevelopment, along with Laganside (through the European Regional Development Fund)
and the private sector. As a former industrial site the land itself was heavily polluted and so
required extensive decontamination work before development could begin (the nature of the
contamination also determined that the site could not be have permanent residential usage).
The main site was clear for development and new build, but four buildings of architectural
significance remain on the site and have been conserved and integrated into the new plan.
One of these, the Klondyke Building, has recently been restored to house small IT firms and
an architectural agency. Development is ongoing but the Gasworks site currently comprises
almost entirely of office buildings with seven key developers (Laganside, 2001). The most
prominent of these has been the location of Halifax Direct internet banking headquarters
which opened in 2001 and will eventually provide 1,800 jobs. The site also hosts a range of
other internet and IT orientated business including Nevada and BBC support services. 28
smaller workshop units have been provided by Ormeau Enterprise Limited, a government
sponsored scheme which seeks to promote small scale indigenous business. There are also
plans to build a hotel on site, although proposals have been anticipated since the early 1990s
the project is now expected to open in 2003. The emphasis within Gasworks has, from the
draft strategy stages onwards, emphasised linkages with the local population, and the
creation of new job opportunities with ‘potential to create jobs and stimulate economic
development’ stated as one of the six key criteria used for assessing development proposals
(BCG, 1995 p8). In total it is estimated that by 2002 1,885 permanent jobs will be provided
on site (OECD, 2000). In addition Laganside has sought to ensure that Gasworks will also
make a contribution to the store of public space in the city, and public landscaping has
included a major water feature reflecting environmental improvements on the site.

The

riverside walkway running along the east side of the site has ensured greater access to the
waterfront, and provides an extension to the National Cycle Network (McKnight, 2001).

6.5.3

Clarendon Dock

Clarendon Dock is a primarily new build project on lands formerly occupied by one
of the oldest parts of Belfast’s port and was historically the focus of Belfast’s maritime
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Figure 6.11: The Hamilton Shipping Building
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history. Traditionally then, the site would have been a place of working class employment the Dockers' Club still operates just outside the development site’s boundary.

With the

decline of port functions however, and the clearing of the local community - Sailortown - in
the 1960s the land had become virtually abandoned. The land is owned by the Belfast
Harbour Commissioners and includes several buildings of historical significance - the
Harbour Commissioners Office and Clarendon Buildings (now the office headquarters of
Laganside) which have been restored through the early phases of development and which
have acted as a catalyst for further development. Two stone dry docks within the site, hugely
important for the city’s history, are currently being restored to working order. New build
continues to reflect the maritime history of the area with landscaping features, and through
buildings such as the Hamilton Shipping Building, built to imitate the shape of a ship (see
figure 6.11).

Clarendon Dock is a mixed use site but is primarily a location of office

developments, including office space for Prudential Pic (call centre), Tesco support services,
the Northern Ireland Council for the Curriculum, Examinations and Assessment, and
Phoenix Natural Gas. It is estimated that by the end of 2002 a total of 2,057 permanent jobs
will be provided on site (OECD, 2000). Several apartment buildings are also located on site
with 125 housing units. However the perception held of these apartments is that they are
often held by business interests to cater for contracted staff from outside Northern Ireland,
and that relatively few have permanent residents. A number of older bars including the
Rotterdam and the American Bar have been integrated into the new development and this,
along with the creation of a new outdoor performance space at Barrow Square, has facilitated
the staging of music festivals during the summer which have become a regular feature of
Belfast’s cultural calendar.

6.5.4

Cathedral Quarter

The development of Cathedral Quarter has been one of Laganside’s most recent
undertakings. The Corporation’s boundary was extended in 1997 to include the first non
waterfront regeneration area. The site, originally called ‘Northside’ is one of the oldest
districts of Belfast, comprising of a network of streets and alleyways as old as the city itself.
In designating the Cathedral environs Conservation Area Status in 1990 the DoENI noted:
The Conservation Area enjoys a preserved street pattern partly dating from the 17lh and 18th
centuries and a significant number of buildings of considerable merit which mark the
transition of Belfast from a small port to an internationally important commercial city
(DoENI, 1990 p3).

The area was renamed by Laganside as Cathedral Quarter after a public competition held late
in 1997, with the aim of establishing a clear identity for the area, which is based around St
Anne’s Cathedral (see figure 6.12). The district had fallen into disrepair as the commercial
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Figure 6.12: Cathedral Quarter Aerial Photograph (Laganside 2002b)
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heart of the city moved southward toward the City Hall.

The political situation also

contributed to the decline of the area as ‘investors grew nervous of making a commitment
outside the city centre security zones’ (McDonnell, 1999 pll). While this has inevitably
meant that many historic buildings have been neglected, the relative commercial inactivity of
the area has ensured that many architectural gems and original cobbled streets have escaped
the redevelopment pressures found elsewhere in the city. The development of Cathedral
Quarter has required a new type of approach for Laganside.

As the chief executive of

Laganside notes:
In 1997 Laganside was give a fresh challenge, moving from the waterfront into a run-down
historic area on the fringe of the City Centre surrounding St Anne’s Cathedral... The
challenge is, without significant land ownership, to work with the private sector business and
arts community to ensure emerging development is mutually inclusive (Smith, 2000).
On other sites Laganside has had authority to operate as the main landowner (often with the
permission of actual landowners, e.g. City Council in the Gasworks site). They have also
generally developed new build projects, albeit with the conservation of a few important
buildings. In Cathedral Quarter however, the area is already built up, with an established
business and community sector, creating a much greater need to work in partnership, and to
provide information to interested parties. Also, given that regeneration work in Cathedral
Quarter started in 1997, eight years after the Corporation was officially created, the business
community, and the general public, have a much greater awareness of the work and potential
of Laganside and therefore, perhaps, have higher expectations. In turn Laganside itself has
become established as a regeneration corporation and therefore has a greater level of
experience of basing with stakeholders, and working in partnership.

The strategy of developing Cathedral Quarter has centred on the creation of an arts
and cultural quarter for the city. The aims have been defined in the following way:
It will develop a regional and international reputation as:
- a cultural and entrepreneurial quarter;
- the City’s specialist retail area;
- the tourism and visitor destination;
- Belfast’s growing residential community;
- a unique example of urban conservation and regeneration (Laganside, 1998b).
As such, the Quarter has been modelled, to some extent, on models of successful cultural
quarters in other cities including Temple Bar in Dublin and the Cultural Industries Quarter in
Sheffield. The hope is that the area can be transformed into a thriving arts, residential and
entertainment area, exploiting its narrow cobbled streets and historic buildings to create a
unique environment in the area.

The Corporation hopes to build on the existing

infrastructure in the area with the University of Ulster’s Art College, two newspaper offices,
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several areas of open space and public art, and the grouping of ‘alternative’ music and art
shops seeking a city centre location without the expense of a more central location.

In

realising this aim, then role of Laganside is to create an environment in which an organic
cultural quarter can develop. They therefore aim to ‘improve the infrastructure through
investing in streetscapes and civic art’ (Stinson, 2001 pl7).

Developments have therefore

been both physical and cultural. In terms of physical changes to the area, Laganside’s first
major project has been the ‘Four Corners’ centred on the rejuvenation of several listed
buildings in an area that was once the heart of Belfast as well as the opportunity for new
build. The project aims to be a mixed use project - the development brief states that:
Land uses should be ground floor retail, art or community arts, with residential
accommodation the upper floors. The opportunity to create a strong and lively street
frontage with public accesses to the ground floor units ... should be exploited (Laganside,
1998c).

The intention is to ensure 24-hour use of the area through a residential population to support
local nightlife in pubs, cafes and restaurants. Other schemes include the creation of new
performance and training space for Belfast Community Circus and development of managed
workspace to encourage start-up or relocation of small arts and cultural businesses and
organisations. In terms of public space, Belfast’s new Writers’ Square was opened in 2002.
The space commemorates 27 Northern Irish writers and provides outdoor performance space
for up to 1,000 people.

With partial funding from Laganside a Cathedral Quarter Arts

Festival was founded in 2000. The Festival aims to attract fringe-type entertainment from
around the world and to recognise that culture ‘doesn’t have to be in a big concert hall, it can
be wherever people get together to enjoy themselves’ (Johnston, 2001 pl9). The 2002
festival includes European and American performers alongside local artists based within the
Cathedral Quarter itself. Performances range from readings by internationally acclaimed
authors to projects exploring the experiences of Belfast’s bus workers during the troubles
(CQAF, 2002).

6.5.5

The Odyssey Project

The Abercorn Basin site, at 10 hectares, is Laganside’s largest development area and
the first major non-apartment project on the east side of the river. It is therefore the project
which attracted greatest interest from communities in East Belfast. The land was reclaimed
in the 1840s and was originally used as public parkland. It was later taken over by the
neighbouring shipyard while in more recent years it was used as a handling area for coal and
scrap metal as well as the stone export trade. Laganside’s role in the development of the
Abercorn Basin has been primarily as a facilitator.

The Corporation worked with the

landowners - Belfast Harbour Commissioners - to relocate the 1996 usage in order to release
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the land for development.

Laganside also worked in partnership with the Millennium

Commission and the Harbour Commissioners to invite proposals for the development site,
and to decide upon the successful submission. The Corporation has also made financial
contributions of £9.25 million towards infrastructural improvements to prepare the site for
development.

In total the investment in the Odyssey Project has cost a total of £107.1

million, £32.9 million coming from the private sector. Other investors include the Northern
Ireland Department of Education, the Sports Council for Northern Ireland, and most
significantly the Millennium Commission who contributed £45.55 million as part of the
scheme of developing major projects throughout the United Kingdom to mark the new
millennium (OECD, 2000). The Odyssey was developed as Northern Ireland’s premier
Millennium Landmark project. The Odyssey Trust has been responsible for overseeing the
development.

The Odyssey project officially opened in December 2000 and ‘offers a totally
integrated education, entertainment and leisure complex’ (Laganside, 2001). The location of
the project next to the new M3 motorway link ensures good accessibility by road, in line
with the aim of building the Odyssey into Northern Ireland’s premier entertainment complex.
The project itself consists of two central components - the Odyssey Arena and the Odyssey
Pavilion. The Arena is a purpose built stadium with a 10,000 capacity - Ireland’s largest
indoor stadium. The stadium hosts rock concerts and boxing matches and also has an ice pad
facility. It is home to the Belfast Giants Superleague ice hockey team who regularly attract
capacity crowds of 7,300 at home games.

The Pavilion is a two-level shopping,

entertainment and restaurant complex including Ireland’s first Hard Rock Cafe. Also housed
within the complex are an IMAX theatre and a 12 screen cinema multiplex. The Department
of

Education

supported

scheme

is

W5

(based

around

five

themes

of

who/what/where/when/why), a six floor science, engineering and technology attraction
aimed at providing children with an interactive experience of science (Harper, 2001 pi).
Initial responses to the scale and focus of Odyssey were somewhat sceptical.

One local

journalist commented:
Incidentally don’t worry about thoughts of freezing to death in this European style cafe
society. It will differ from anywhere else in Europe in that it’s indoor, so you won’t have to
worry about icicles in your cappuccino. I didn’t notice it during the visit, but I can’t wait to
see the ‘Hood’s Zone’, where teenage lads in track bottoms and cheap gold jewellery run
around the complex like maniacs shoplifting while a squad of security guards chase them
with little success... some politicians have declared that the whole event is nothing but a
‘white elephant’ (Brannigan, 2000 p24).
Such reservations are perhaps understandable. The complex is of a size and scale previously
unheard of in Northern Ireland, recently emerged from 30 years of conflict. The long-term
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viability of such a project was therefore inevitably under question, particularly given the
controversy surrounding the Millennium Dome, London’s key millennium project.

Also,

prior to opening the most heavily promoted aspect of the development had been the creation
of Belfast’s ice hockey team (Fanning, 2000 pi) - a sport with virtually no following in
Northern Ireland.

Surprisingly however it is this aspect of the development which has

seemed to capture the public imagination. As discussed in section 6.5 the sport has a been
welcomed as the first mainstream non-sectarian sport albeit with an almost entirely Canadian
team. The Belfast Giants are the best supported team in the British Superleague (Haydon,
2001) and in 2002 the team were Superleague Champions in only their second year in
existence. In its first year the Odyssey has created almost 600 full and part time positions,
and has had more that 600,000 visitors (Laganlines, 2002).

6.5.6

Eastbank

Laganside’s second major development on the eastern side of the Lagan, and the
most recent of its major initiatives, is on the 43 acre Eastbank site. The site was part of the
heartland of Belfast’s industrial past with major industrial use including the Sirocco
engineering works. The area has also been adversely effected by the tangle of transport
routes that traverse the area. With the closure of industry the area has become a wasteland
which people pass through enroute to their destination, rather than a destination in itself.
The area is bounded by the Odyssey complex, the Short Strand community and the river (see
figure 6.2).

In June 2000 the Eastbank Regeneration Strategy Planning Scheme was

produced (Laganside 2000a). The creation of this strategy, taking place 11 years after the
creation of Laganside had a strong community focus, involving the City Council, the East
Belfast Partnership Board and the Short Strand Partnership (Laganside, 2000c). The strategy
focuses on four themes - encouraging economic growth and inward investment, creating a
sustainable residential community with 600 new homes and associated services, developing
new public space and improving city linkages, thus contributing to the integration of east
Belfast into the wider city (Laganside, 2001).

Developments are still at very early stages with work commencing on new
waterfront apartments. The intention is to create a mixed-use, vibrant site with a diverse
residential population. Residential development is set to have a substantial proportion of
social housing, and to create an environment for those who are less likely to be attracted to
apartment developments.

However these forms of development are not mandatory, the

development strategy stating mildly: ‘the opportunity for affordable and social housing
should be explored’ (Laganside, 2000a). Despite tremendous pressures on housing in the
Catholic enclave of Short Strand, land within the Eastbank has not been allocated for
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housing for the community, in keeping with Laganside’s efforts to ensure that their
developments can be perceived as neutral space. The fear that Eastbank might somehow
come to be seen as a ‘Catholic’ development is a very real fear when seeking to reach out to
the wider, almost entirely Protestant population of East Belfast. The Strategy therefore states
Tt is considered that social housing needs for Lower Newtownards Road and Short Strand
are best met within their respective community areas’ (Laganside, 2000a).

However

Laganside have been instrumental in basing with Translink (Northern Ireland’s public
transport company) to free the Short Strand Depot (which lies outside the Eastbank
boundary) for housing development and community use for Short Strand. The Short Strand
Community Forum have also been proactive in basing with Laganside in developing a
community owned scheme within the Eastbank boundary, on a riverside site.

Proposals

centre on the development of a community-owned hotel development, providing business
and enterprise training for local people.

6.6

Laganside Community Policy
The central theme of this research is the way in which local communities interact

with the regeneration taking place in the city. Chapter Seven will therefore explore the
intricacies of how local communities and community leaders perceive Laganside
developments, and the different approaches which have been taken to involve communities
in regeneration. The purpose here is to outline the main approaches which have been used
by Laganside to involve local people. In terms of relationships with local communities,
there is a strong emphasis within Laganside literature on the creation of positive community
relations. Annual reports are filled with pictures of beaming children and stories of local
people who have found employment.

The first corporate plan makes this community

emphasis clear:
To establish and strengthen the unique partnership, Laganside Corporation will continue to
work closely with existing and emerging community groups and voluntary organisations.
We will further develop our links with elected representatives, leaders in local and business
life and existing employers... We are devising a framework for consultation with the local
people, which will ensure that they are informed of Laganside Corporation’s future plans for
their area and are able to contribute to proposals. Prior experience demonstrates that such
consultation is both valued and productive (Laganside, 1992 pH).

This emphasis on the involvement of local people has strengthened rather than diminished
over the years.

Since 1999 the Annual Report has had a section entitled ‘Serving the

Community’, acknowledging:
As the momentum of change has increased, the need and opportunities for a stronger
relationship with local communities has been recognised. The two way process of ensuring
that the public know about what Laganside is doing and, in the other direction, that
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Laganside knows how the public is reacting to developments has been continuous
(Laganside, 1999a)

These efforts seem to have been successful in convincing the wider Belfast community of
Laganside’s commitment to community involvement.

In terms of overall opinion of

Laganside developments, a 1999 survey found that 82% of Greater Belfast residents regard
Laganside as being very good or quite good in terms of its benefits to Belfast. There were no
negative responses (Market Research Northern Ireland, 1999). As one commentator notes:
‘Laganside Corporation itself has brought a professionalism and sincerity to its task which
has engendered enormous popularity within the city of Belfast’ (Clark, 2000 p211).

When looking at the designated boundary of Laganside it is clear that the boundary
deliberately avoids residential communities.

However Laganside’s focus on riverside,

former industrial sites ensures that Laganside developments are almost always directly
juxtaposed with inner city, often very disadvantaged, communities.

The context of

Laganside’s creation with the growth of the BATs and MBW ensured that issues of
economic disadvantage were firmly on the policy agenda (or at least the agenda documents).
While Laganside is a non-governmental development body, it exists as a sister organisation
to BRO within DSD. However, the boundary ensures that Laganside’s focus is firmly upon
its own development sites. The organisation was set up to ensure the regeneration of these
designated lands and not the communities around its borders, given that organisations were
already in existence to help facilitate the regeneration of economically disadvantaged
communities. Laganside does, however, seek to be a catalyst development, contributing to
the regeneration of Belfast and Northern Ireland as a whole.

Therefore neighbouring

communities should share the benefits of the development with the rest of Northern Ireland.
The original Concept Plan saw these benefits mainly in terms of job creation, stating:
Implementation of the plan could ... create some 2,000 to 3,000 jobs, 80% of them likely to
be in the service sector. Some of these jobs would be a relocation of activity but most of
them (in excess of 75%) would be new (Laganside, 1987 p42).

In reality actual job provision has been much greater, with an estimate that approximately
17,000 permanent jobs will be created by 2003 (Laganside, 2000b). The second major
community benefit expected from Laganside is the creation of new public space and
environmental improvements along the river. The transformation of derelict wasteland, the
creation of riverside walkways and the clean-up of the heavily polluted river have
undoubtedly improved the environment in which local people live (although the negative
impacts of this will be discussed in the following chapter). In terms of ensuring community
involvement, Laganside have had consultation processes, with varying degrees of success,
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during the development of all major sites. However, community linkages have tended to
focus in four areas.

6.6.1

Keeping the Community Informed

Within Northern Ireland, Laganside Corporation and Laganside developments have
developed an extremely high profile. Images of the Waterfront Hall regularly feature as a
backdrop for the regions television news broadcasts. Among Belfast people there is a strong
awareness of the transformation taking place in the city. In part this entrance of Laganside
into the public imagination has largely been due to the Corporation’s marketing and
community staff. Laganside produce a great deal of high quality, glossy literature, including
Annual Reports and the Laganside Guides, which outline the developments taking place
within Laganside.
brochures.

Individual developments also often have promotional and information

Laganlines, a community news sheet has been produced at regular intervals

since 1998 and is delivered to 100,000 homes around Belfast (including all the adjoining
communities) as well as to over 400 community groups. Laganlines is glossy, promotional
literature, written in an accessible style, which outlines the most recent developments,
festivals taking place, concerts being staged in Laganside venues, public art and often job
and training opportunities in businesses located within Laganside.

In 1997 a Community

Officer (Anne Harty) was recruited to Laganside - originally located within the marketing
division, the post later become part of the development division and a second community
liaison officer was appointed in 2001. The role of the community officer is to base with
local people to help them to benefit from the work of Laganside.

Schemes range from

training initiative for new job opportunities, to providing grants for community events, to
helping to organise community consultation events. At a more formal level the Laganside
Board also has community representatives who feed into the decision making process.
Originally the main community representation came through City Councillors nominated by
City Council to represent them on the Board. While the councillors selected were sometimes
the elected representatives of local communities, this was not always the case.

In 1995

Geraldine McAteer, a community worker from West Belfast with experience in training
developments for disadvantaged communities was appointed to the Board.

How

representative this can be claimed to be is questionable since at the time of appointment she
was employed by an organisation on the outer rim of West Belfast (the Upper Springfield
Development Trust), the only sector of the city which does not have communities fronting
directly onto Laganside land. In 2001 two more representatives of the community sector
were appointed to the Board.

Colm Bradley is Chair of the North Belfast Partnership,

director of CTA and a committee member with the Northern Ireland Council for Voluntary
Action (NICVA). Sammy Douglas is Economic Development Advisor and Chair of the East
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Belfast Partnership. There are therefore, currently three community based members of the
Corporation’s Board. These developments have occurred during the course of the research
however, and have not yet filtered down to a grass roots level.

6.6.2

Community Events and Public Art

Part of the emphasis of Laganside’s work with the local community has been to
bring Laganside spaces into the public imagination and consciousness. At a large scale this
has involved the hosting of major public events on the Belfast waterfront, for example the
Millennium Celebrations and Halloween Festivals (see section 6.5). Events such as the
Belfast Carnival, the Young at Art Festival, the Lagan River Festival and World Music
Events, supported by Laganside, are as accessible to people from local communities, as they
are to people from across Northern Ireland. At a more local scale Laganside operates a small
grants scheme which seeks to encourage public use of the river and public lands within
Laganside. The purpose of the project is outlined as follows:
While Laganside has brought life back to the Lagan, it would welcome events that will bring
Laganside to life! Laganside is keen to encourage the public to use its public open spaces
and indoor venues. It has set aside a limited budget to support suitable arts, sports, cultural
and environmental projects (Laganside, 1998d).
Grants tend to be small - a maximum of £250 - and are aimed at small groups meeting
within local communities.

They aim to allow people who would not otherwise use

Laganside space an opportunity to come to an event within the Laganside area. Criteria for
the grants include that it must be held within the Laganside area, it must benefit and involve
the local community and it must attract the public into the Laganside area. In 2000 53 small
grants were provided for community events (Laganside, 2001d). Although the grants tend to
be small they are targeted towards groups where £250 is likely to enable them to hold an
event which would otherwise be beyond their reach. Events have included poetry readings,
street parties and boat trips along the river. Free water safety classes are also available for
local schools and community groups.

As part of their commitment to developing high quality public space, Laganside
have also had a strong emphasis on public art features, particularly those along the river
walkways. Laganside offers commissions to artists to create new art pieces, but artists are
strongly encouraged to work in consultation with local communities. The art pieces often
refer back to a nostalgic view of Belfast’s history and to the maritime and industrial culture
that once dominated Laganside lands.

The Big Fish (see figure 6.13) represents the

environmental improvement of the river and the return of salmon. The fish itself is made up
of tiles which reflect the history of Belfast and were designed with local school children. In
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The Big Fish
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the Lower Ormeau an artist worked in consultation with Saint John Vianney Youth Centre to
design a mosaic for the Community Garden, and sculptured gates for the entrance. These
schemes seek to give local people a sense of ownership of the public realm of Laganside.

6.6.3

Targeting Social Need

Targeting Social Need (TSN) is a government policy first announced in 1991. Its
purpose is to ‘improve social and economic conditions by targeting resources on Northern
Ireland’s most disadvantaged areas and people’ (Quirk and McLaughlin, 1996). TSN policy
places a requirement on government departments to actively seek to address issues of social
exclusion and economic disadvantage by deliberately targeting the potential benefits of
policies and developments towards those who are most in need. However while the onus is
laid upon government departments to deliver TSN policy, the details of how this is to be
delivered in practice is left to the discernment of civil servants within particular departments.
In 1998 TSN policy was reviewed and New TSN: An Agenda for Targeting Social Need and
Promoting Social Inclusion was launched (DFP, 1998a). The policy was adopted as one of
the key socio-economic focuses of the Good Friday Agreement and of the new Assembly.
While seeking to address the broad context of social exclusion including issues of
inequalities due to race, gender and politics, new TSN has a particular focus on job creation.
The policy therefore strongly reflects the social integrationist discourse with participation in
paid work regarded as the ultimate measure of social inclusion (see Chapter Three).

Even without explicit mention of TSN, Laganside has long had a focus on
addressing the need of disadvantaged communities, particularly in relation to employment.
The 1996 Corporate Plan states one of the main objectives of the Corporation as being ‘to
address the social, economic, and recreational needs of our society with particular emphasis
on the disadvantaged’ (p5). However in 2001, in line with Government recommendations,
Laganside produced a TSN Action Plan outlining how Laganside seeks to tailor its work to
TSN objectives. Of the 14 electoral wards considered ‘local’ to Laganside, ten have been
identified as TSN wards, that is, as having high levels of deprivation (of these ten, seven are
included in this study - see figure 6.2). Laganside, in line with New TSN guidelines have
therefore committed themselves to four areas of action:
■

Tackling poverty through job creation (see Section 6.6.4)

■

Promoting equality of opportunity regardless of religion, politics, gender, race,
disability, age, marital status, dependants or sexual orientation. This seeks to reduce
economic and social inequalities across groups and communities in Northern Ireland

*

Addressing social exclusion, particularly in relation to addressing disadvantage in
adjacent communities
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•

Working in partnership with communities to ensure that groups are consulted in major
policy decisions and that community views are made known to Laganside (Laganside,
2001a).

6.6.4

Job Creation, Training and the GEMS Initiative

A major element of TSN policy is an emphasis on tackling unemployment, and on
improving access to employment and training. TSN therefore reflects the concerns of the
government white paper ‘Partnership for Equality’ (DFP, 1998b). Under these policies and
priorities there are a wide range of governmental bodies which seek to address
employability. As the New TSN document notes:
There are many Government programmes which address unemployment and promote
employability. Job creation is the most effective way to tackle unemployment and for
several years the Industrial Development Board has provided special incentives for inward
investment in parts of Northern Ireland which are particularly disadvantaged. The Training
and Employment Agency also contributes directly through job placement and through the
New Deal for the long term unemployed. The New Deal is backed by £140m of additional
finance over five years, which has now been supplemented by a further £65 announced in
May (DFP, 1998a plO).

Within this context Laganside is only one of many organisations seeking to tackle problems
of unemployment and underemployment within the Belfast area. The approach of Laganside
has therefore been to work in partnership with other organisations to facilitate improved
training opportunities for disadvantaged communities and access to jobs which are coming
on line in Laganside developments:
Laganside is not directly involved in preparing people for employment, but is a catalyst
endeavouring to ensure that training schemes are in place enabling the unemployed to access
the many jobs arising in the Laganside area... Laganside has supported both ‘Area Based
Employability Programmes’ and ‘Pre-Recruitment Training Programmes’ relating to the
employment opportunities arising in its designated area (Laganside, 2001b pll).

At the planning and development level, Laganside encourage investors and developers to
make contacts into local communities. In some cases, most notably in the development of the
Gasworks site, this has included encouraging linkages and employment initiatives with local
communities as part of the development brief. The guidelines for development briefs for
Gasworks sites states that proposals should include ‘commercial and community activity
with an emphasis on job creation’ (Laganside, 1999c).

With an estimated 17,000 jobs

existing within Laganside by 2003, primarily in the service sector (Laganside, 2000b) these
developments represent a huge opportunity for employment of local people.

A number of approaches have been taken to encouraging access to employment.
Firstly, Laganside have been a partner in a total of 18 pre-recruitment training programmes,
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eight of which were linked to the Department of Further and Higher Education and Training
(Laganside, 2000d). The first of these began in 1998, but the majority have taken place since
1999.

Courses ranged from training in hospitality to call centre work and information

technology. Laganside’s own review summarises the impact of these programmes:
As a result of the eighteen training programmes 1,154 applicants (340 from Laganside wards
i.e. 29%) applied for the 267 course places. Of the 226 who started courses (84 from
Laganside wards i.e. 37%), 144 secured employment. The majority of those employed (104)
were employed in Laganside i.e. 72%. Of those employed in Laganside 38 were from
Laganside wards i.e. 26% (Laganside, 2000d p7).

Laganside identified a number of problems we from these figures. Firstly it is recognised
that providing jobs in sites adjacent to TSN wards is an insufficient response to high
unemployment. Secondly, people from local communities were more successful in obtaining
lower skilled and paid jobs than higher level employment.

Thirdly, it emerged that

employment initiatives were much more successful if they were proactively promoted from
within the community, and if those initiatives were developed specifically for one employer,
rather than being sectorally based. Finally, where investment is made in training alongside
job creation, communities are more likely to be enabled to compete for a wider range of
employment, rather than concentrating on lower skilled jobs.

One of the most high profile of Laganside’s employment initiatives has been the
Gasworks Employment Matching Service (GEMS). The project, launched in January 2002,
has been heavily promoted among local communities and at a wider level (see for example
Belfast Telegraph, 2002), heavy with the rhetoric of changing lives and offering a brighter
future:
The New Year brings new hope to unemployed people in South and East Belfast with the
launch of a major employment initiative which has set itself the ambitious task of changing
lives for the better... Developed in consultation with those communities, Belfast GEMS has
been painstakingly designed to identify and meet the needs of real people (Laganlines
2002b).

GEMS is a pilot employability initiative which aims to support Laganside communities in
accessing employment within Laganside, particularly within the Gasworks site. The project
was first initiated in 1997 by Belfast City Council but has taken more than four years to
reach launch stage. It represents a multi-sectoral approach and has been developed by a
partnership of Belfast City Council, Laganside, BRO, South Belfast Partnership, Greater
East Belfast Partnership, Belfast European Partnership and the Training and Employment
Agency (T&EA). The project will cost over one million pounds for the pilot three year
period and is funded by Laganside, Belfast City Council, Belfast Regeneration Office,
Belfast European Partnership Board, the T&EA and the Halifax Building Society
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(Laganside, 2001c). The project seeks to liase between employers and unemployed people
to provide the match of skills needed to allow people to access employment. The staff work
with employers to identify staff needs and skills required so that the necessary training can
be undertaken with members of the community.

In terms of community support GEMS

takes a holistic approach to employment. The service is open to everyone in the South and
Greater East Belfast areas but gives priority to unemployed and long term unemployed
people, lone parents, people with disabilities, young people, early school leavers and women
returners (GEMS, 2002). Project workers support members of these groups through careers
and training guidance, providing information about vacancies in training courses and with
local employers, helping with application forms and CV preparation. The organisation can
also provide information on benefits and in support for business start-up.

As well as

providing assistance at this very local and practical level (case workers are allocated to
particular areas) the team also work at a strategic level, organising job fairs, basing with
local schools and basing with other organisations to ensure that training schemes are
available which develop core skills among the long term unemployed as well as the skills
and competencies identified by employers. In the three years of the pilot project GEMS
aims to work with 600 unemployed people, place 290 in employment and 310 in training and
education schemes (Laganside, 2001c).

6.7

The Community Sector in Belfast
As outlined in section 6.3.2, Northern Ireland has, since the early 1970s, been

marked by a democratic deficit which has created a unique political and community
environment in the region. With decision making power centralised to Westminster, and
Town and City Councils having powers severely reduced, people in Belfast were left without
representative democracy and little power to determine the future of their own areas. Within
this context Northern Ireland has developed a strong and vocal community sector, which
seeks to improve the situation within individual communities. As Basten (2000) notes, the
approach to decision making has been relatively closed with civil servants, not answerable to
local councils, having the freedom to make decisions with little or no local input. This too
has encouraged the growth of the community sector to articulate the needs and concerns of
the public. This development of a community voice is not, of course, unique to Northern
Ireland. The 1960s and 1970s saw a return to grass roots politics around the world. Into the
1980s and 1990s the community development movement has become more sophisticated
with national and international networks, but the basic principle have remained the same. As
one Northern Irish community developer notes:
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Not simply in Northern Ireland, but all over the world, people are realising more and more
that they can control their own situation, at all levels. Society in general realised that people,
simply because they are poor, are not stupid; that education and brain levels and everything
else do not belong to a particular class (Short, 1992 p43).

As noted in Section 6.3.1 the period of the late 1960s and 1970s also marked a period of
sustained economic decline in Northern Ireland, with unemployment being consistently
higher than the rest of the UK. Within Belfast government economic policy seemed to have
little positive impact on those communities with highest levels of deprivation and which
suffered most from political violence. Some even perceive such schemes as detracting from
communities most in need - more than half the respondents to one survey felt that
government emphasis on downtown and Laganside developments had ‘been at the expense
of local neighbourhoods’ (Bradley, 1996). Some communities have responded with attempts
to develop innovative training and job creation initiatives within communities, thus
contributing to building community infrastructure and capacity.

The political situation has, inevitably, had implications for how community and
voluntary organisations conceptualise their role. Where the legitimacy of the State is under
question and issues of sovereignty are contested, the community sector exists in uncertain
circumstances:
The response of the community and voluntary sector to this de facto situation which has
existed until quite recently has been to zealously guard its independence and maintain a
judicious distance from government lest its important ‘neutrality’ be seen to be compromised
by those who may have less polite relationships with the state from whichever community
they emanate. Advocacy, lobbying for change, the redressing of social, economic and
political discrimination and, even at times, what some may have characterised as the
development of an alternative mini-state within a state, in catholic west Belfast for example,
have preoccupied many active in the sector for a long time (McDonough, 1996 p93).

While it is true that many groups have established themselves as ‘separate’ from
governmental institutions, it is questionable to what extent community groups in Belfast
could ever claim to be ‘neutral’.

It is widely acknowledged that community groups in

Catholic areas have responded more positively to funding opportunities than their Protestant
counterparts. This is explained in a number of ways. Firstly, the centralised structure of the
Catholic Church is more likely to act as a unifying force for the community providing a
social and a physical infrastructure (in terms of parish centres and facilities) to facilitate
community meetings.

Protestant communities tend to be divided between several

denominations which may mean a series of communities within communities (CDPA, 1992).
It has also been argued that Protestant churches have less of an emphasis on social justice
and on becoming involved with the material needs of the local community (Spence, 1992).
Politically as well, Catholic communities have been less likely to look to the State for
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support, due to the perception of bias and the experience of neglect. They are therefore more
likely to look inward to improve the lot of people within communities. Catholic enclaves
such as the Short Strand and West Belfast have exploited a strong community spirit in
developing community development initiatives. Protestant communities have until recently
been more likely to look to the state as provider and guardian and so the creation of a
reactive community fighting (metaphorically if not literally) for community rights was less
likely (Graham, 1997).

In the 1980s and 1990s the approach towards regeneration became more holistic as
government began to recognise the potential benefits of working with local communities,
both in terms of securing regeneration, and in building relations which might contribute
towards creating a lasting peace. As Gaffiken et al (2001) note:
It has been recognised that separate physical, social and environmental interventions do not
necessarily add up to a coherent strategy. A more integrated approach has been sought.
Moreover, the greater involvement of civic and community interests has been encouraged
under the theme of enhancing civic leadership and active citizenship (p21).
The result of this search for a more integrated approach has resulted in a raft of governmental
approaches which have sought to support grassroots community organisations and build
partnerships between communities, voluntary, statutory and private interests.

In some

respects TSN policy attempts to contain many of these efforts, advocating that government
departments should work alongside individual communities in combating poverty.

The

central purpose of TSN is to encourage individual departments to think at a wider scale,
consider the potential impact policies might have on disadvantaged communities and work
together to tackle issues of disadvantage.

Two central government initiatives for Belfast launched in the 1980s have been
important in reflecting Government attempts to support the community sector. As discussed
in section 6.3.3 the BATs, formed in 1987, were a series of nine (later reorganised to six)
area based teams within Belfast founded to act ‘as an interface or bridge between community
and government agencies, cutting red tape and disbursing substantial resources on local
projects’ (McDonough, 1996). The teams sought to co-ordinate agencies in order to ensure
the best possible delivery of services to the public. BATS existed until 1994 when they were
merged with MBW to create a more cohesive and efficient operation, but also following
alleged financial irregularities within one of the Belfast teams (NIIS, 1998). MBW (renamed
BRO in 1998) formed a series of four teams (later changed to five to include Shankill, the
only sizeable Protestant community within the West Belfast area) focused on particular
wards identified as disadvantaged and can now be regarded as the principle legislative face
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of TSN (see Quirk et al, 1996).

MBW, therefore, receives funding from a range of

government departments:
The MBW initiative, overall, was unique. Its programme was designed to harmonise,
concentrate and target British government spending from across a variety of various
departmental programmes active within Belfast. As such, while some MBW funding was
additional to ongoing departmental monies, roughly three-quarters of all MBW spending was
channelled through government departments with ongoing jurisdiction for particular
programmes (Hodgett and Johnson, 2001 p7).

As Quirk notes, however, they represent only a small fraction - 2.5% of total public
expenditure on Belfast.

MBW have been significant in promoting stronger community

infrastructure in Belfast because they have actually located within communities, thus making
a physical commitment to the development of those areas. They have also provided training
for community groups, and funding which has allowed small groups to develop facilities and
become more active within the community. Now, as BRO, in their 14th year of existence
they represent a significant commitment on the part of government to regenerate deprived
communities.

BRO is dominated by the concept of partnership. The mission statement of the
organisation is: ‘To encourage an inclusive partnership approach to regenerating Greater
Belfast, tackling disadvantage and building strong communities in its most socially and
economically deprived areas’ (DSD, 2002 pi). The organisation has been instrumental in
setting up five Area Based Partnerships, in addition to the existing BRO structure. BRO
fund core Partnership staff and contribute to rent for these Area Based Partnerships which
also draw funding and support from other sources. These partnerships are an active presence
in local communities, identifying shared concerns, lobbying, co-ordinating and facilitating
discussion and development.

They act ‘as a bridge between the community and an

increasingly complex government’ (Hodgett, 1998 p49). By drawing together community
interests, the statutory sector and business interests Area Based Partnerships seek to form
new forms of governance with greater participation of grass roots communities in decisions
involving their communities and encourage strategic planning for disadvantaged areas.

In addition to Area Based Partnerships, a second partnership structure is in place for
Belfast created under the Special Support Programme for Peace and Reconciliation (SSPPR)
awarded in 1994 (DFP, 1994). The programme draws together three of the predominant
policy concerns of Northern Ireland in the late 1990s - new forms of governance, European
funding and the peace process. As Murtagh (2001) notes:
The Programme was designed to embed the 1994 Republican and Loyalist cease-fires, but
the opportunity to experiment with new forms of participative democracy, delivery
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mechanisms for public policy and local regeneration had wider appeal for the state. A
distinctive feature of the Programme was a specific sub-programme on District Partnerships
whereby each of Northern Ireland’s District Council Areas was covered by a local
partnership board consisting of equal partners drawn from the statutory,
community/voluntary, business and local authority sectors (p50-51).

Each Partnership Board is allocated a sum of money determined by population size and
extent of deprivation and the distribution of these funds is determined by the Board itself.
Belfast is covered by one partnership - the Belfast European Partnership Board (BEPB),
which administers the European funding for the Belfast area. The funding process is seen as
bottom-up with linkages formed and decisions made at a local level. Their role is socio
political with the emphasis firstly on delivering a service - the distribution of funding - but
also on creating new forms of governance and decision making, thus contributing to the
peace process. The intention is that a structure will be created where communities work in
partnership with statutory agencies towards a common goal, creating a positive model for
community relations (Basten, 2000). Although the Programme was originally designed to
last five years it has now been extended for a further five years under Peace II. Under the
new programme it is hoped that the Partnerships’ roles will be extended to include a greater
emphasis on strategic development rather than concentrating primarily on funding
distribution.

In addition to the two main partnership structures within the city Belfast has a series
of other community based organisations and funding organisations. Several of the main
statutory organisations have community programmes, for example the Health and Social
Services Boards have created Health Action Zones in which statutory representatives base
with community groups on issues relating to health. Several of these Departments also fund
local community workers to staff issue based projects, such as economic development,
health or education.

In addition to BRO and SSPPR funding to support grass roots

community organisations is available from the International Fund for Ireland, the Lottery
Fund, the Millennium Commission, the Arts Council, other European Sources (URBAN and
Structural Funds) as well as private organisations and individual government departments.
Belfast City Council too supports community centres within individual communities, and
provides funding for the employment of locally based youth and community workers.

In

addition, Church-based organisations are often active at a ground level in disadvantaged
communities (supported financially by congregations across Northern Ireland) and in some
areas are instrumental in providing facilities and workers for individual groups. Therefore,
while initially the community sector may have been a poorly funded reaction to the
democratic deficit, it has grown to be one of the most influential sectors in Belfast. NICVA
estimate that Northern Ireland has more that 5,500 voluntary organisations, community
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groups and charitable bodies, the equivalent of one organisation for every 270 residents
(Ellis et al 2000). Many of these groups are concentrated within disadvantaged areas of
Belfast, most are well established and reasonably well funded. The result is a confident and
articulate community voice. However, while increasing formality of structures within the
community sector has ensured the professionalisation of community work, many smaller
groups remain totally dependent on external funding and vulnerable to changing levels of
funding and changing focuses of funding bodies.

6.8

The Case Study Communities
A total of nine communities were included in the study in Belfast. Due to the unique

ethno-sectarian patchwork residential pattern of the city most communities show a high
degree of segregation. The result is that individual communities are tightly defined both
historically and politically. Protestant areas of East Belfast are an exception of this rule to
some degree, since East Belfast is almost entirely Protestant and so there has not been the
same pressure to define boundaries. Communities in Belfast then, unlike Halifax, are easily
delineated and have strong identities and cultures often attached tightly to a few streets. In
Belfast space is often identity and where people come from is crucial both to how they see
themselves and how they see the outside world, who and what they are, but also who and
what they are definitely not.

John Hewitt, a Northern Irish poet, called this ‘the well

compacted space where every voice declares its native space’ but while the fierce pride and
defence of space has created much of the unique character of the city it has encouraged a
territorialism that is at the root of many of Northern Ireland’s problems.

The Belfast

Interface Programme notes:
There are at least 17 purpose built ‘peace-lines’ in Belfast alone, with very many more
‘invisible’ interfaces between communities in Belfast... Interface communities have been
amongst those most affected by ‘the troubles’ and, typically experience an unusual
combination of kinds of disadvantage including:
■ Constant background levels of intercommunity violence and intimidation;
■ High levels of social and economic disadvantage
■ Restricted access to facilities and services perceived as being located within the ‘other’
community (p3).
All nine communities in the study can be considered as interface communities living either
on, or in close proximity to, sectarian interfaces, and sectarian fear and violence are very
much part of their everyday lives.

The communities selected were identified primarily

because they lie close to Laganside developments (see figure 6.1). In the case of all six in
South and East Belfast communities are directly adjacent to Laganside sites. Communities
in North Belfast were identified as the closest sizeable residential areas to the Laganside
boundary. As such, they can all be considered ‘inner-city’ communities and, as will be
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explored later, all are economically and socially disadvantaged. All nine communities are
identified under TSN guidelines as areas of disadvantage, to be targeted in development and
regeneration projects.

The aim here is not to give detailed profiles of each of the

communities, but to give a broad outline of the social, economic and cultural trends of each
community.

A basic table of socio-economic indicators is included in relation to each community
involved in the study. The purpose of these is to give some idea of the level of disadvantage
experienced within each community. Several sources of information have been used here.
Firstly, rank of extent and rank of education are sourced from the Northern Ireland Statistics
and Research Agency (NISRA) Measure of Deprivation in Northern Ireland Study 2001.
This is the most recent attempt to assess the degree of deprivation in Northern Ireland across
Government wards taking into account a range of indicators including income, employment,
health, education, access to services, environment and housing stress.

Wards are ranked

according to degree of deprivation with 1 being the most deprived and 566 the least
deprived, comparing levels of disadvantage in wards across Northern Ireland. The rank of
extent aims to show how widespread levels of extreme deprivation are in within a particular
ward, or what proportion of an area’s population are among the 10% most deprived in
Northern Ireland.

Rank of Education takes into account a number of indicators including

levels of absenteeism, working age adults with no education and proportions of people
leaving school at 16. Again, a rank of 1 shows the lowest level of educational attainment
within an area, with 566 the highest level. Also included is the proportion of a ward’s total
population aged 16-59 claiming unemployment related benefits as of March 2002. These
figures should be compared to a Northern Irish average of 4.8% and a UK average of 3.1%
(DETI, 2002). The percentage of these claimants who are long-term unemployed, that is
claiming benefits for more than a year is also included. The N.I. average for long term
unemployment is 28.5%.

6.8.1

South Belfast

The three communities in South Belfast have had the longest formal relationship
with Laganside, being first impacted by the development of the riverside walkways, and then
by Lanyon Place and the Gasworks. Sectarian tensions are high in the area, and it is said that
locals can identify someone’s religion by the side of the Ormeau Road on which they walk.
South Belfast is generally identified as the wealthier and mixed area of the city. In reality
this sector of the city has a much more complex socio-economic structure. Communities
within the inner city remain socially disadvantaged and segregated. With growing numbers
of university students the south has also experienced a huge increase in the number of
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temporary residents living in rented accommodation, as well as an associated growth in a
young professional population attracted to living close to the night life of South Belfast and
living in a religiously mixed area. This demand for housing, as well as a more recent, post
ceasefire trend towards city-centre living has created pressure in working class inner-city
communities. The suburbs of South Belfast represent the wealthiest area of the city with
middle class residents living in mixed communities. Therefore, despite the perception of
wealth, the southern area of the city is an area of huge contrasts and diverse socio-economic
make up.

Indicator

Shaftesbury

Botanic

Rank of Extent

23

65

Rank of Education

16

84

% Claimant Count

7.9

8

% Long Term Unemployed

29.7

22

Table 6.2:

Socio-Economic Indicators for South Belfast Wards
Shaftesbury includes the Markets and Donegall Pass Communities
Botanic includes the Lower Ormeau Community

The Markets is a nationalist community sandwiched between Lanyon Place to the
north, the Gasworks to the south, the river and railway to the east and office developments
attached to the city centre to the west. The community is physically dominated by Laganside
developments as new buildings are practically next door to community housing (see figure
6.14). It is a community with tightly defined limits and a severe housing shortage due to a
young and growing population with no room for housing expansion. Housing itself is of
very high quality being almost entirely Housing Executive stock which was redeveloped in
the late 1980s. With the Housing Executive policy of encouraging home ownership, some
housing has been bought by tenants and so has entered the private housing market. The
community takes its names from the markets and associated industries which were
historically located on the current Mays Meadow and Lanyon Place sites, as well as the
existing St George’s Market. With the closure of the markets and the relocation of industry
and trading to the outskirts of the city, the community lost its traditional source of
employment. As a result the Markets (contained within the Shaftesbury ward - see Figure
6.2 and Table 6.1) has high levels of unemployment and low income levels.

Donegall Pass (also contained within the Shaftesbury ward) is a Protestant/Loyalist
community centred along the Donegall Pass, a main thoroughfare of the city linking the
Ormeau Road and Shaftesbury Square. The traditional employment base for the area would
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Figure 6.14: Markets Community Housing with Lanyon Place in the background
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have been the Gasworks, as well as industry in East Belfast. Again, as these industries have
declined the traditional employment base of the community has been lost with resultant
increases in unemployment.

The community comprises of both private owned, private

rented and Housing Executive housing. Although also tightly bounded in terms of the outer
limits of the community, the area is experiencing declining population and there are several
areas of vacant land within the community. In terms of sectarian divisions, the community is
the only remaining Protestant community along the Lower Ormeau Road.

With recent

controversy relating to the Ballynafeigh Orange March Donegal! Pass is a community which
feels itself to be under threat. The view along Donegal! Pass is now physically dominated by
the Gasworks development with the new Halifax Call Centre located at the end of the westeast axis (see figure 6.15).

The Lower Ormeau is a small community made up almost entirely of traditional
Victorian terraced houses. In Figure 6.2 the community is designated as being bounded by
the Ormeau Road. In reality this distinction is not so easily made and some members of the
community do live on the western side of the Ormeau Road.

However in recent years

housing pressure from students at the nearby Queen’s University and young professionals
has created high demand, and resultant high prices for rental accommodation. There is now
tremendous pressure on housing in the area. As a result the community now exists almost
entirely on the eastern side of the Ormeau Road (the student and young professional
population influences figures for the Botanic ward in which the Lower Ormeau community
is located).

The Ormeau Road itself hosts a combination of shops, cafes and business

offices. The community has traditionally had high levels of unemployment although many
would have been employed in the Markets area, and some are still employed in services
along the Ormeau Road itself.

While bordering the Gasworks site the Lower Ormeau

community was first impacted by Laganside developments during the dredging of the river
and the construction of the riverside walkways.

Tragically three children from the

community drowned in two separate incidents in the early 1990s while work was being
carried out on the river. The fences along the edge of the river had not been maintained and
so at a very early stage, the Lower Ormeau community developed strong negative feelings in
relation to Laganside. As a result of the drownings all young people from the area are
encouraged to attend free water safety classes provided by Laganside. The community has
also been involved in several arts based projects along the river.

6.8.2

East Belfast

The east side of the river is a primarily Protestant area of the city. Traditionally the
area was seen as lacking in community infrastructure - as Acheson (1998) notes:
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Figure 6.15: Donegall Pass looking towards the Gasworks
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In the past decade there has been considerable progress in the community development
process in local neighbourhoods and area wide across East Belfast. This situation has helped
to dispel the view that there is a traditional lack of community infrastructure, seen as being
connected to the predominance of Protestant culture, with resulting individualism and
fragmentation. Fragments of poverty and under-developed areas of disadvantage continue to
exist, but the recent increase in funding sources has meant more centres, workers and
programmes, albeit in a short term or one off basis (p!8).

Community infrastructure has, therefore, improved in recent years.

The East Belfast

Community Development Agency now has membership of over 200 community groups and
there are at least 150 (mainly Protestant) churches in the area (GEBP, 1999). Inner East is an
area of major deprivation and decline although some areas of Ravenhill are gradually
becoming gentrified by young professionals seeking affordable accommodation.

This

process has been accelerated by the development of Ravenhill Reach apartments by
Laganside on the riverside site directly adjacent to the Lower Ravenhill community. Inner
East has also suffered from being traversed by the major arterial routes into the city centre
from the east of Northern Ireland. While this creates increased traffic flows, most simply
pass through the area while shops and service along the routes fall into decline, often leaving
vacant and derelict properties which create a cycle of decline. Schemes are underway to
attempt to counteract this, to enhance the arterial routes and to encourage inward investment
into declining areas (Landmark East, 2000).

Inner East is also a flashpoint in terms of

sectarian violence with an interface between Short Strand and all surrounding communities,
as well as tensions between Lower Ravenhill and Catholic communities on the opposite side
of the river.

Indicator

Ballymacarrett

Woodstock

Rank of Extent

1

72

Rank of Education

26

21

% Claimant Count

6.8

6.8

% Long Term Unemployment

23.9

27.7

Table 6.3:

Socio-Economic Indicators for East Belfast Ware s
Ballymacarrett includes Short Strand and the Lower Newtownards Road and
Dee Street Communities.
Woodstock includes the Lower Ravenhill Community

Short Strand is the only major Catholic/Nationalist community within inner East
Belfast. As a result is has very tightly defined boundaries. Like many of the inner city
Catholic communities however population growth is placing huge pressures on housing in an
already densely built up area. There is now no more land available for housing.

Short

Strand is an area with traditionally high levels of unemployment, although there was a
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historic connection with the Markets. Other industries in the area would have tended to be
Protestant dominated and not employment locations for the Catholic population.

Perhaps

due to its isolation within East Belfast and its long legacy of economic disadvantage, Short
Strand has a very strong tradition of self-help. The result is a well developed community
infrastructure.

There are a total of 22 small groups meeting independently within the

community, ranging from a darts club to a residents group. These meet within the Short
Strand Community Forum which co-ordinates community strategy and acts as a voice for the
community as a whole. With such a high level of involvement of ordinary community
members, and a clear, established structure, the community has been well placed to take
advantage of funding opportunities and has therefore developed several community facilities
and training schemes.

Dee Street and Lower Newtownards Road is a Protestant/Loyalist area centred
around the Newtownards Road. The area cannot be said to be a distinct community since
moving away from the Short Strand there is no significant Catholic population. There are
therefore less clearly marked divided boundaries since there is less pressure to define
territory. Dee Street and Lower Newtownards Road therefore exist as a series of small,
loosely defined communities within the wider Protestant East Belfast community. This is an
area with a strong heritage of shipbuilding.

The housing in the area grew up to house

workers in the shipyard and it remained the main employer for local men until its decline in
the 1960s and 1970s. The local area has therefore suffered tremendously from the decline of
the shipyard, from having almost full employment to very high levels of unemployment.
Also, with a tradition of sons following their fathers into apprenticeship in the shipyard,
there has not been a tradition of education within the community which contributes to the
problems of long term and generational unemployment. The sense of community tends to be
fairly fragmented and based around individual streets. Several initiatives, such as the Dee
Street Regeneration Trust and the Albertbridge Area Community Development Project, have
been set up to build community infrastructure within the area.

Lower Ravenhill is a distinct Protestant/Loyalist community sandwiched between
the river, Ormeau Park and the Woodstock Road. The Ravenhill Road itself has experienced
marked physical decline in recent years and is one of the focus communities of the
Landmark East project aimed at rejuvenating the arterial routes. The community, like Dee
Street and Lower Newtownards, would have had a traditional employment base in the
shipyards and in the industries formerly located on the new East Bank site. The decline of
heavy industry has therefore had a major impact upon levels of employment in the area. As
already mentioned the area is undergoing change. The population is ageing and declining,
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creating less pressure on housing.

At the same time young professionals and first time

buyers have been purchasing homes in the area, changing the socio-economic nature of the
community, as well as putting increased pressure in remaining housing stock, particularly in
terms of those homes which are private rented and occupied by established community
members. The community has benefited in one respect from Laganside in that the site of its
new community centre is located within the Laganside boundary. They have, therefore, been
able to receive substantial funding contributing towards a new community centre, and
towards community events.

6.8.3

North Belfast

North Belfast has suffered from international notoriety in recent years with images
of street violence and rioting. This sector of the city is a tight patchwork of communities
divided along sectarian lines. In addition to problems associated with sectarian divisions the
city - four wards within the north of the city are identified as among 10 which experienced
the highest death rates in Northern Ireland (Cost of the Troubles, 1999) - the area has
problems of major social disadvantage (see table 6.3). 60% of residents in Lower North
Belfast are unemployed, and 60% of those males unemployed are long-term unemployed
(LNBCC, 2000). Like East Belfast, the area also suffers from being based along several
arterial routes including the Shore Road and Antrim Road, as well as being traversed by the
Westlink, a motorway link which cuts through several North Belfast communities:
The Lower Antrim Road in many ways is typical of the major arterial routes and main
thoroughfares of Belfast. It leads directly into the heart of the commercial core of the city
but does so by traversing the deep cut of the Westlink Motorway which itself separates the
north and west of the city from the commercial centre. The connecting street, Clifton Street,
from Antrim Road to city centre is bleak, barren and inhospitable. What was once a thriving
four storey Victorian Street is now more building lot and gap site than frontage (LARRI,
1998 p5).

The result of problems associated with the main arterial routes includes both decline in the
physical fabric of the area as well as less support for local businesses since large volumes of
traffic pass through the area enroute to the city centre. The arterial routes, including the M2
have acted to create a psychological barrier between the city centre and the river (and hence
Laganside developments).

As a result developments which are geographically close to

Lower North communities are perceived as being separate and distant. Although all three
study communities in North Belfast are less than a kilometre from the Clarendon Dock
development, the Westlink, North Queen Street, the York and Shore Road and the M2 all
serve to act as barriers between residential communities and this development site. The issue
of sectarian divisions also creates differing perceptions of space and access within
communities. Individuals may be unwilling to walk to another part of North Belfast, or into
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the city centre, not because of geographical distance, but because this may involve passing
through the territory of another community, and represent a perceived threat to personal
safety. This can be found throughout the whole of the city:
88% of those surveyed said they would not enter an area dominated by the other religion at
night - even by car - while 58% would not go shopping or use leisure facilities in areas
controlled by the other faith (McDonald, 2001b)
However, in North Belfast where there are so many small communities of different political
and religious make-up closely juxtaposed, issues of fear and accessibility become even more
influential. This fear has implications not only for access to jobs and services, but also for
the internal structure of the community sector. It is notoriously difficult in North Belfast to
establish cross community support for community initiatives. Small community groups exist
within individual communities but attempts to share or integrate resources remains virtually
impossible and so community provision remains fragmented. This has also impacted on
statutory provision for the area so that ‘the impact of regeneration initiatives has been lower
than elsewhere in the city’ (CTA, 2000 p4).

Indicator

Duncairn

New Lodge

St Anne’s

Rank of Extent

30

19

1

Rank of Education

14

23

1

%Claimant Count

6.8

8.6

10.6

%Long term Unemployed

30.6

29.7

33.3

Table 6.4:

Socio-Economic Indicators for North Belfast Wards
Duncairn includes the Duncairn Community
New Lodge ward includes the New Lodge Community
St Anne’s includes the Carrick Hill Community

Carrick Hill is a small Catholic/Nationalist community located on the edge of the
city centre.

Prior to the construction of the Westlink, the community would have been

connected to the New Lodge.

Many connections remain, with members of community

groups in Carrick Hill also being involved in activities within the New Lodge. There are
also strong linkages between community organisations in the two areas. Carrick Hill has an
interface to the south with the Peter’s Hill community, and to the west with the lower end of
the Shankill Road. The traditional employment base of the area would have been in the mills
and factories along the York Road, employment which was lost with the decline of
traditional industry. There are also strong linkages with employment in the nearby city
centre.

The community is made up almost entirely of Housing Executive and housing

association housing. The housing stock has now almost all been redeveloped by the Housing
Executive with major input from Carrick Hill Residents’ Association. The result is that
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housing need can now be almost entirely met within the area, and that housing stock is of a
very high quality.

The neighbouring New Lodge is a larger Catholic/Nationalist community. Tenure in
the area is a mix of private ownership, private rented and Housing Executive. The stock
itself ranged from recently built two storey homes to small Victorian terraces. The site also
includes a number of Housing Executive owned

1960s tower blocks providing

accommodation in flats. These flats are highly unpopular and are scheduled for
redevelopment. However, given high demand for housing and major overcrowding, due to a
young and growing population, the flats remain in use. The community experiences high
levels of social and economic disadvantage:
The area has high numbers of young people leaving school with no formal qualifications,
high levels of overcrowding, low incidence of car ownership, very high unemployment, low
household income and some of the most troubled interface areas of Belfast (Roberts, 1997
p9).
The community is also marked, however, by a well-developed community infrastructure and
a range of community facilities, including the Ashton Centre which aims to operate as a co
op providing accommodation for local businesses, community training and facilities for local
groups. The area also has a New Lodge Community Forum which represents smaller groups
within the community and provides a voice for the community sector within the area.

Duncairn is a small Protestant/Loyalist community based around Duncairn Gardens.
Duncairn Gardens itself is an interface with a peace line running along the New Lodge side
of the street. To the north is another interface along Limestone Road which also divides
Protestant and Catholic communities, and has been a flashpoint of much of the recent
violence in North Belfast. Community infrastructure does not seem to be as strong as in
neighbouring communities, although the City Council does provide a community centre in
the area with one full time community worker. The area would traditionally have had a
connection with the shipyards on the opposite side of the river, while women would have
found employment in local mills and factories.

The decline in traditional industry has

therefore had a major impact here as well, with high levels of unemployment and long-term
unemployment.

Like Dee Street, there had been a custom of apprenticeships for young

people, but with changes in the local economy, these have become a rarity. As a result the
community does not have a strong tradition of employment.
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6.9

The Research Process
Chapter Five outlined the general approaches taken to research in this project.

However it is necessary to outline how these approaches were operationalised within Belfast.
Since the aim of the project was to explore how communities have been included or
excluded from the redevelopment of Laganside areas, interviews needed to be conducted to
include the views of a range of groups.

Firstly those working within Laganside were

interviewed in order to gain an understanding of the Corporation’s attitudes towards the
participation of local communities and the potential ways they might benefit or suffer from
Laganside developments, as well as gaining an insight into their experiences of working with
local communities.

Secondly statutory representatives were interviewed.

These were

primarily from regeneration agencies, including representatives from BRO area based teams.
Thirdly representatives from Belfast wide community and voluntary organisations were
interviewed.

These included workers from groups concerned with planning, funding,

regeneration, arts and co-ordinating community activity at a Belfast wide level. Many had
direct experience of Laganside consultation exercise as well as a general knowledge of how
community consultation works within the city as a whole. They were therefore, perhaps,
able to give a more balanced view of the relationship between statutory agencies and local
communities in general.

Fourthly community workers working directly with local

communities were interviewed.

These ranged from youth leaders to community

development workers and also included development workers charged with working at an
area-based level, so including representatives from the Area Based Partnerships. Many of
these groups would be directly involved in developments within local communities as well
as working with statutory agencies. Those working directly with local communities have a
knowledge of the attitudes on the ground within communities and also acted as gatekeepers,
facilitating access to groups which were involved in group interviews.

Fifthly group

interviews were conducted with pre-existing groups meeting within communities. At least
one group interview was conducted within each community. All but two of the eleven group
interviews were conducted with groups existing entirely of women, including Mother and
Toddler groups, a knitting class and a young women’s health group.

This reflected the

nature of much community activity where women are much more likely to be engaged in
community activity than men. Where men’s groups are in existence they are much more
difficult to gain access to than women’s groups although this may not have been the case had
I been a male researcher. In addition to these five main groups, several other individuals
were interviewed. These were generally people who had a personal or community interest in
Laganside but did not fall directly within any of the study groups or areas. A total of 59
interviews were conducted in Belfast and Table 6.4 gives the breakdown of numbers
interviewed within each group.
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Research was conducted in two main blocks, the first from February 2000 to early
July 2000. The second block spanned from February 2001 to April 2001. Eight interviews
were conducted after this date, due to changes in the Laganside Board, difficulties in
obtaining access to some interviewees and also because interviews with high profile
statutory actors within regeneration were interviewed after all other interviews had been
transcribed and analysed. Part of the difficulty in conducting research in Belfast has been the
effect which the political situation has upon the practicalities of research. While interviews
could have been completed in the summer of 2000 the rise in political tensions meant that
many of the case study communities were practically no-go areas for several weeks.

In

addition, during the tensions of summer 2000 and 2001 most community leaders were
understandably more concerned about the violence occurring on the streets than about the
consultation methods of Laganside. On one occasion the interviewee had been on the streets
until 5 am that morning trying to ease community tensions. In such situations the immediate
events occurring within communities tended to overshadow the course of the interview and
political concerns were more likely to surface than at less contentious times of the year. The
interviews were also conducted during a period of considerable political change in Northern
Ireland with the establishment of the Northern Irish Assembly. As a result interviewees
sometimes expressed uncertainty concerning the actual power structure concerning
regeneration and the community sector. Finally, one of the problems of researching an
active development agency is that the context is continually changing.

In some cases

interviewees could only speak about particular development speculatively while a few
months later that development was active. As suggested earlier, most Laganside training
initiatives only came into force in late 1999 and 2000, so many interviewees within
communities were not able to speak confidently about the impact these might have. The
advantage of speaking to local communities and development agencies as developments
happen is that the development process is immediate, and so interviewees can speak
confidently about the real issues, impacts and experiences. However the implication of the
contemporary nature of development is that interviewees are less able to consider what the
long term nature of the development might be.

Type of Group

Numbers

Laganside Representatives

3

Statutory Representatives

5

Belfast Wide Voluntary Organisations

9

Community Leaders

25
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Community Groups

11

Other

7

Total

59
Table 6.4: Summary of Types and Numbers of Groups Interviewed
As outlined in the previous section nine communities were selected to be included in

the study, three from North, South and East Belfast respectively. These three sectors of the
city were selected because they are the closest physically to Laganside development. West
Belfast was not included since it is the only sector of the city which does not have residential
communities adjacent to Laganside developments.

Within each of the sectors three

individual communities were selected. Looking at figure 6.2 the communities in South and
East Belfast were self selecting since they are the communities which border directly with
Laganside development sites. In North Belfast the selection was slightly more difficult in
that smaller communities do exist close to Laganside’s developments. These communities
are small however, and lack any formal community infrastructure, so that gaining access
would have been virtually impossible. The three communities selected were therefore the
closest residential neighbourhoods of sufficient size and infrastructure to support the
research.

The research also sought to create a balance between nationalist and loyalist

communities. As a result five of the communities studied were Catholic/nationalist and four
were Protestant/loyalist.

Arthur has described research in Northern Ireland as studying in a ‘paranocracy’
(Arthur, 1987 p202). In Belfast, perhaps more than virtually any other city the identity of the
researcher, and the degree to which this identity is recognised and understood by those with
whom research is conducted is hugely important. Lor a foreign researcher, issues of religion
and politics are likely to be less important since the researcher may simply be perceived as
an ‘outsider’ neutral in allegiance. Lor a native Northern Irish person however interviewees
are likely to attempt to label the researcher soon after meeting. The label that is given is
likely to determine the amount and nature of the information provided. The extent to which
this is likely to impact upon the course of an interview varies. Lor some religion may be
identified, almost sub-consciously, but have little impact on the course of the interview.
Others may deliberately make identifying the interviewer’s background part of the interview
process although the subject is never overtly brought up. Lor the interviewer too, meeting on
‘neutral ground’ or with professional interviewees the interviewer may be less conscious of
their own identity, while when conducting interviews within segregated communities
identity may be much more of an issue.
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It is therefore necessary for me to outline my own background and to suggest the
impact this may have had upon the research.

The way in which religion is primarily

identified in Northern Ireland is by name, with some names being perceived as Catholic and
others as Protestant. My own name is relatively ambiguous in this sense - Edel normally
being a Catholic name while McClean is usually Protestant.
identify my religious identity immediately.

It is, therefore difficult to

In reality my religious identity is somewhat

ambiguous as well, since I have a rural Catholic background, but became a member of a
Protestant denomination after moving to Belfast.

This ‘double identity’ was sometimes

exploited in trying to identify common ground with interviewees, presenting myself to the
community I was working within so as to encourage interviewees to open up. In effect,
while never stating my religious identity this was a way of saying T understand, I have
some experience of the issues that affect you’. This was more likely to be accepted in
Catholic communities however, perhaps because my background makes me more
authentically Catholic than Protestant.

Within North Belfast my background was made

much more easily identifiable since a family member was working on a community project
with the same communities at the same time as I was conducting research. People often
asked about, or already knew of our relationship, therefore her obviously Catholic name
identified my Catholic identity. In some cases this was an immediate advantage, giving a
shared knowledge, and often encouraging interviewees to identify some of the issues relating
to planning and development which they had identified through the other project. However
on a few occasions either the perceived Catholic identity, or perhaps a negative perception of
the project created a situation where there was an atmosphere of hostility to the research,
even though this was never openly acknowledged. In these situations the information given
tended to be much more defensive and less reflective.

In general religious identity was not a major issue within interviews. However on
some occasions, particularly in group interviews, politics was raised either in relation to a
Laganside development (in different interviews I was told that Laganside was a development
for Protestants or a development for Catholics), in relation to access to jobs, or when
interviewees chose to talk about neighbouring communities. On several occasions during
group interviews openly sectarian comments were made and my reaction closely observed. I
generally tried to ignore the comments and move discussion in a new direction. However,
group discussion did sometimes veer off focus and into the realm of politics and there was
little I, as interviewer, could do to bring discussion back on course. On only two occasions
did I feel threatened, once interviewing an individual in a community centre and once when
conducting a group interview.

On both occasions this happened within Protestant
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communities and it may have been that I perceived a sense of hostility where none existed the ‘paranocracy’ of doing research in Northern Ireland exists both in the minds of the
researched and the researcher.

Both interviews were ended as rapidly as possible, even

though it may have been possible to obtain further useful information.

My identity as a young female researcher is also likely to have had an impact during
some interviews. Being female was undoubtedly an advantage when interviewing women’s
groups. Jokes and comments were often made by group members that would not have been
made in male company. This created an immediate sense of shared identity which was
perhaps more important than any religious difference.

The advantage of conducting

interviews with pre-existing groups was clear here, since there was a feeling of ease and
familiarity within the groups which made them confident speaking to someone from outside
the community. Often existing roles within the group quickly became apparent with some
individuals dominating the discussion. More often one member of the group would take on
the role of second facilitator, introducing the group and encouraging quieter members to
express their opinions. This created a greater sense of discussion so that the experience was
closer to that of a focus group than of an interview.

Among some male professional

community workers however, being female was a distinct disadvantage in conducting
interviews. Although in the minority, some male interviewees seemed to assume a lack of
knowledge and experience on my part. The assumption was made that I would accept as true
any comment which was made without considering the views of other interviewees. There
was also some degree of ‘school project’ syndrome, with the assumption that a very shallow
and basic analysis of the situation would be satisfactory. It is important to note however that
these experiences were in the definite minority.

As a general rule interviewees, both

individually and in groups, were warm, welcoming, interested in the project, willing to
participate and extremely helpful.

Every interview was recorded, with the permission of interviewees. At the outset of
the

interview

it

was

explained

that

interviewees

would

be

identified

by

community/organisation and by position, but not by name. The only exception to this was in
Laganside Corporation itself where identifying individuals was inevitable. It was also made
clear that the recording could be stopped at any point in the interview if the interviewee
wished to speak ‘off the record’. Several interviewees did ask for the recording to stop at
certain points.

While this allowed a greater understanding of the experiences of the

interviewee it was unfortunate in that some of the most candid comments cannot be included
in the thesis. As is often the case with interviews much of the best material is given during
casual conversation after the formal interview is completed and the tape recorder turned off,
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with the assumption that this will not be included in the final study. As soon as interviews
had been conducted brief notes were made of the main themes emerging in each interview.
While grounded theory methodology encourages the analysis of each interview immediately
after it has been conducted, the reality of field research makes this practically impossible.
With sometimes as many as three interviews a day, it is impossible to complete analysis of
each interview before beginning the next. The brief notes of themes therefore acted as a
reminder of the key issues emerging in the research. Interviews were then transcribed and
analysed as soon after the actual interview as possible.

6.10

Conclusions
This chapter has aimed to highlight the complexity of the social, cultural, economic

and political context in which regeneration is occurring in Belfast. The entire culture and
governmental structure has undergone radical restructuring in the last 10 years. The Belfast
of the new Millennium would have been beyond the wildest imaginings of most of the city’s
residents in the late 1980s. It is within this context of change that the research has occurred,
giving a picture of a city and communities in transition. Belfast conforms to many of the
urban trends discussed in Chapter 2, with a move towards the reimaging and redevelopment
of the declining industrial city, as well as the development of a postmodern, post-industrial
city with increased emphasis upon the service industry and entertainment. There have also
been moves towards gentrification with increased pressure on housing in some working class
neighbourhoods.

In addition to changes in urban form there has also been an increased

awareness of the issues surrounding social exclusion. Changing forms of the workforce and
employment have impacted heavily in Belfast where so many communities were reliant on
heavy industry and manufacturing. In response to these issues Northern Ireland and Belfast
have adopted several innovative approaches of seeking to address economic disadvantage
and social exclusion. The Area Based Partnerships, BRO and TSN Strategy all speak of a
commitment to involving economically disadvantaged communities and addressing issues of
exclusion. In Belfast, however, the specific context of operating within a conflict and post
conflict environment increases the complexities both of approaches to exclusion and the
nature of disadvantaged communities themselves.

Therefore while Laganside and the

communities included within the study operate within the context of changes taking place in
cities throughout the Western world, the local environment and the perceptions of
individuals and communities will have a huge influence on how the rhetoric of social
inclusion and redevelopment actual operates at a local level.
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We don’t need big letters and small words, people are smart, communities are
intelligent, they understand the realities of life and of business and they want to be
treated as equals, so it’s all a question of being listened to and discussed with, not
talked at (North Belfast community worker).

7.1

Introduction
As stated in Chapter One, the primary purpose of this thesis is to go beyond

academic theory to gain an insight into the experiences and opinions of disadvantaged
communities towards regeneration. This chapter, then, will be based firmly in the voices of
those interviewed. In keeping with the tenets of grounded theory, the purpose is to construct
a ground level overview of the issues and concepts which emerged most strongly during the
research. While the relationship between the issues identified in research, and the theory
discussed in chapters two, three and four will be explored in the final chapter, it is important
first to allow those interviewed to speak for themselves, to give an authentic sense of the
concerns experienced by real community members. The chapter is divided into sections,
each highlighting a key concern which emerged through the research.

Within this, the

concerns of community leaders, community members and those involved in regeneration
will each be explored. The purpose is to allow the story and experiences of the regeneration
of Belfast to emerge through the voices of those who have been involved.

7.2

Rights, Responsibilities and Remits

7.2.1

The Red Line
In terms of the remit of Laganside, the original concept plan made clear that the

organisation was to have a clear focus and a clear remit, with the area of development tightly
defined (see section 6.5). This remit has been added to, and changed somewhat since 1987,
and the boundary line extended. However while the remit of the organisation may be stated
simply in policy documents, the reality of the operation of the organisation is decidedly more
complex. One Laganside employee states:
We were set up as a development corporation and asked to secure the regeneration of the
designated area. At the time we were being set up there was quite a debate within the DoE
about what the extent of our area should be and you'll see from the map, that our area was
defined as only to include the vacant land along the river. There was a deliberate decision
made at that time that our area would not include the local community areas because the view
was that we were being set up as a small team and we should be very focused on regeneration
of the brownfield land. It was also felt that there were other agencies and organisations that
were responsible for the communities... What that means is that we have no direct
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responsibility outside our area. We're not allowed to spend money on schemes outside our
area. I have described the local communities as our next door neighbours. We obviously
want to consult them and inform them about the work we're doing within or area as it effects
them. We also want to make sure that they have benefited from what we do but we're not
directly responsible for what goes on within the communities and that needs to be clear
because that affects the way we work (Laganside employee).

It is therefore clear that the focus of Laganside, as far as the Corporation itself is concerned,
is on physical development. The ‘red line’ is crucial within this. The boundary of Laganside
has been drawn to exclude local communities (see figure 6.2). The Corporation’s efforts are
deliberately focused, therefore, on the brownfield sites along the river. This has implications
for the way development takes place, and for the distribution of funds by the Corporation.
The funding allocated by government to Laganside is allocated with a particular purpose and
is expected to be focused on the lands within the boundary:
Its boundary is its boundary. Laganside's job is Laganside. Just because the boundary line
was removed, it wouldn't necessarily make any difference to them at all. The concentration
of resources on a particular area allows the synergies and the multiple effects to build up, but
if you dissipate it, if you remove the boundary is it then Belfast wide or Northern Ireland
wide? Because there's always a boundary. There has to be a line on the map... You can't not
have a boundary. The other problem is that we don't have the resources. If we expand the
boundary the resources get dissipated and the creative mass gets lost. There is a problem
about the scale of funding relative to the size (BRO employee).

Those working within regeneration and Laganside stress therefore that although the
Corporation is concerned that local communities should benefit from Laganside
developments, they are not the primary focus of their work.

Other development

organisations within DSD, most notably BRO, have a greater focus on social development.
Therefore, when criticisms concerning the local community are made of Laganside, the
Corporation, understandably, points elsewhere:
We, in a sense, are not in control of what we do, we’re set up by DSD, so a lot of questions
need to be asked of them (Laganside employee).

However, among local community workers there has been some confusion as to what
Laganside’s remit actually is. One community worker stated:
The community sector needs proper resources and Laganside have a responsibility to supply
those resources (Belfast wide community worker).

Funding community groups, however, is clearly not part of Laganside’s remit. However if
the perception exists that this is their remit, community workers will be frustrated that they
fail to deliver this funding. Most community development organisations had a much clearer
notion of the role and purpose of Laganside. One planning worker observed:
Essentially their core activity is to facilitate and organise property development and as far as
possible to ensure that the uses of that property is put to, is of benefit to the city in general,
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create some employment if possible. They’re a property development agency. That’s their
core activity (Community planner).
As such, there is a recognition that the creation of Laganside was a product of the times.
Regeneration workers also stress the economic and political environment at the time that
Laganside was set up:
The focus was on derelict land or under productive land. When we started the work it was to
bring that forward against a time of very acute market failure in property terms. There was
very little investment in the city, the last major retail development had been Castle Court
(BRO employee).
There has therefore, been an emphasis on private development, given the perceived need to
attract inward investment, and to promote a brighter side of Belfast. As will be discussed in
section 7.10.1, the need was for development that would be good for Belfast, that would
increase self-confidence and help towards creating a new image for the city.

One

Partnership Board worker noted:
Laganside have a lot of glossy stuff too. It's very much a show case and a gateway to the
region, and a huge attraction for foreign investors so it's really presenting the region in its
best possible light in a way and language that potential investors can lock into (Partnership
Board employee).
However, within this, there has also been the perception that in focusing on physical
development, and on the private sector, the community sector may be neglected. There is
recognition that the business sector are vital in creating sustainable development:
The nature of development is that you have to go with the investors who come forward and
who have the potential to realise the investment. Otherwise it would just be massive
government supply side intervention and would that be sustainable? (Partnership Board
worker).
However, community workers also express fear due to a realisation of the power of the
business sector, and of the focus of Laganside upon inward investment. One development
worker notes that:
It’s all a balancing act ultimately, planning’s all a balancing act. It has a tendency to balance
out in different ways and I think that our planning system has a tendency to be skewed
towards the business side of things (Belfast-wide community development worker).
The fear among community workers is therefore that development will be skewed towards
business developments:
Looking how things have gone in the past, let’s be frank, money is the driving factor here. If
someone is coming in and buying the Sirocco site, are they going to let a small thing like
Laganside wanting 160 community based housing units get in the way? The possibility is
that they’ll say ‘so what? He who pays the piper calls the tune’ and that’s what could happen.
Communities would feel a bit more content if Laganside had a lot more control over what
went where (Short Strand Community worker).
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This issue of power, and the perceived lack of power of Laganside was a concern particularly
among community development workers.

This lack of power is recognised by those

working within the Corporation themselves:
Laganside doesn’t have any planning powers so we can’t be telling other people, we can’t
demand that they do such and such with their building but we can advise, recommend and
encourage and that’s the other side (Laganside employee).

The issue of power once again relates to the remit of Laganside. The role of the Corporation
is decided at governmental level, who also decide upon the degree of power that the
Corporation holds in terms of planning. Therefore, regardless of the will of Laganside, or
the Corporation’s preferences for how a development should progress, final decisions must
be taken elsewhere, either within the statutory sector, or by individual investors.

One

community worker notes:
In part like you have to stand back from that and say well how much authority has Laganside
to do any of those things? I mean they can only persuade employers coming in to make an
effort to attract local community people. They don’t have any authority, there’s no way they
could strike a deal with them... Laganside don’t have the opportunities to make those
linkages, they can only encourage those linkages... So you have to go back a bit and say has
government given the authority to them and they haven’t (Community planner).

Despite the concerns of local communities, however, and the preference that the Corporation
should have at least some control of the type of development taking place, the lack of power
is seen as an advantage by senior Laganside employees:
We're unlike a lot of the other development corporations that owned all the land and had
planning powers. We don't own the land and we don't have planning powers so we need to
work in partnership with whoever owns the land... The fact that we don't have planning
powers and don't own the land means that we do work much more with land owners and
others and that is why we are more accepted here than a lot of the other development
corporations... With Cathedral Quarter, and office development, we don’t have control. I
have mixed views on it, because if we had all those powers we could be much more
dictatorial and impose our will (Laganside employee).

However, among some of those working in the Cathedral Quarter itself, the perception is that
the lack of power undermines the efforts of Laganside and prevents the development
reaching its potential:
The other thing is the lack of control over planning. They can come forward with all the
feasibility studies of what they’re going to do with this area, but they have little or no control
over planning and so if some of the developers come in and say ‘we’re going to do this’ then
Laganside can’t really stop them except through a formal objection or something like that,
which makes a bit of a nonsense of having a development agency for certain areas, trying to
develop along certain lines, but you don’t give them any planning control (Belfast-wide
community worker).

174

Chapter 7: Towards a Grounded Theory for Belfast

Therefore, while Laganside may feel that the a lack of power allows for a greater degree of
focus, the widespread opinion among the community and voluntary sector was that a greater
degree of power would allow them to be a more effective development organisation.

The issue of the ‘red line’ was also highly emotive among those in the community
sector. Criticisms focused around two key areas. Firstly, among those working directly
within communities, there was a sense that the boundaries of Laganside represented the
limits of the Corporation’s concerns and prevented them from engaging directly with
communities:
I think Laganside is probably curtailed by its boundaries also, physically and mentally if you
know what I mean (Partnership Board employee).

The boundary was also seen as representing a desire on the part of the Corporation to
separate themselves from the local level concerns of communities:
Another thing in terms of consultation is that Laganside have this map of their areas and
there’s a red line around it. What they have argued with us is that they’re only interested in
the area within the red line. Because our community has been on the outside of that red line
then they have no responsibility to consult us about developments inside the red line, despite
the fact that these developments are going to have a major impact on our lives and on the life
of this community. There’s a strong element of defensiveness on the part of Laganside
(Lower Ormeau community worker).

This view of the boundary, then, could also be said to represent a boundary of behalf of the
community, since, as one Markets development worker argued:
It’s all been very friendly and amicable but at the end of the day the red line is still drawn
around the front of the area (Markets community worker).

The perception that, because of how the boundary was drawn, adjoining communities could
not truly benefit from Laganside developments has soured relationships between the two
groups. Those community workers who had small peripheral areas of land included within
the boundary, therefore, spoke more positively concerning Laganside developments, and
their own experiences with the Corporation. This was true of one youth group in Lower
Ormeau, and also of Lower Ravenhill:
They are a funder towards the cost of a new community centre for the area, to the tune of
about £70,000. Because they’re responsible for the development of that zone they would
have helped us to unlock a lot of the other doors to get the project off the ground (Lower
Ravenhill community worker).

The second major criticism of the boundary is that the drawing of a single line makes the
integration of new development into surrounding areas much more difficult. While the focus
provided by a boundary line may aid Laganside by providing a focus for development, the
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investment of millions of pounds into one area, while a neighbouring area falls into decline
can create an island effect. One community planner commented:
You define it, you know, you draw a line around it and you say that’s what we’re going to do
and you are very focused. And within that framework it has worked, but the problem is that
the line was drawn too narrowly, too focused and so we have a really nice property
development that isn’t very connected (Community planner).

The development of linkages are therefore crucially important in ensuring that local
communities are not isolated from the new development, and to ensure an integrated
planning framework which takes account, not only of what happens within the boundary, but
also the knock on effects likely for neighbouring areas:
They may-be do need to look at their policies on the groups on their boundaries and how far
they go. It’s one thing having a development boundary, but should there be another
boundary beyond that that becomes their boundary of influence almost, an ‘impact on the
community’ boundary. We were looking for them to give a bit of help to the retailers in this
area to analyse their needs but they were fairly clear that they couldn’t help us because the
actual Ravenhill Road was outside the boundary, and yet Laganside does have an impact if
these houses are built, they should be using the local shops and it would be in Laganside’s
interest to improve the shops to make the area more attractive. They may-be need to think
about their impact and how wide that is realistically (Lower Ravenhill community worker).

While many community associations therefore accept the inevitability of a boundary line for
development, there is a recognition of the need to attempt to integrate new developments into
the existing physical and social fabric.
7.2.2

Need for Partnership

With the danger of a gap developing between Laganside areas and neighbouring
communities, and with the recognition that Laganside’s resources exist primarily to promote
physical and economic regeneration, there is a need for partnerships to develop between
Laganside itself, other agencies charged with social regeneration, and local communities.
The need for such partnerships are recognised by those within Laganside:
Can we do anything talking to DSD and other agencies to make sure that they target their
resource to match what we’re doing? We can’t do it, but DSD should be making sure that
the resources and the mechanisms are in place to bring the communities along with us.
We’re doing what we’re doing in our area but there are other teams and funding mechanisms
working in the surrounding areas, otherwise there is this danger that people see everything
going into our area, all the money, but not to the surrounding areas (Laganside employee).

However while the desire to work in partnership is stated by Laganside, some community
workers feel that only lip service is given to the idea of partnership, and that in reality, the
community tends to be left out of the equation:
The overall Laganside thing, although it’s been talked about as a partnership, it’s been a
partnership between the private sector and the statutories. There’s been some lip service paid
to the idea of community but it hasn’t been this wider idea of partnership, even though it’s
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sometimes mentioned in that sort of way but it’s not - it hasn’t been (New Lodge Community
Worker).

The sense, then, is that communities have not had the same influence upon Laganside
decision making as the private and public sector have had.

However, within the same

community, another community worker expressed a different view:
They’re always going to get criticisms that they’re greedy, they’re only property developers,
but I think they have made genuine attempts so far, and it’s up to the community to work
alongside and help out with that (New Lodge Community Worker).

It is recognised by many community workers that for Laganside to work in partnership
requires willing co-operation and effort from those within communities as much as from
Laganside.

In general, however, community views lie somewhere between these two

extremes, recognising that Laganside have attempted to work with other agencies, but
arguing also that more needs to be done:
They haven’t, in my view, made as much effort as they need to make in linking what they
want to do in the Cathedral Quarter with the communities neighbouring on the Cathedral
Quarter, namely York Road, Shore Road, New Lodge, North Belfast. They haven’t been as
proactive in doing that as they might have been... You’re saying that to people who see
themselves as property developers, facilitating property development and that’s their function
so it’s difficult to persuade them that these other issues should even be within their
framework of thinking because they understandably, not rightly, point to others and say sorry
that’s the Training and Employment Agency’s job, that’s IDB’s job, that’s LEDU’s job,
that’s Making Belfast Work’s job, that’s not our job, we will liase with all those as much as
we can but our prime responsibility is still putting up these buildings or ensuring that these
buildings are being put up and while Laganside don’t express it as crudely as that, that’s what
it comes back to all the time. But they have, yes, made the effort over the last over the last
few years, employing community workers, by trying to work more closely with the
employers that are coming in and with the training provider so that job opportunities, training
opportunities are provided for local communities (Community planner).

The success of forming these relationships, however, will be crucial in determining the
degree to which local disadvantaged communities benefit from the developments taking
place in Laganside.
7.2.3

Representation

Within Laganside literature there is a strong emphasis upon both working in
partnership, and upon community involvement and input in decision making.

However, in

terms of working with local communities there is an inevitable question mark over what
actually constitutes community. Given the democratic deficit in Northern Ireland during the
years of direct rule a range of organisations developed to fill the gap.

In addition,

community development policy in Belfast encouraged the creation of new local level
partnerships.

With devolution a new level of government has been created while older

structures remain in place. The result is inevitably confusing:
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We've created new layers, we've got MPs, MLAs, councillors, ministers, direct rule,
devolved rule. It's quite difficult for people like me as a civil servant trying to work that
system. We moved from six departments to ten or eleven departments and that has dissipated
a lot of things that were together in one department. Because we're in different departments
now the relationship is different, not as close, so you've got to work harder at co-operation.
If we were looking for a co-ordinated structure for the governance of Belfast I doubt if we
would come up with the existing structure (BRO employee).
Despite the inevitable bureaucracy surrounding a change in governance, the return to local
government is widely welcomed by community leaders, since it ensures a greater degree of
accountability at a local level:
The Assembly being set up is a great thing because it’s actually putting power into the hands
of local politicians and local politicians can’t say any more ‘oh it’s not our fault it’s the big
bad boys in London’. I mean to a certain extent people did not engage in the political
process because they weren’t adequately politically represented and whose fault that is I
don’t know (Belfast-wide community worker).
Accountability, however, is fraught with difficulties.

While city councillors might be

thought to be representative of local areas, the tight sectarian patchwork of Belfast, and splits
within both the loyalist and nationalist communities means that councillors cannot always be
said to reflect local views, placing the responsibility back on the shoulders of local
community leaders:
There’s always this question of who do you represent? Who are you speaking for? It’s the
same with councillors, they say they’re elected and they are the spokesperson for that
particular area, but if a particular person doesn’t vote for that councillor... The only thing is
that community leaders can take a bit of responsibility in terms of trying to promote what
they would consider would be needed for communities, but then that always puts the onus
onto those leaders to be selling the right story, and things can be conflicting (North Belfast
community worker).
As discussed in the previous chapter one of the main aims in the establishment of local area
based partnerships was to address issues of accountability at a local level, and to encourage
decision making among the main decision makers at a local level. The Partnership Boards
might therefore be considered the obvious point of contact for an organisation seeking to
include the views of local community. This too, however, is fraught with difficulties. One
Markets community development worker commented in relation to GEMS:
The only community perspective on it is through the South Belfast Partnership Board which I
feel is weak because the Partnership Board reflects the view of Council, private sector and
the community sector and I think there should have been a stronger community
representation from the steering committee. Why they did what they did I don’t know but
the GEMS project, when I first went on the steering committee it was over two years ago.
We still have seen nothing (Markets Community Worker).
If the Partnership Board is not considered to be sufficiently representative the next step in
local accountability would be local level community groups and associations. Many of these
groups have developed organically but now employ professional community development
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workers. For many, this is the best way of keeping in contact with local views, especially in
disadvantaged communities, where participation of ordinary community members is likely to
be rare:
My attitude is that if government says we want to consult with people, we want to consult
with citizens, the only way to seriously go about doing that is actually through organisations
because the only citizens who will ever be heard, if you bring it down to the lowest common
denominator are those who are generally well equipped, who are well educated, who are
motivated to bring forward their views. They will generally be the educated middle classes.
So in terms of the balance between the individual and the group I think you must, you really
have to, use groups to get at the individual, particularly in areas of disadvantage or working
class areas or anything like, that is clearly the case. (Voluntary sector worker).

In communities with a well developed voice and strong community infrastructure this
approach tends to work well, since structures tend to be in place to ensure that information is
fed up through the system.

In this context a local community group can be a strong

influence upon decision making. However not all communities are so well organised. As
one East Belfast community worker noted:
Short Strand actually has a partnership of their own because they sometimes choose to do
things on their own because they’re the main Catholic community. They’re very co
ordinated and integrated and they would have their liaison meetings with Laganside whereas
on the Newtownards Road, Albertbridge, Lower Ravenhill, things are a bit more ad hoc (Dee
Street community worker).

When the community is not as well developed community leaders are likely to be less
willing to take responsibility for representing their local communities, acknowledging that
there will be a wide diversity of views within the community, and that lines of
communication between community and community leaders are not as effective:
They need to go out and talk to them, and ask people what they want. They need to be
having conferences in the area and inviting local people along to get their views rather then
just listening to people like me. Although we say we represent the groups, we need to be
holding conferences as well in getting people’s views and seeing what they want out of it.
There needs to be two tiers to it. They need to be asking us and we ask the people, but not
just groups, the whole people, for all those unheard voices out there who aren’t involved in
anything (Dee Street community worker).

There is also a danger, where communities are fragmented and a clear leader cannot be
identified that those who speak loudest do not necessarily represent the views of the wider
community. This issue is recognised by Laganside themselves in terms of their consultation
policy:
It comes back to the issue that in Cathedral Quarter there are three or four very strong
individuals who want to take control, but there are a lot of other groups who wouldn’t accept
that. It’s very hard to know who actually represents an area, and who represents their own
agenda (Laganside employee).
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Community members too argue that community leaders do not necessarily understand or
share the concerns of the community. One New Lodge community member, when asked
about the leadership of community development organisations in the area stated:
Sure they don’t live in the area. They are getting paid to be there. They might do a lot of
work, but at the end of the day they go home to their own area (New Lodge community
member).
With all these various levels of representation carrying difficulties, the final responsibility
for protecting the best interests of individual communities must lie with the community
themselves. One Markets resident, when group discussion turned to threats of gentrification
of the area argued:
I’ve lived here all my life and I wouldn’t move anywhere else. Well if the people let it
happen, it’ll happen, but if the people stand up and say it can’t happen then it won’t. It’s
really up to the people of the community themselves (Markets community resident).
With so many potential sources of information for community consultation it is difficult for
any organisation seeking to access the views, or act in the best interest of local communities,
to adopt a strategy that will satisfy all stakeholders in a particular area.

At best, the

proliferation of different levels of representation will mean that any consultation exercise is a
balancing act of different views and methods.

At worst, a large number of potential

stakeholders will inhibit the development of an inclusive consultation process.

7.3

The Community Context

7.3.1

The Changing Community Voice
Through the late 1980s and 1990s the community sector in Belfast, and across

Northern Ireland, has undergone a transformation marked by both an increase in community
level activity, and by the professionalisation of community leadership. This transformation
has taken part during the same approximate time period as Laganside have been developing
their sites and has therefore had implications for the way in which Laganside relates to the
community. One Belfast development worker stated:
At that time there wasn’t anything like the strength of community organisation that there is
now. You had some community based organisations but they were comparatively few. You
were dealing with the general public as a general rule so the question of how you accessed
them was difficult (Belfast development worker).
As a result, communities were less likely to be involved in high-level decision making,
partly because the structures were simply not in place to allow easy access to the community,
and secondly because community groups may have been perceived as unprofessional and
unable to compete with business and statutory interests. As one community worker notes:
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People have sometimes looked on the community sector with an indulgent idea or view ‘they’re great people out there, but they don’t really know business, they don’t know
economics, they don’t understand how the thing works’. I think the community sector is
changing, I think it’s now a very professional and capable sector, and they do have the skills
and the ability to have an impact into how economic development on a particular scale
should go. (Short Strand community worker).

However the situation has changed, with communities becoming increasingly confident and
articulate. One BRO worker observes:
I’ve seen a definite improvement. I’ve seen a lot more response from within the community.
I’ve seen people who’ve never had any dealing with a government body being very, very
frightened when you first speak to them and almost afraid to say ‘we need help here’ and as
relationships develop then the phone’s melting, ‘can you do this for me, can you do that for
me...’ I’ve seen a great increase in community self confidence in the areas in which I would
work (BRO employee).

At the same time, the policy literature of planning and development has increasingly focused
on issues of empowerment and community involvement.

Many interviewees noted an

increased willingness on the part of statutory bodies to engage with local communities:
Generally in City Council and government departments there is a real commitment to get out
there and get involved with communities because I think there's a recognition that
communities and community groups are very effective in making decisions for their own
future and they're also a very effective way of delivering services. It's taken a long, long time
for the powers that be to recognise that ... I have been at meetings where you're dismissed
because you're from the voluntary sector so you couldn't possibly have anything of value to
contribute. ‘You're only doing gardening and stuff like that, isn't that what you do?’ All of
the communities that we work with and all of the province wide networks and our networks
in Europe, we all have standards and we all have professional guidelines. Even locally, all of
these people are extremely savvy professionals but I think they're perceived differently by
some (South Belfast community worker).

Also, as communities have grown in confidence and as increased funding becomes available
the community sector has grown in influence, and it has become increasingly difficult for the
statutory sector to act without at least some effort to engage with the community sector. The
sector has therefore become a key player on the city stage.

7.3.2

Differences Between Catholic and Protestant Areas

In terms of the infrastructure within communities it is widely recognised within
Protestant communities that they tended to have a less well developed community
infrastructure than neighbouring Catholic communities.

While not expressed with

resentment, Protestant community leaders were aware that as a result of these differences,
Catholic communities tend to be more proactive in making their voices heard:
East Belfast is a predominantly Protestant community. Prods are renowned for not working
together, at working against each other, so it can be quite difficult then to get a group of
people together and say ‘let’s hammer Laganside here, let’s pull them up about what they’re
doing and see how we can benefit from it’. It’s difficult sometimes to get Prods to see
beyond the end of their nose, whereas Short Strand, which we have a fair bit of contact with

181

Chapter 7: Towards a Grounded Theory for Belfast
seem to have a lot of contact with Laganside and seem to have done a lot with Laganside.
They were even able to have a meeting themselves, just the Short Strand community about
Eastbank, whereas the rest of East Belfast, had to have a whole East Belfast wide meeting
with Laganside about Eastbank. That shows the difference between Protestant and Catholic
communities. Catholic communities will stick together and pursue the thing together the
Prods are pursuing it a hundred different groups at a time (Albertbridge Road community
worker).
The differences were recognised by community members themselves who expressed
frustration that their own community had failed to mobilise and to act together:
They’re all with each other, here they’re too separated and one hand doesn’t tell the other
hand what they’re doing, but over there everybody works together and they have one voice
(Duncairn community member).
Catholic communities, as a result of having greater experience of lobbying, and having been
more successful at an earlier stage in accessing funding, are more likely to take a positive
and proactive approach to working with other organisations:
People I’ve spoken to in New Lodge would perceive Laganside as an opportunity and as
something there would be potential links with whereas this community would view it with
suspicion and wouldn’t see the potential benefits to themselves (Duncairn community
worker).
The result of this difference in perceptions is that Protestant communities may be less likely
to become actively involved in consultation and, as a result are less likely to benefit from
available funding, or from developments which are taking place. The danger in this is that
communities may see the differences in benefits as a result in biases within an organisation
rather than as a reflection of mobilisation within communities:
I think that’s kind of community mentality, that they’re getting more than we are, but we are
trying to be fair. We do notice with community grants, and we advertise that evenly and
widely, most applicants from Catholic/Nationalist areas are quicker at applying for things
like that. It just seems that Protestant communities aren’t as well organised. We try to
encourage them but you do see that. You do want equal representation so you do try to
encourage, but you would find that that there’s less get up and go. (Laganside employee).
Within Belfast, where the two communities are so conscious of issues of equality, the need
for statutory agencies to be perceived as neutral and equitable is seen by community leaders
as hugely important:
The reality is that the Catholic community maybe benefit more, purely because they have the
confidence and the networks. I know Catholic communities have had a more proactive
approach. You still hear Protestant people in East Belfast saying T never asked nobody for
nothing’. It’s an attitude where this is our country and the government will fend for us. I
don’t think it’s just a matter of saying we would be keen to support Protestant groups.
Funders have had to take a proactive approach. There’s a verse in the Bible that says ‘avoid
the very appearance of evil’. The perception may be that Laganside is supporting all these
Catholic organisations but the reality is that it’s what they’ve been asked for. I think may-be
it needs a bit more of a proactive approach (East Belfast community worker).
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Organisations such as Laganside, therefore, if they are to enjoy the support of both sides of
the community must ‘avoid the very appearance of evil’, by being seen to benefit, or even to
offend, both communities equally. It may not be enough to simply encourage Protestant
groups to participate more, it may be necessary to make a deliberate effort to engage more
with Protestant communities

7.3.3

Sectarianism

One of the greatest benefits identified by Laganside of the new developments along
the river has been the creation of neutral space. By developing land which had previously
been under or unused, the Corporation has attempted to steer away from providing
community housing (see section 7.8.1) so that new developments can be seen as shared
space, rather than an extension of particular communities. The aim, then, has been to create
a ‘place apart’ away from the sectarian geography of much of the urban core:
A lot of Laganside is shared space. 1 was talking to Geraldine McAteer about the Odyssey
and she was saying that a lot of the young people from West Belfast were coming down to
the Odyssey. It would never have been in their mindset to go to East Belfast before. Shorts
and the Shipyards were never places people from West Belfast would have come to work but
now they to some degree are coming down to the Odyssey. With Cathedral Quarter, a lot of
the arts groups who want to come into the area, the attraction is that it is shared space where
they feel safe and anybody from Belfast can come to (Laganside employee).

In reality, however, creating shared space within Belfast is not an easy task.

For many

communities, particularly those living in interface areas, sectarian fears and perceptions of
benefits to the ‘other side’ makes any sense of shared or neutral space extremely difficult. In
one interview with community members for example, a series of sectarian considerations
punctuated the interview:
R3. The other side have a nice walkway and all we have is dirt.
R5. We got letters in July saying our houses were going to be bombed, and it came from one
of the residents down there [Ravenhill Reach].
Rl. It must be the other side who are living down there and you are letting them live in your
area.
R4. It’s all Catholics who work in it [the Odyssey],
Rl. If you look across the river, they’ve a far nicer walkway than us. Short Strand have a big
long walkway, their’s runs the full side of the Lagan, we’ve only a wee one (Lower Ravenhill
community members).

While many of these perceptions of bias may be unfair - the length of river bordering Short
Strand and Lower Ravenhill communities can hardly be held as Laganside’s responsibility
for example - the reality of these perceptions of bias will influence both the perception of
Laganside and the use of Laganside space. The greatest influence of sectarian geographies
upon the use of public space was generally raised in interviews in relation to the public
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walkways.

At best, the patchwork of divided communities simply prevented some

communities from accessing the walkways:
We wouldn’t use the walkway because it would be very risky to take the kids or anybody
along there, even during the day. It’s not a very safe feeling to go down that way (Donegall
Pass community member).
For Donegall Pass residents, the walkway could only be accessed by walking though or past
neighbouring Catholic communities and so was considered out of bounds for the community.
At a more sinister level, however, the walkways also linked interface communities which
had not previously had easy pedestrian access to each other:
What the walkway did was to link the two communities in a way that they’d never been
linked before in that there was direct pedestrian access where there had never been anything
before and what you had was, as happens all the time in those kind of things, is that you got
the drinkers coming in and sitting in the chairs, the drink, the drugs, the shouting, the
fighting. Then kids from one area would go down into the other area. So there were major
concerns about that because it threatened them (Belfast-wide community worker).
This can be seen within particular communities where young people from neighbouring
areas have used the walkway as a means of gaining access to another area in order to
threaten and intimidate residents (see figure 7.1):
A good example of that is Rotterdam Court, a small Protestant community who lived in fairly
peaceful conditions until the walkway opened up and now you’ve got difficulties with kids
from the Short Strand. It opened up the potential for that. I don’t think it has engaged their
[Laganside’s] mind that much (East Belfast community worker).
Such situations are inevitable in Belfast, where sectarian tensions run high. To carry out
developments without due consideration to the threats which they may open up for local
communities could be argued to be irresponsible. The degree to which Laganside is seen to
be culpable varies however. One community planner argues:
I think there are issues around how we as residents of a city use public spaces which can’t be
divorced from people’s fears, that we all have fairly clearly defined places that we go and
don’t go which are more narrowly defined than in other cities with the exception of, well I’m
sure it’s the same in racially divided cities, so I don’t think you can take that out of the
equation you know, and I don’t think you can hold Laganside responsible for that and for
people not using the tow path as much as they might if it was in some other city. Some
people don’t feel comfortable walking up past the Ravenhill or up past the Short Strand or
Lower Ormeau, it’s not Laganside’s responsibility. They can encourage it as much as they
can, they can clean up the river and all. So I wouldn’t lay everything at Laganside’s door
about those issues (Community planner).
However, when developments are having very real, and for the residents of some
communities, very frightening implications, it is necessary to take local concerns into
account. Some community members felt that Laganside showed little awareness of sectarian
concerns and had an optimistic public relations outlook which did not fit with the realities of
community experiences:
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Originally they wanted to do cross community with Lower Ormeau and Donegall Pass,
which sounds nice on paper but in reality it would be next to impossible because they’re two
interface communities and there’s a history. Don’t get me wrong, ideally it would be nice to
see some cross community work developed but at the minute it’s just not at that stage, but
they thought it would be great to do this happy smiley stuff (Donegall Pass community
resident).

The issue of political divisions also has a very real impact upon employment concerns and
the perceived neutrality, or lack of neutrality of particular sites of training and employment.
These will be discussed in relation to barriers to employment in section 7.7.4, however, they
also have implications for how Laganside approaches working with the community.
Allaying fears, and attempting to promote access are key to ensuring the participation of
local people. However, the responsibility cannot lie solely with Laganside, but also with
those who occupy Laganside sites. One Markets community worker stated:
The training for the Halifax is all being done in Dundonald training centre. The last person
who I knew who went in Dundonald Training Centre was stabbed and left for dead. You're
expecting people from this area to go to Dundonald, it's not even logical (Markets
community worker).

Since Dundonald lies on the outskirts of predominantly Protestant East Belfast, it is unlikely
that Catholics from core urban communities would have equal access to training. In terms of
the Gasworks site itself, the political geography of the area has a major impact on how the
site is perceived and used:
What you have, particularly at the Gasworks site, you have a large portion of land which was
industrial land, on a very complex interface, which basically as a piece of industrial land was,
the only perception of ownership was the people who worked inside the site, and there may
have been a Protestant sense of ownership... but it was industrial space and it was there, on
an interface which saw, particularly in the 1970s, some of the worst murders in this city, and
that has continued right through to Sean Graham’s. It wasn’t all one-way traffic, there was a
lot of stuff around Donegall Pass and that area, and a position where people could be
identified depending what side of the street they walked up, and it being a pretty eerie place
at night. So you’ve got that history, the Markets, and then the army being in it, and then this
piece of land suddenly appears, the Gasworks is knocked down and then you’ve got the issue
of it being there, a great position for industrial redevelopment. There are class issues, there’s
the issue that you’ve got three working class communities very close to it. You’ve got
Donegall Pass, Lower Ormeau and the Markets. You also have the issue that these three
communities are in dispute... There are clearly demarcation lines of where people can walk
and where people can go... Then the next thing is, are people going to feel safe going onto
that piece of land? Are there going to be particular issues with regard to saying that it is
shared space? Or is it neutral space? Or is it carved up space? Does it become that the bit
that’s closest to the Markets is Catholic? Is all that happens that the demarcation lines that
are along that part of the Ormeau Road, that you just shift them a bit to the left and that
certain employers inside are seen as Catholic employers or Protestant employers and some
are seen as middle class employers to which neither goes? Places don’t become cohesive and
shared spaces just by saying it, you’ve got to find out what are the barriers that stop it being
cohesive and shared space (Community relations worker).

While Laganside cannot be held responsible for the sectarian demography of the city, or for
the tensions which exist in interface areas, it is questionable if they have given enough
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thought to the local concerns which relate to their developments. It is not enough to say that
spaces are shared, it is necessary to work at ground level to ensure that they become shared.

7.4

The Challenge of Inclusive Consultation

7.4.1

History of Consultation

For many disadvantaged communities, past experiences have acted as a key barrier
to current involvement in decision making. For some interviewees, the political conflict was
seen as the main reason why communities were not involved in wider issues of development
and planning:
I suppose the situation has been such that people, their minds have been concentrated on
other things that they’re just getting back now to being able to think about what is round
them. (Belfast wide community development worker).

However, for others, the lack of past involvement is seen to be due to changes in the
community structure, rather than to the ceasefires and a more peaceful society:
It’s about the development of the community sector and it’s been growing in the last 10 years
and it’s started to regroup. It was a fairly significant structure in the 70s, which collapsed
because of the troubles but from about the mid 80s onwards there’s a community structure
emerging and by now in the late 1990s it’s a very good structure, it’s fairly significant and
fairly well developed. And that’s for a whole lot of social and political and economic
reasons and it’s got very little to do with the ceasefires or no ceasefires (Belfast wide
community worker).

The more widely held view was that the history of consultation had created a cynical view of
consultation which acted as a barrier to future involvement. The most high profile cases of
battles between public decision makers and disadvantaged communities centred on the
redevelopment of the Shankill, and on the construction of the Westlink - a motorway cutting
though the hearts of several disadvantaged communities:
Being from the Shankill, prior to the redevelopment of the Shankill there were over 75,000
people lived there and there are now 25,000 people living there. All those lives were
completely disrupted and communities were completely destroyed without any kind of notion
of consultation or whatever, that people in the end were reduced to standing with placards
outside other people’s offices, and that’s the background that we have. You look at the
Westlink and what the Westlink did. Why does it go through the most deprived areas of
Belfast? It’s because different people’s residential amenity is valued less than others and
there’s no two ways about that (Belfast wide community worker).

Such experiences leave communities, and sometimes even community workers with a sense
of powerlessness and a belief in their own inability to influence city decision making:
My opinion is that grass roots community organisations feel very disenfranchised and
excluded from any planning process. The word consultation which is often bandied about,
for me, really is a coat trailing exercise which does not, generally speaking, effect decisions
which in my opinion have already been made. Basically when a document, whether it be a
planning document or any sort of government strategy document is released for consultation

187

Chapter 7: Towards a Grounded Theory for Belfast
people will reply but the document will not be changed. I spend a lot of time pushing paper
and responding to government planning initiatives and to be perfectly honest I think it’s a
waste of time. I am charged to do it by my committee and I feel that they feel that it’s a
waste of time too but it is something that they have to do. It is better to be shouting and not
listened too than not shouting at all (Belfast-wide community worker).

Thus, if past experiences of consultation have been perceived to be a ‘waste of time’, and if
it is accepted by communities that their residential amenity is respected less than wealthier
people’s, communities are unlikely to be eager to be involved in decision making.

7.4.2

Barriers for Disadvantaged Communities

In terms of the contemporary context within disadvantaged communities, a wide
range of barriers were identified as preventing individuals or communities from becoming
actively involved in decision making. The most prominent of these was simply the issue of
poverty and the sense of powerlessness which accompanies this.

One community

development worker commented:
Well, you have to bear in mind that people in those kind of disadvantaged communities tend
not to feel like they have much control anyway... People are scraping to get by and that’s
where they’re at and the niceties of what happens outside their door quite often is too much
for them and that has to be recognised (Belfast wide community worker).

This sense of apathy was acknowledged within communities themselves:
R5. It’s like the kids say, they built a big wall around this place and then they forgot about us.
R4. And the children coming up now don’t know any other way.
R2. Nobody ever comes to tell us anything.
R3. Not at all, sure it’s all done and dusted and powdered and put on the table. They come
and ask you something but it’s all done already (Duncairn community residents).

These interviewees also reflect the inward looking nature of the community - that ‘they
forgot about us' and ‘nobody ever comes to tell us anything’.

The sense is that the

community is done too, rather than having an ability to act in its own right. The sense of
powerlessness creates an environment in which individuals become more focused on
managing to get by than on the wider issues of the community:
There’s various issues. There’s apathy. There’s been too many reports written about this
area and nothing’s ever been done about it. You have this attitude, T’m all right Jack, to hell
with you’ so people become very independent and just want to look after themselves and
trying to create this community interest is difficult (North Belfast community worker).

This sentiment is echoed by other interviewees, noting that only those issues which are likely
to have a major impact upon the community are likely to spark a response:
Most communities are very inward looking and are very occupied with their patch and unless
something directly effects them, like really directly, like in your face affects them, they’re too
busy worrying about other stuff (Belfast wide community worker).
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It is therefore difficult to engage with the community directly in issues of strategic planning
or large-scale development, when that development is not taking place within the community
itself. Even when the effort is made to engage with the community barriers can exist which
make the consultation process problematic.

The gaps between the grand schemes of

development, and day to day concerns of life in poverty may make communication difficult:
May-be they just think ‘what’s the point? They’ll do what they like anyway’. May-be if
parents are unemployed and they’re demotivated, and they’re finding it hard to make ends
meet, and they’re talking about spending so much money on a bloody lamp (Lower Ormeau
community worker).

If Laganside or other development agencies are genuinely committed to involving
disadvantaged communities, they need first to attempt to address the barriers which exist to
participation, through developing relationships, building trust and showing a genuine
commitment to local people.

7.5

Building Relationships

7.5.1

The Importance of individuals

One of the issues which emerged during the research was the importance of
individuals in relation to how an organisation is perceived, and how it does its work. While
Laganside as a Corporation has a remit and focus, it is the staff who make up the
Corporation that are most likely to determine how the organisation is perceived. Within this,
individual personalities are likely to impact both on how the work is done, and on
relationships which are formed with the wider community, while backgrounds, skills and
perceived roles will determine how an individual approaches a particular problem. This is
true both in community and statutory organisations:
Personalities and individuals, no matter what the organisational structure, no matter where
they are located, can make a huge, huge difference. I've seen it where you have very good
people in jobs where the benefits of that job are ten times better just because of the
contribution that they bring to it.
You look at people... who are making huge
contributions... I see really good projects and ideas fall down because of personality clashes
and it's really frustrating. All you can do is say 'catch yourself on, there's a bigger game here
than whatever pettiness is going on’. This is life, this is human nature, this is reality and
personality is hugely important, and people not being precious about their patches (BRO
employee).

Individual personalities can determine how effective a particular scheme or consultation
exercise will be. One Partnership Board worker argued that individuals are actually much
more important than the method of consultation used, since they determine how seriously
consultation is taken:
That to me is much more important than the particular methodology you use... To me the
integrity of the people involved, it’s off the chart as far as I’m concerned in terms of being
much more important than the particular methodology. You can have the methodology right

189

Chapter 7: Towards a Grounded Theory for Belfast
but the people can manipulate that whatever way they want, but if you get the right people to
do the consultation people won’t manipulate it (Partnership Board employee).

In terms of Laganside, there is universal respect among community leaders who have worked
with the Corporation for those in senior positions within the organisation.

There was a

strong sense that the leadership knew the issues, were committed to community participation
and were prepared to be honest about the Corporation’s aims and priorities. In part, good
relations were down to defined roles within the organisation. The two main decision makers
within Laganside - Kyle Alexander and Mike Smith - were seen to have adopted slightly
different approaches within the organisation, with Kyle Alexander originally having the key
role in working with communities:
Mike Smyth is a very down to earth sort of guy. Kyle Alexander has been the evangelical
wing of Laganside. He’s been a missionary. There’s a sincerity and a genuineness about
him. I’ve been very impressed by Kyle because he’s down to earth and accepted everywhere
he goes (East Belfast community worker).

Another Partnership Board member argues similarly that the role of Kyle Alexander has
been crucial in gaining the trust of the community, while Mike Smith has perceived as
having a more central role in working with developers and investors:
What Laganside tended to do was to send Kyle Alexander out... At that stage Kyle was
probably director of planning, he’s now deputy to Mike. But Kyle normally himself came
out and actually just met people and Kyle is probably the best, in terms of the community.
Kyle as a person was probably the best PR that Laganside had. One he was very honest and
open right from the start and people appreciated that, and in a funny kind of way, have you
met the guy? Well Kyle has a very, very obvious speech impediment in that he has a very,
serious stutter. In a sense that was quite disarming in the community because people didn’t
then see him as some smoothy trying to come out with his PowerPoint presentations, so there
was a kind of empathy developed there and in all the years I’ve been there, I’ve never,
because quite often the community people can be quite hurtful to people who they see as
different, I’ve never heard anything but a lot of respect for Kyle. I think Laganside, and it’s
not all down to him, because there were other people there, one sending out someone who
was senior enough to represent them so it wasn’t someone sitting there saying T don’t know,
I’ll have to go back and ask’, Kyle was able to give pretty authoritative answers even before
he was in the job that he’s in now. Secondly, just by nature he was a very straight, open,
honest kind of person and people just warmed to that and thirdly just because of his overall
general approach, he wasn’t seen as kind of smooth, slick, corporate Laganside (Partnership
Board employee).

In terms of forming relationships with local community leaders then, the role of the
Laganside leadership has ensured a stronger relationship and a greater sense of trust with the
community. This is particularly marked in Lower Ravenhill, where residential development
was among one of Laganside’s first projects:
Having said that, people like Kyle Alexander and Mike Smyth that we would have dealt with
12 years ago, they do have respect in that they’ll come and face local groups. Certainly in
Lower Ravenhill Community Association, Kyle would have been very honest and straight
with us and told us stuff that you wouldn’t necessarily have expected to hear (East Belfast
community worker).
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However, while these individuals may have gained the trust and respect of community
leaders, it was questionable if their approach was sufficient to make average citizens feel part
of the development process:
What we got when we went down there was a professional display about Laganside. It came
across as very professional and I don’t think professional people can work very well with
people who are on benefits. They’re total alien to each other. Standing up at the front giving
a professional presentation with their laptops, it doesn’t give people the confidence to ask
questions about what jobs are available. They need to come out and talk to people, not just
give presentations but sitting round the table with people (Dee Street Community Worker).

Partly as a response to demands for greater community involvement with Laganside, and
partly because of a recommendation from Government that the Corporation should have
greater linkages with communities, a community liaison officer was appointed in 1997.
Again, the community liaison officer, Anne Harty, has widespread respect within the
community:
Anne has been very supportive... Generally she’s a very positive person and makes a
positive contribution to a lot of the work that we’re doing with the economic sub-group
(North Belfast community worker).

However, despite the positive opinion held of Anne there is some confusion within
community organisations regarding her remit. One Markets community worker commented:
Their community liaison officer Anne Harty is one of the nicest people you could meet, she
tries her best to do what she can for you, but unfortunately her remit doesn't allow her to do
the things that are needed. Anne herself is brilliant but she's very limited in what she can do
(Markets community worker).

This perception is not helped by the fact that the community outreach section of Laganside
was originally placed within the marketing division. This created the perception that the
community focus of Laganside is concentrated on public relations, and in encouraging
communities to use Laganside public space:
Definitely at the start it was under marketing which I thought said a lot about what the job
was about. I think it’s still largely a marketing job. It’s about getting increased community
use of Laganside’s sites. There’s no harm in that, it’s good, but they shouldn’t pretend that’s
something else... I know Anne Harty, having come across her at meetings, and this proposal
that’s on the table between the South Belfast Partnership, East Belfast Partnership and those
four local communities about making job access easier, she’s involved in that, but just
involved (Community planner).

The view was expressed therefore, that since the community liaison worker’s role was
perceived as largely promotions based, communities preferred to work with more senior
management, viewing this as a better route to having influence on decision making:
She’s there as the public face of Laganside, to keep us away from Kyle Alexander and Mike
Smith. If they take any account of her views I’d be very surprised... I’ve met George
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Mackey when he was there, and Kyle and Mike and Derek Weir and we still meet with them
even though Anne’s there. We don’t let the fact that Anne’s there get between us and the
people who have the power to make the decisions (Lower Ormeau community worker).

Regardless of how great her role is within the Corporation then, several community leaders
expressed the view that they preferred to work with those in senior positions in Laganside
rather than with the people directly charged with community liaison.

Most, however,

acknowledged that they had had a great deal of contact with the community section, but
perceived this as relating to arts and safety rather than to major issues of employment and
future planning (see section 7.6.3).

One way in which Laganside has sought to include the community voice in planning
new developments has been through the Laganside Board.

Until 2001, apart from city

councillors, there was only one board member drawn from the community sector. This
representative, Geraldine McAteer was, at time of appointment, employed in Upper
Springfield, on the outskirts of West Belfast.

While her appointment may have been a

genuine attempt to ensure that community concerns were expressed, from interviews it
appears that the appointment did more to harm Laganside’s reputation among local
communities than to help it.

Criticisms centre on two areas.

Firstly, the fact that the

representative is drawn from the outskirts of Belfast, rather than from areas bordering
directly onto Laganside:
She doesn’t connect with me... Geraldine is not reporting back to us. May-be Upper
Springfield know what’s going on with Laganside’s Board. It seems a bit ludicrous - If
Laganside was up at Black Mountain and I was on their Board, I’m sure they would wonder
what I was doing representing them. I’m not knocking Geraldine but it is a matter of
geography (New Lodge community worker).

The second concern centres on the fact that Geraldine McAteer is a West Belfast community
worker. Since West Belfast in a largely Catholic area of the city, questions were raised
concerning political representation, arguing that if a representative is appointed representing
a Catholic area, there needs to be another representing Protestant areas:
If Geraldine McAteer is on that board my question is, is she there representing West Belfast?
If she is, why? Why is there nobody there representing East Belfast? If they’re coming from
West Belfast, the majority of the people are Catholic so it needs to be a Catholic person,
because I think they can best represent the views of the majority of the people. If it’s for east
Belfast it needs to be a Protestant person. North and South I don’t know. I’ve learnt a lot in
the last five years about how a lot of that stuff works. I’m involved in a number of boards
where there’s Catholics and Protestants on it and at one stage one of the boards only had
Protestants on it and while we were quite aware of the Catholic community in East Belfast
we couldn’t represent them. I think Laganside needs to reflect that as well, but they’ll
probably not get into it as politically as that because it’s too much of a hot potato and nobody
wants to deal with those very serious, but hide them under the carpet, sort of issues
(Albertbridge Road community worker).
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Therefore, in making appointments to the Board (a task completed by the DoENI in 1995
and DSD in 2001), there seemed to be a lack of awareness of how local communities would
react to a West Belfast representative. Although not working in a community neighbouring
Laganside, the representative claimed to be aware of the issues affecting the neighbouring
communities, and that she had actively attempted to come to an understanding of the issues
impacting local communities:
I imagine I was asked originally because of my involvement with community development
and regeneration in West Belfast... I saw my particular role as being able to offer an opinion
on a range of issues, including the necessity of Laganside developments benefiting the
communities adjacent to Laganside but also to create jobs and ensure that people from
disadvantaged communities had access to those jobs. I was disadvantaged in the sense that I
wouldn't have had the detailed information that someone from the Short Strand might have
had, but I did make it my business to go out and get a sense of the localities... I think I'm
well enough known in community sectors in Belfast that people feel comfortable enough to
get in contact with me (Partnership Board employee).

However some local community workers were highly critical, claiming that although she
was appointed to the Board as a community representative, she had not made sufficient
efforts to connect with local people:
There’s a so called community representative and I believe that in her own area she’s quite
good... I’ve never seen her, never spoken to her, never been at a meeting that she has
attended and what does that say for urban regeneration in the heart of Belfast when we have a
community representative from the suburbs of Belfast who I don’t know and I’ve never
spoken to nor probably have any of the other urban communities... She should resign on the
basis that even she hasn’t consulted the people she’s supposed to represent (Markets
community worker).

While such criticisms may be unfair, given that Board Membership is a part-time (but paid)
position, and that there are several major communities surrounding Laganside, and given that
the appointment of Geraldine was intended to link in with job creation, the lack of contact
between the representative and local communities has added to the frustration of local
communities.
7.5.2

The Changing Face of Laganside

Laganside Corporation has been in existence since 1989, and has focused work on
seven main sites as well as six residential developments. As a result the Corporation have
adopted a range of approaches to working with communities, and strategies adopted have
varied as Laganside has grown in experience:
The attitude to the community has changed dramatically over time. Back in 1989 when
Laganside was set up there was nothing there and the concentration was on getting the river
cleaned up. Initially it was physical, and getting the place decent. The first businesses were
only set up about five years ago, and it was only five years ago that the Department said that
we needed to focus more on community and social issues which is why this department came
about. Laganside does realise that it won’t be a success in 20 years if people haven’t got jobs
and the quality of life hasn’t improved. You need social interaction (Laganside employee).
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These changes have been noted by the community themselves, with a recognition that the
first major change in strategy came about in the mid 1990s with a realisation that Laganside
could have considerably more benefits for local communities than originally anticipated:
There then was a period of time during which communities and people involved in
regeneration in the public sector as well, began, I suppose, to question whether Laganside
was having as much impact as it might have and began to pose questions about linkages with
areas of need. And there was an effort to respond to that which I suppose is most clearly
seen in a couple of things. One there were some changes to the Board, there was the
opportunity to appoint new people to the board and some people were appointed, one or two
who would clearly be coming from a community development or regeneration perspective
and they appointed a community liaison officer... So, whatever their motivations were, there
was a response to questions being posed about how much they were contributing to changing
the nature of disadvantage (Community planner).

There is also a recognition among those communities that have had a long running
relationship with Laganside that the Corporation has been willing to learn from previous
mistakes and are committed to developing better relationships with communities:
The original Ravenhill Reach was before my time. I think Laganside were still learning at
that stage too. The perception in the community was that the houses were built there and
nobody really asked them about it and that people moved in who were from outside the area
and made no effort to integrate themselves into the existing community... I think Laganside
learned from that, and I think that’s why they’re quite keen on this new scheme, that it won’t
be a ‘them and us’ type scheme, that it’ll try and blend more into the existing area (Lower
Ravenhill Community Worker).

However, as suggested in the previous section, the structure of the Board pre-2001 proved a
major issue with many communities, with a widespread perception that the views of local
communities, and of small scale community economic developments were not included on
the Board:
By and large I would say that Laganside, when you look at the Board that’s on Laganside, I
don’t think anybody on the Board except may-be for one or two people that I know, would
have any experience of the type of work that we do, the problems that types of organisations
like us would have, the types of problems that small businesses would have. I think unless
there is a representation at the board level going into it, then you’re just going to listen to the
same voices saying ‘go with the easy routes’ (Belfast wide community worker).

There has, therefore, been a significant change in 2001 with the appointment of two new
Board members. This is acknowledged, by Laganside themselves, as a change in approach
from Laganside, although not a change in policy:
DSD have just made new appointments to the board, so we now have Sammy from East
Belfast, and Colm from North Belfast. He has been appointed as much for his links with
North Belfast as for CTA. Geraldine McAteer had been on our board and has been appointed
again... The Department did want us to take a more proactive role in Targeting Social Need
and reaching out to local communities (Laganside employee).
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While the previous representation on the board was seen by many to be tokenism, without
giving communities any real influence on the Board, the new appointments increase the
community related sector of the Board from one to three, and have been a boost to
community confidence. One of the new Board members notes:
There’s no doubt about that. It’s not just about tokenism because people like Geraldine,
Colm and myself, we’re involved in major initiatives in various areas in terms of urban
regeneration and in terms of capital projects. They’ve targeted people with certain skills and
experiences, particularly people like Colm who know the game about working with architects
and about planning. We’re not yes men or women and I know that we will be a good
community caucus within Laganside (East Belfast community worker).

As noted in section 7.3.1, the community voice has undergone major change since the 1980s.
The same can be said of Laganside. Relationships are therefore constantly evolving and
adapting as Laganside sites are developed.

7.5.3

Being Upfront

One of the key problems in relationships between the statutory and community
sectors centres on a lack of trust, and a sense of fear.

For Laganside, fear within the

community is a very real issue, since individual community members inevitably see
developments going up on their doorstep and are concerned about what negative
implications they might have for them. Suspicion, and fear of what a focus on development
might mean were expressed within communities themselves:
And then you wonder what’s going to happen to the leisure centre, is that going to be
knocked down and more apartments put up there? On the football pitch? That’s the only
amenity we have really and does Laganside own that land? Because I wouldn’t put it past
the Council to sell it off to them anyway (Lower Ormeau community member).

A Markets community member expressed a similar lack of trust:
I think this community is going to be pushed out. I don’t think they care about this
community. Why should they when they could put up apartments and make more money?
(Markets community member).

Similar concerns are expressed by community leaders who see development as a two edged
sword, with the potential to hugely benefit communities, but also to destroy them:
This development on Eastbank can be the golden opportunity that communities like ours
have been waiting for for the future, or it can be the destruction of communities like Short
Strand and it all depends on how it goes ahead. It can regenerate and rebuild those
communities, or else it can just destroy them. We hope it’ll do the first, but we have the
concern that it’ll do the second (Short Strand community worker).

One way of addressing these fears is through the creation of a trusting relationship between
those working in the community, and statutory agencies. However, throughout the research
it emerged clearly that there was a lack of trust in statutory agencies. Despite the increased
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rhetoric of consultation through the 1990s, community leaders questioned if a commitment
to conducting consultation equalled a commitment to taking on board what people actually
say:
So there’s a greater commitment on the government’s part to consultation. Sometimes it
doesn’t follow through very well in that the practice of the consultation, it just isn’t good
enough, just through human failure people don’t give enough time to the actual consultation
process, it’s an afterthought and some of them say well I have to go through this therefore my
position will be to consult and ignore. We don’t expect them to take on board everything we
say. We expect it to be meaningful. There has to be a reasonable chance that you can
influence what is going on (Voluntary sector worker).
This was expressed more strongly by some community workers who felt that consultation
was little more than a cosmetic exercise aimed at fulfilling government requirements. The
problem, then was not a lack of consultation, but a lack of meaningful consultation:
To be honest sometimes people feel that consultation is the time between when an
organisation decides to do a thing and then goes and does it. Sometimes people feel that
even though they're being consulted it has no real substance. There is that feeling in
communities. People will take part in a consultation process and will walk away saying, well
what real impact? Did they really take on board what we feel? Will it make any difference
to the end product? I don't know if the problem is that there isn't enough consultation or just
if the consultation isn't of any real value (South Belfast community worker).
Many community workers share this sense of being ‘over-consulted’ and have become
increasingly frustrated when, having made the effort to participate in decision making, their
views are not included in policy documents:
People should have an input. Consultation is a word that is misused I think. They use it all
the time, and they’ll say we had a hundred people in the hall but 1 say, so what? Because
there’s consultation and then taking what people say and putting it into documents... It’s
very frustrating, consultation at the moment. People are consulted out. There’s big issues
about putting what people say, how raw it is, into the document, cause there’s people who
want to sanitise it and clean it up and put it into Eurospeak, and we’re arguing and saying no,
look people have to get that document and say T said that’ (New Lodge community worker).
The solution, as identified by those working in communities, is a greater openness on the
part of decision makers, so that the community are made aware of the hard facts of business
and decision making, allowing them to act as equal partners so that consultation becomes
real participation:
Whereas they would do it and then people feel alienated if they’re not kept up to speed. It’s a
case of they came, they talked, they listened and what did they do? Now these are all
personal perceptions of course. So communication, openness, honesty and transparency and
accountability, all that kind of stuff and the communication of whatever action plan - we will
be doing this, this will happen when, this will involve such, this will cost this much. Cause
we don’t need big letters and small words, people are smart, communities are intelligent, they
understand the realities of life and of business and they want to be treated as equals, so it’s all
the question of being listened to and discussed with, not talked at (North Belfast community
worker).
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Laganside do claim to have this approach of openness, particularly in relation to informing
communities about the limitations of their powers, and in providing advice within these
limits:
The other approach that we've had, and I still remember going to talk to the Lower Ravenhill
Community, we approached them, what they respected about us is that we made the effort to
go out and find them and talk to them. They respected us because we were genuine and open
and came out and wanted to talk and engage with them. I would say that as an organisation
we have done as much as we feel we can in terms of going out to engage with local
communities (Laganside employee).

The Lower Ravenhill community welcomed this approach and noted that the openness of the
Corporation’s employees had helped to build good relationships with the community:
So I actually found that quite helpful because then that created a context were the community
knew what they were trying to discuss and part of our role then in the community as an
organisation was to help people respond to that and not to make totally unrealistic demands...
In my experience of them, they have been reasonably up front at the beginning of any
consultation exercise about being clear about what it was they were going to consult on and
not pretending that they have a blank sheet of paper because they don’t have a blank sheet of
paper (Partnership Board employee).

However, leaders of other communities noted that a lack of information fuelled suspicions of
what Laganside’s intentions actually are. One New Lodge community worker asked:
The other thing is that a lot of these Boards are confidential. What’s the secret? Are they all
masons? Are they planning something diabolical? (New Lodge community worker).

The general view of community workers was that they preferred to be kept informed of
Laganside developments, and for Laganside to be direct concerning how much community
input they can realistically include in their developments:
But if they’re saying in their documents that they’re consulting the community, then they
have to do it. If they’re upfront and say, we’re developers, we’re putting our money in and
we want to be leaders then that’s fair enough, put that down, but if they put down that they’re
going to consult with the community then they’re going to have to do it. If Laganside are
saying they’re going to consult with community at every step of their development then do it.
If you don’t want to do it, say. If they’re going to do it, be serious about it... And be honest.
If they’re saying ‘we’d love to consult but we haven’t got the time, or the energy or the
resources, but we have these plans and we’re going to create nice jobs and nice buildings,
end of story’ fine. Dead on. That’s why I like working with the private sector, because you
know they have to be paid and companies have to make money. That’s the bottom line, and
if we can do it together - let everybody benefit. They’ve mortgages and cars and kids and
holidays too. If that’s the case and Laganside have all these plans, well be honest about it
then, that’s fair enough but if you’re going to have all this stuff about community
consultation then do it. Don’t say you’re doing it if you’re not because you’ll be caught out.
Why can’t people just be honest and proud of their own thing? We don’t have a divine right
to write policy... This patronising attitude... is awful. Don’t cut this altruism philanthropy
crap with me. They care as much about the New Lodge as I do about the Malone Road. If
they’re using TSN and social inclusion and all these terminologies in their mission statement
then either take them out or do it (New Lodge community worker).
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The need for openness is recognised by Laganside employees, who admitted that limited
time and resources mean that they cannot, as an organisation always give the attention to
local communities that they would like too:
The last year in Cathedral Quarter, I’ve only two or three staff and they have been fully
stretched trying to deliver the number of projects, because we’ve had to get things on the
ground, the managed workspace, has taken up a huge amount of staff time, both at director
level and at team level, just to make that work, and I think, in the last year we’ve had to put
so much effort into that that we haven’t had time to engage with the community as much as
we would have liked. The same is probably true of the Gasworks where a lot of the
consultation took place a few years ago. So much effort has gone into negotiating with
developers and actually getting, you wouldn’t start to understand the amount of effort it takes
to just get things done, and in the Gasworks so much effort went into that that there wasn’t
enough time to go back to explain to communities just what was going on (Laganside
employee).
As communities grow in confidence, and as community leaders become more experienced
and skilled in working with the statutory and private sectors, it is important that they are
treated with respect by statutory agencies.

By being honest about aims and resources all

those involved can build stronger relationships and ensure a more inclusive process of
decision making.

7.5.4

Community Leadership

While many community leaders tend to place the responsibility for ensuring that
developments benefit disadvantaged communities upon Laganside, there is also a recognition
that communities themselves, and community leaders have a responsibility for articulating
and expressing the community voice.

In some ways, the changes within the community

sector noted in section 7.3.1 have created an environment where communities are in a better
position to actively engage with other sectors:
I think that we’re getting a greater understanding so they appreciate that statutories don’t all
have two heads and they’re not all masterminds, that we can challenge. The challenge now is
becoming more constructive I think rather than destructive. A lot of challenges in the past, in
my experience, were ‘don’t do that’. Now it’s ‘do this’. We’re actually thinking about
outcomes and alternatives rather than resisting something that they had the perception was
being forced on them. ‘Don’t close our school’ has become ‘help us regenerate out school’.
Same issue, different view. So I think it is changing, there is self-confidence, there is
knowledge and there are a whole host of reasons. People maturing, people learning, people
recognising what’s important and what’s not. So all those things add up (North Belfast
community worker).
Development workers at a strategic level in Belfast argue that community developers need to
take some responsibility for the development of their own communities so that government
works with, rather than for, communities:
If you look at the whole social capital and community infrastructure debate. There's the 'we
demand this and we demand that' rather than the fact that it's responsibilities not rights and
that people do have responsibility and influence and control for their own lives and it's not
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about nasty government stopping them... I think there's a challenge around making sure that
needs are well articulated and that they are listened to by Laganside and by BRO and others,
to make sure that we are responding to them (BRO employee).

Within Belfast, while some communities did reflect this self-sufficiency, several continued
to express the view that they should be provided for:
Rl. And they won’t do nothing for us.
R4. There’s nothing even for our kids around here.
R2. Have Laganside ever come back to us and asked if everything is all right with us?
(Lower Ravenhill community residents).

However, among community leaders there seemed to be a growing realisation that the
infrastructure within communities is as important in determining the level of community
involvement as any efforts made by Laganside or other development corporations. While
community workers recognise this responsibility, several also recognised that they were not
as proactive in making contacts concerning decision making as they might be:
I’m sounding like I’m blaming Laganside for everything and I suppose I am but then I also
recognise that we have a responsibility to get on the phone to Laganside and say ‘you need to
pull your socks up about this and you need to talk to more people about this’ (Albertbridge
community worker).

Those experienced in working with Laganside argued that Laganside had always been
willing to engage with communities, but often the perceptions within the community were
enough to prevent them benefiting:
People here have maybe tried that wee bit harder, but there was always a willingness on
Laganside’s part to work with us. Sometimes perceptions can hold you back. It almost
becomes self-defeating because you think ‘they won’t work with us’ but never really test out
the thing (Lower Ravenhill community worker).

One of the key problems in working with communities identified by Laganside employees
was difficulty in accessing community views due to a lack of an existing infrastructure:
The other frustrating thing is that there wasn’t a group to go in and talk to in the Markets.
Lower Ormeau and Donegall Pass were so organised while the Markets was so fragmented,
and that has been the story through the past. For a long time I didn’t know who to go in and
talk to and there was no group that represented them, there wasn’t a voice for the Markets in
the planning of Lanyon Place (Laganside employee).

It was also widely recognised that those communities with a strong and representative
community voice tended to be those that benefited most. This was particularly true of the
Short Strand community. One community worker stated:
We are very fortunate, we have a very strong, very good, community infrastructure and that
has certainly helped. First of all it has helped us as a community to build that community
spirit. Going back two or three years there would have been quite a lot of apathy in this
community - there would have been a lot of second or third generation unemployment. A lot
of the young people would have been leaving school without a lot of education, they saw
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little hope or opportunity. We’ve been slowly, and I think successfully, turning that round.
It certainly has helped us to have that community infrastructure when we’re going to people
like Laganside. Our policy is of total inclusion so we can speak with a confident voice,
saying ‘this is what we want’ (Short Strand community worker).

However, for Short Strand, developing community voice has been a slow process involving
commitment from several key leaders and a focus on ensuring that everyone within the
community is kept informed:
We’ve been putting out in our monthly newsletter, we would say about Laganside and how it
is being developed, and the community economic officer would give people an update on
what’s happening through the community forum, which is 23 user groups, through the Short
Strand Partnership which is an umbrella group for all the organisations and community
groups in Short Strand. Joe would keep people informed and we in turn would inform the
local community so people would have a good sense of all the new developments and what’s
going on around them (Short Strand community workers).

When infrastructure is not already in place it becomes much more difficult to maintain a
focus and momentum, so that information is shared between community leaders, and with
the community themselves:
I think we have to keep in contact with the people who did go along and talk to them. I
suppose it’s our fault too because we’re leaving it all to Sammy and Sammy has too much on
in trying to set up the meetings. (Dee Street community worker).

Because of this, Laganside has had to struggle to maintain contacts within the community,
and, at times, to access community views when there was no easily identifiable point of
contact.

When communities are fragmented, it has been even more difficult to keep

everyone informed:
I think Laganside has always tried not just to deal with the usual suspects and the loudest
voices but to really try and get in behind that (Partnership Board employee).

Also, as recognised in 7.5.1, the personalities of individuals and the attitudes held within
organisations will have a major role in how relationships develop. This is as true within the
community sector as in public bodies. Also, when leaders emerge within a community,
individual personalities can be central in how the community develops:
I think you’ll find that the missing ingredient will actually be in the character of the people
that are involved in it. If you’ve got that well respected one or two leaders within the
community then the connection with the community will be far greater than if you’ve got
something that is a pan full of duffers that are going nowhere (Voluntary sector worker).

The perception of a community, therefore, can be largely due to the individual community
leadership:
Some of the communities would be perceived as being very difficult, argumentative. It really
depends on who you're talking to. Some people are really committed (South Belfast
community worker).
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Therefore, although one Laganside employee argues that the Corporation does try to work
with all local communities, there is also a recognition that some communities are more
receptive and positive in working with the Corporation:
Some communities are easier to work with than others. Some communities we have given a
lot to, and they are the ones who would call you every name under the sun and yet they’re the
ones you would work with most, who would be benefiting (Laganside employees).

Also, given that community leadership varies, and that the political situation within
communities is often turbulent, working with communities may mean that descriptions of
experiences of consultation are not accurate, and may create perceptions of Laganside which
do not reflect the reality of the Corporation’s efforts:
What I found very difficult, with the Markets, Donegall Pass and Lower Ormeau, and I'm
very frustrated - we all are at the moment - that representatives... are actually saying there
was no consultation with them. I've gone through all my own diaries for the last 10 years and
I have a record of the meetings we had, where we were meeting groups in the Markets but
[those leaders] weren’t around at that time and weren't involved because the main
consultation on Gasworks was back in 1993. That was when the main thrust of consultation
was because that was when the plans were formed, and there was a lot of consultation at that
stage. Over the next few years was really getting the development on site and I think these
folks have come in and because of politics the folks we were talking to in those areas weren't
the folks that are then now. There was a lot of consultation but not with the individuals who
are there now. Politically I think the more moderate groups in the three areas that did a lot to
represent the community, they would not be recognised by the individuals who are making
the most complaints now (Laganside employee).
7.6

Inclusive or Exclusive Development?

7.6.1

Community Awareness of Laganside

Laganside invests a great deal of effort into increasing public awareness of
Laganside. The Corporation produces a community newsletter, sends information to local
community groups, and has a strong marketing division in addition to its community
division. As such, it might be expected that the general community would be aware of
developments taking place within Laganside. However, community newsletters and mail
drops may not be enough to keep the community informed:
Laganside would send out a newsletter that goes round all the houses in the area, so I’d say
they’re reasonably well informed. That’s not to say that everybody in the area, if you asked
them about Laganside, would know a great deal about what’s going on, because people often
just don’t take notice. You can stick things through the letterbox but sometimes they just
don’t read them. That kind of publicity is always a bit hit and miss. Certainly there are
opportunities to find out what’s going on and I think when it comes to consultation exercises
and that kind of stuff, Laganside would have the wit to go and speak to people who can help
them organise that at community level, even things like roads being closed off, or the
community centre, they’ve done leaflets on conjunction with ourselves and put those round
the area. There’s a reasonable effort but some people won’t make the effort to find out about
the thing anyway (Lower Ravenhill community worker).
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Even a general awareness of Laganside developments may not be enough to encourage local
people to take an interest in new developments. Knowing about developments is crucially
different to believing that you have a stake in what is happening:
They probably see it as something that’s on the news and there’s all these new things
happening and it’s transformed the look of the river, and that’s good, but in terms of how if
affects them, they probably feel largely that it doesn’t. They built houses for posh people
over there so it has nothing to do with them. If they’re creating jobs and the people in this
area aren’t getting the jobs well, again, they probably won’t be anti-Laganside but they don’t
have any particular reason to be pro-Laganside. I think people have to see a stake for them in
the thing (Lower Ravenhill community worker).

In every group interview, community members, when asked about initial awareness of
Laganside, said that they felt they knew relatively little about the development:
We’re sitting here and we don’t know what’s happening (Markets community resident).

In part, however, this lack of awareness was due to a sense that the new developments would
have no real connection with the community and so new buildings on the margins of the
community were observed by community members in a detached way:
I suppose it’s creating jobs for a lot of people, but I’d think it would be for qualified people.
I’ve never really thought about it to be honest. I’ve seen it going up, but never really said 'I
wonder what that is?'. I suppose it’s because it doesn’t really affect me (Donegall Pass
community resident).

Even where community members were aware of Laganside developments, and took an
interest in how neighbouring sites were being developed, awareness of the Corporation itself
was scant, and community members were unsure who was actually responsible for new
developments:
Laganside really is faceless to us... if you wanted to get in touch with Laganside, how would
you do it? Where are they anyway? What are they? (Lower Ormeau community resident).

Some community workers seemed to share in this confusion.

Even having attended

consultation meetings, one member said he was still unsure as to what Laganside actually
intended to do:
Laganside’s a big mystery to me at the moment. Having been to some of their meetings in
the last year and having been to some of their consultation exercises about Eastbank I’m
totally confused about what Laganside are doing (Albertbridge Road community worker).

For East and North Belfast in particular, the feeling of distance from the new developments
seemed to act as a barrier to interest and awareness:
I don’t know that they see that as part of Belfast. Speaking as a local person I would see that
more as city centre as opposed to part of East Belfast. When we tell local people they don’t
show an interest. They show an interest if there are activities happening for their children. It
would be for members of their families as opposed to themselves. If we do get any
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information we do promote it because we encourage people to get out there and see what it’s
about, but you can’t force them, and they wouldn’t see it as a local centre (Dee Street
community worker).
This was even more pronounced in North Belfast, where the sense of physical distance (see
section 7.9.1) reinforced a sense of cultural and economic difference:
It’s set apart. It’s not in their community, it’s adjacent to their community. The picture of
Laganside for people at the moment, particularly people from North Belfast is of Laganside
as a yuppie Quarter, you have all the apartments and so on, and what impact can they have on
that? To be honest very little (North Belfast community worker).
For some community members this sense of ‘otherness’ of Laganside developments was also
fuelled by speculation surrounding the type of development taking place:
You know, are the going to make it like that gay bar, the Parliament and the Crow’s Nest and
the Kremlin, I wonder are the going to make the whole area like that, I wonder are they
making that whole area for gays and lesbians and people like that? (Duncairn community
resident).
Community members, particularly in North Belfast, tended to feel that Laganside could not
benefit them, and that the only type of development which would have a positive impact on
the lives of the community would be one taking place within their own community:
Laganside? Down there? Miles away and no good to us, love. We want the Waterworks
fixed up, a leisure centre, somewhere you can walk around and take your children.
Laganside doesn’t mean anything to us (New Lodge community resident).
While the community had, as shown in section 7.9, a degree of awareness of individual
Laganside developments and activities, they seemed less aware of the overall development
and of Laganside as a Corporation.

Community leaders, rather than the community

themselves were those most likely to have contact with Laganside personnel, and to be
thinking of long term potential benefits for their communities.

7.6.2

Experiences with Laganside
All the community leaders interviewed had had contact with Laganside at some

point in relation to planning, community activities, employment provision or training. There
was, therefore a recognition that Laganside had made an effort to make contact with
communities:
They paid a whole lot of lip service to it in the early 1990s and why did it not happen then? I
think possibly there wasn’t the experience. Either they’d read up or visited and got these
ideas about how crucial it was to involve the local communities and they may even have
wanted to. The leaders may even have said they needed to do that but there was no ability
within to try and translate that into action. May-be it was naivety, and it may have been with
the best intentions to involve the local community, but because of a lack of real commitment
born of experience or real knowledge then economic matters took over and drove things on at
a great speed and there wasn’t time to involve the communities. I don’t think there was
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malevolence, I think there just wasn’t genuine commitment because there wasn’t genuine
understanding (South Belfast Community Worker).

Several leaders raised the issue that although the will may have existed within Laganside to
access community views, the Corporation lacked the experience and the knowledge to create
a truly inclusive process. For some leaders, the lack of resourcing communities to allow
them to make a valuable contribution was indicative of a lack of genuine commitment:
You were asking people to come along and give their views of what they would like to see in
a multi-million pound regeneration scheme, and you were asking their input into that without
any technical assistance, without any help, without any preparation, without any awareness
of the possibilities... There was no information that’s needed to base judgements on. It was
totally unfair, totally one sided and automatically created a situation where those views could
be dismissed because they were technically incapable of being achieved, were unrealistic or
just not feasible. The failure was built into the process right from the very beginning because
the technical support wasn’t given to the local community. We pointed that out from the
start and we consistently made clear to the Board of Laganside and to any other statutory
body that if you want to do community consultation, part of that consultation has to be
technical support to the community to enable them to form ideas and proposals that are
feasible and can work, otherwise it’s just a publicity exercise... It didn’t necessarily need to
be a long-term process but it needed to be properly resourced and thought out and I think
there needed to be an indication that they seriously wanted to hear the views of people in this
community. You certainly wouldn’t get that impression from the way the exercise was
carried out (Lower Ormeau community worker).

Problems in experiences with consultation may simply be due to different ethos which exist
in community and statutory organisations.

For Laganside, being more experienced in

working with the public and private sectors may mean that they are less confident in working
with communities who need a different approach:
I think Laganside have reached out but not in the way communities reach out. When we
reach out, we reach out with people. I don’t think a bit of paper, although we promote it, we
promote a lot of things in the centre and it would get lost within that. We rely on people
contact and there hasn’t been any of that, and that to me is real contact. Sending a letter
giving information is nothing more than that and we would get that from different things all
over Belfast and we do put it up on our walls to encourage people to go for it, but there’s so
much coming in (Dee Street community worker).

For communities with little connection with the city centre, efforts need to be made at a local
level, building confidence and interest, before attempting to have events outside the area.
One community worker comments that in his local area:
People don’t want big adventure. To have something in the City Hall or the Waterfront Hall
to get people in east Belfast to go and look at a model - there’s no chance (Albertbridge
community worker).

Also, community members inexperienced with new developments, and unaware of how the
planning system works need to be approached differently if they are to feel that they have a
stake in how the area develops, and if they are to understand the development which takes
place:
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They don’t want your opinions anyway, they just send you a letter out to say these ones are
building and if you don’t want it facing into your house do you have any option really? I
wasn’t even asked and there’s a big building facing my house (Markets community resident).

In approaching the community, community workers there was, at times, a lack of sensitivity
on the part of Laganside concerning the reality of situations within communities:
I remember when Margaret was coming out, they must have had it at around 5.30 or 6, she
said for when people get out of work and this woman was there and she said ‘sure who round
here has a job?’ so you can suddenly be smacked into reality. Because she was working she
assumed that that is just the way it is and it’s not the reality (Lower Ormeau community
worker).

However, while the actual method of approach has been criticised, communities agreed that
Laganside did more than most organisations to engage with the public:
I’ve got to say they’re better than most statutory bodies, yes, in terms of consultation and
trying to form partnerships. They’re not perfect but they’re a lot better than a lot of situations
I’ve encountered through the years (Lower Ravenhill community worker).

For some community leaders, however, the initial expectation of involvement, and the
experience of consultation ended in disappointment when the promise of involvement was
not delivered:
We went to the thing and were told by Kyle Alexander and his consultants that it was
important that they consult with people and get the thing right, and that nothing could be
done until people thought it was a good idea and then about two weeks later we saw a news
splash across the front of the Telegraph about what they were doing and how they were going
to do it, so it seems to me that the exercise that took place in the Park Avenue Hotel was just
an exercise, it had no substance to it. They may have taken on what people were saying on
the day but it seems that they already had their propaganda machine in full motion and that
the press release was probably already written, even as that meeting was taking place
(Albertbridge community worker).

This danger of failed hopes and disappointment is noted by Laganside representatives
themselves:
One of the other aspects that worries me, I wonder if in Lower Ormeau and Donegall Pass, I
wonder in those areas, because there was such and expectation built up that they are more
cynical now because we have not actually delivered. East Belfast may have a better view of
us because we have not actually failed them. On the Gasworks the communities would feel
that we offered an awful lot but have not delivered (Laganside employee).

For many community representatives, the entire experience of consultation was seen as
merely a public relations exercise for Laganside, and has left community leaders cynical
about the Corporation’s motives:
They set up a fund for community events. If you look at their annual accounts you’ll see that
in their annual accounts they have a heading ‘community events’ and the amount that is is
around £4 million, but we only ever apply for grants of £250 so we’ve got around 5 or 6 six
grants at around that. What they’ve done is, things like the Tallships coming, the powerboat
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racing and all the events down in Lanyon Place, they put that down as their community
expenditure and they haven’t actually spent a great deal in these communities - I would say
less than £5000 pounds in the last 10 years in this community or in Markets or anywhere
else. I would be very cynical about it (Lower Ormeau community worker).

The involvement of the Corporation in arts based and public use projects was seen by many
of those interviewed as beneficial, but used by Laganside to replace, rather than supplement
more meaningful commitment to the community:
My understanding is that this summer they’ve given out a huge number of grants to groups
on East Belfast - £250 and £500 for things that they’ve wanted to do over the summer
months. That’s pin money and it’s just playing at the game by giving out those grants. One
of the things I’ve learnt in the last couple of weeks is that most of the grants that have been
given out have been given to groups that only run on two or three hundred pounds a year
anyway, so no disrespect to those groups but they’re not going to have any major impact on
what’s going on on the Lagan. I think, it’s purely my opinion, that it’s Laganside playing to
some of those groups and not playing to some of the bigger groups (East Belfast Community
Worker).

Several groups of local young people have been involved in small scale projects along the
river. While this was welcomed by many community workers, it was also recognised that
such schemes had as much benefit for Laganside as they had for the young people involved:
The young people have been part of that so anything that has happened, yes the young people
have been very involved and Laganside would want that because I suppose if young people
are involved then there’s a bit of ownership, so they mightn’t destroy it. We’d shrubs planted
and the young people were involved in that and they’ve never been touched. On the scale of
things vandalism is nothing. They have been very good about young people being part of the
process (Lower Ormeau community worker).

Others also felt that efforts with local young people reflected the public relations focus of the
Corporation but that there was still a genuine commitment that people were genuinely
involved:
You know what the design process is like but it was just about being included in it and
coming up with a final idea. They brainstormed and they came up with quite a few ideas. It
seemed to me to be more of a publicity exercise for Laganside to be able to say Took at us
working with a community group’... In some ways, to Laganside’s credit, I think they were
quite impressed with the way the Young Men’s Group decided against it, not in an
antagonistic way. They did actually send out an application from for us to put out our own
idea and do it from scratch (Donegall Pass community resident).

Most interviewees acknowledge that Laganside have tried to engage at some level with local
people. However most felt that their experiences with Laganside reflected either a public
relations focus, or a lack of knowledge of how to truly include disadvantaged communities.

7.6.3

Relationships Between Laganside and Community

Although some Laganside sites are nearing completion, most developments are
ongoing. Relationships between the Corporation and local communities therefore continue
to develop. Since Laganside have been in existence since 1989 and have been in contact
206

Chapter 7: Towards a Grounded Theory for Belfast

with neighbouring communities since the early 1990s, the strength of current relationships
are likely to be crucial in the degree to which local communities benefit from new
developments. Many community leaders recognise that, particularly in recent years, strong
relationships have been developed with individuals in Laganside:
We’ve had good support all the way through by Laganside. They’ve been saying from the
beginning that there has to be an at least 10% element of community involvement in that site
although it’s being developed by a community developer. They have been fairly good to us
all along... I’ve had a number of one to one meetings with Laganside and they have come
here and done presentations to the community. The proposals, in our view, and in the view
of all the people who were there that night, are excellent. Any development that happens
along this side of the river we would give a welcome to because it will be creating new
opportunities, new job opportunities for the unemployed (Short Strand community worker).

The leader of another community noted that Laganside and the local community
development group had developed at the same time so that the relationship developed as the
two organisations matured:
LORAG has been involved in encouraging Laganside to get involved in community
consultation and to make people aware of what they were doing and to consult people about
what their plans were, since LORAG and Laganside were set up around the same time 1987 - so there’s been an ongoing relationship (Lower Ormeau community worker).

However, although it is acknowledged that Laganside are extremely professional in their
relationship with communities, the reality of their remit ensures that those relationships will
always be of limited value:
Laganside are very pleasant, I have to give them that. They've done their homework as
regards dealing with community groups. There's never any animosity or aggressiveness with
them and I must say I enjoy meeting them, but it’s unfortunate that their positions are not
involved directly with the community.
It's economic regeneration really (Markets
community worker).

There is a recognition that Laganside have made genuine efforts to form relationships with
local communities but that they could do more to proactively engage with communities:
We find them responsive. They’re not particularly pro-active, they don’t come to us and say
we’re thinking, but when we go to them they’re very co-operative, so there is that
interchange... There is an exchange but the relationship is not as well advanced as it could
be... They do attempt to be proactive and try to be helpful. I won’t deny that and they’re
good at that but I just think they could be better (North Belfast community worker).

There is also a degree of cynicism among some community workers concerning the
motivation for Laganside’s work with the community, and about the degree of openness and
depth of information given in meetings:
Laganside have been fairly pro-active. Certainly they seem to have good communication
networks. How deep they may be in terms of the depth of information that we’re getting
about what they’re doing may be another issue but they would keep us on their mailing list.
Any events that are happening they would make sure that we are involved. From time to

207

Chapter 7: Towards a Grounded Theory for Belfast
time they consult with us on issues. They invited us down to have a look around, to look at
the plan, the whole PR bit (Partnership board worker).

The degree of professionalism of Laganside was recognised by most community workers,
but for some, this professionalism was seen as a barrier in working with communities:
They’re so used to dealing with large developers, they’re so used to dealing with brownfield
sites, and they’ve practically no experience in dealing with a living population and so their
instincts are to talk to you but not do anything for you and listen to what you say but don’t let
it influence anything (Belfast-wide community worker).

The primary focus on physical and economic regeneration is seen by some South Belfast
communities as the motivation for much of the work with communities, who see community
focused developments as an exercise in public relations:
They have this notion of Laganside and the walkway as a tourist attraction, and they see this
community as a potential threat to that. So they’re concerned about graffiti and about youths
drinking on the walkway and the effect of that so they’ll engage with us in trying to deal with
those problems because it’s a threat to their vision of what Laganside is going to do. There’s
no intrinsic value in doing that for them. The arts stuff has a benefit for them in doing it, and
that’s why they’re not interested in doing any other kind of work, because they don’t see the
value in it for them (Lower Ormeau community worker).

While such initiatives are welcomed they are regarded as insufficient, given the scale of
Laganside and the amount of effort that has been invested into actual developments:
I know they have a very strong PR outlook and I think that can account for much of their
apparent enthusiasm about relating to local communities. It’s not that they do nothing - for
instance we have just finished a collaborative art project that Laganside has sponsored so
there would be wee bits of sculpture along the walkway but considering the magnitude of the
development company and what it’s brought about, proportionally there’s been very little
interaction (South Belfast community worker).

Reactions inevitably varied between communities. Some were willing to acknowledge the
strengths of the Corporation in working with communities.

Others, however, adopted

extremely negative positions, seeing Laganside’s approach as poor, regardless of obvious
benefits to their communities:
They’re involved in placating communities through bits and pieces and throwing the crumbs
from the edges and while I have used that to our advantage - for example we got £90,000
from them for our playground, if one looks at the map of Laganside and their area of remit
one can see how it’s drawn to purposely exclude local communities (Markets community
worker).

Another community leader from the same area expressed similar negativity to developments
and remains suspicious of the Corporation’s motives:
They have all this jargon and buzz words, that sound good for getting European money,
community consultation, community involvement, building a civil society, all this sort of
stuff, but it just doesn't happen. At then end of the day they don't want people living in these
areas. The way they look at it the land's more valuable for commercial development than it is
for residential use (Markets community worker).
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Several community leaders expressed similar suspicion that communities were treated in
such a way as to fulfil expectations of community participation and to avoid conflict:
So consultation is with a small c and the like of business development opportunities and
plans drive Laganside. Consultation is to make sure it doesn’t burn down in the middle of
the night. I mean that glibly, but it’s not about how they can improve the quality of your life.
It’s how can we do this without impacting significantly on your life in a way that really
makes you pissed off (North Belfast community worker).

Again, this view was most common in communities in South Belfast where there had been
problems relating to anti-social behaviour on the walkways, and around Laganside sites. The
efforts of Laganside to work with local communities were seen by some community leaders
as an exercise in damage limitation:
My view is that Laganside’s interest in talking to people like me who are involved with youth
is not integrating and involving, it’s how to ensure what work was carried out on the
walkway wasn’t damaged. It was to ensure that the work carried out in the Gasworks wasn’t
damaged as opposed to the community having a full role in it (Lower Ormeau community
worker).

Laganside had been involved in organising meetings with local youth and community
leaders, local business managers and Laganside themselves in order to seek solutions to anti
social behaviour. One community leader however, saw this as Laganside bringing in the
community to solve their own problems:
Laganside and the local industries are more inclined to come to this organisation to resolve
problems they have with local children, and some anti-social behaviour. I find it difficult
because there is no sense of protection because they’re not involved with our community.
My time is busy, why should I be the guardian of those who ignored us and only come to us
when the local community is creating a problem? They’re very quick, particularly some of
the local politicians to castigate this community in relation to some, what I would call
extremely genteel anti-social behaviour, yet they’re quick to condemn this whole community
(Markets community worker).

Different communities will inevitably have formed different relationships with Laganside.
What is clear is that Laganside have attempted to build some level of relationship with local
communities.

While Laganside themselves recognise that communities have different

experiences of Laganside developments, it seems clear that the relationships which evolve
cannot be explained purely in terms of the degree of effort made by Laganside. Community
leaders themselves, and the way in which they perceive the attitude of statutory bodies in
general and Laganside in particular have been equally influential in determining the strength
of the relationships which develop.
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7.7

Employment and Economic Benefits

7.7.1

Filter Down of Benefits

The most important potential benefit of Laganside for local disadvantaged
communities was seen by virtually all interviewees as economic. The location of major
business and the creation of large numbers of new jobs has the potential to transform local
communities by bringing unemployed people into employment. The approach of Laganside
has been primarily concentrated on attracting new businesses to locate in Laganside areas
assuming that the knock on effects of investment will inevitably benefit local communities.
One Laganside employee commented:
But we see the way to tackle the problem has been to tackle the physical environment, the
infrastructure, and that then leads to economic regeneration which in turn creates the jobs that
can start to benefit local communities. That has been the approach we've taken (Laganside
employee).

This was echoed by those working in the community:
I suppose, I don’t know, that they had some kind of benign view that if they did it there’d be
some kind of trickle down effect or it would just happen automatically (Community planner).

There was also, however, a recognition by some development workers that the communities
immediately adjacent to Laganside would not be those to benefit most, since the
development was designed to benefit Belfast and Northern Ireland as a whole and local
communities might not be the best equipped to take advantage of opportunities available:
My understanding is that the benefits of Laganside will ripple out. The first ripple in the
surrounding areas is a very strong ripple but the ripple becomes a wave further out. The
benefits of Laganside are probably felt more on the periphery around Belfast, in suburbia
than in those core wards around it (BRO employee).

The widespread view, therefore, was that if local communities were to benefit in a
meaningful way consideration needed to be given to the types of jobs available, training and
barriers to employment:
At the end of the day you need those affluent people and you need those big names, and
that’s bound to filter down no matter which part of society you’re in it’s bound to fdter down.
I think what they’re concentrating on as well is on the educational front and the liveable as
well is building up those communities and some of them, really, you’re starting at the bottom
(Belfast development worker)

7.7.2

Laganside and Hopes For Jobs

If Laganside developments are to be integrated into Belfast, and if local communities
are to feel that they have a role in new developments, it is crucial that the jobs which are
created are open to, and accessed by, local people. Laganside recognise just how important
this aspect of their work is:
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The major issue at the moment is with the number of jobs being created, can we actually
deliver local people into jobs. I think we need to engage with local communities more, as
much as we have the resource to do that. This is where we’re torn. If I said to the team that
we have to go out to these groups to explain what we’re doing more, the danger is that we
don’t get the work done. We have targets to reach. I think we do need to engage with them
more and I think we are going to do that (Laganside employee).

During the research there was a sense of anticipation among local communities of the
potential for employment in Laganside developments:
The Odyssey Project is happening, the Harbour Estate is up for grabs in terms of its
regeneration, you’ve Laganside now taking the eastern side of the river very seriously indeed.
You have Dunloe Ewart who have bought Sirocco Works and you’ve all that happening just
on the periphery of, certainly inner East Belfast, what we would consider to be the most
deprived parts of East. The sands are moving very quickly and if we could factor in on local
needs and issues into the development of these major schemes as they happen, that could be a
major contribution to regeneration. I think the potential to plug into all of that is massive
(BRO worker).

By 2001 some communities were already beginning to see some benefits from the new
developments, although at a limited scale:
There has been an interest in that, where we have local people who are employed within the
different projects. They would come in and let people know that there are jobs going there,
and we can get them. Their own staff would support that, and I’ve been talking to a few of
them and they’re very happy where they’re working. I don’t think there are a lot employed,
I’d say it’s been minimal but those who are working there are happy (Dee Street community
worker).

Laganside has worked, through providing newsletters and job opportunities to local
community organisations, to ensure that local communities are kept informed of the
availability of jobs:
The other thing is that they’re well connected into our job club. Their information is very
good, they’re keeping people up to date, by their newsletter (New Lodge community
worker).

Laganside's remit can, however, cause problems, since, as a regeneration body part of their
role is to promote their own developments to a Northern Ireland wide audience. While doing
this, the run the risk of raising expectations higher than can be realised:
There's a danger, from a marketing point of view, that when you're launching and
announcing schemes, you do hype the thing up and raise expectations above what could ever
be delivered (Laganside employee).

The potential for disappointment is increased by the fact that Laganside themselves have
limited power to ensure the employment of local people (local labour clauses cannot be
enforced due to Northern Ireland's equal opportunities legislation). While the Corporation
can encourage individual companies to work with local communities, the final responsibility
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lies with companies themselves. Even where companies do hold pre-recruitment training,
several communities doubted the impact these schemes had:
We would have a number of people involved in those schemes - we wouldn’t have a big
number - we’ve a couple of people working in KFC. It’s not the type of job we were trying
to gear people up for. Some people were employed in Hilton, but there’s no major impact in
it, there’s no employment programme for people to go through. It would concern us with
developers who would pay lip service to what’s happening - for example the Hilton said they
were going to train people and bring people on board and benefit the local community but
there’s not a lot of people from these areas employed in the Hilton to the best of my
knowledge. Their argument will be that nobody applied and nobody came forward, but the
impression we would have had would be that we would have been involved in some
proactive type programme. BT would be the same, or the new major office development.
There are all those things that didn’t happen and still aren’t happening (Short Strand
community worker).

However, many of those working at a strategic level recognise that for private companies,
working with local communities can be extremely difficult. Even where Laganside have
encouraged companies to work with communities, those schemes which were developed
were not as successful as they had hoped:
That is a continuing process. One of the things we said to Hilton was that we would require
Hilton, as one of the conditions, that they would work with the local community. When we
negotiated with Dunloe Ewarts who owned the site there was a condition that they and in turn
the occupiers of the buildings, would work with the community to establish training
initiatives. Because of Fair Employment legislation you couldn’t guarantee the outcome of
that and it was setting down a number of principles. Hilton invested about £400,000 in that
and were very disappointed in the response. Partly why the response was disappointing was
because it didn’t understand some of the barriers (BRO employee).

Even among communities themselves, there was a recognition that Laganside, and even
companies themselves could not ensure that local people would be employed when the skills
and experiences within the community did not match the jobs available.

One group

discussed:
Rl. But if you think of the unemployed ones around here, they’re not going to get a job over
a Queen’s graduate with 3 or 4 letters after their name.
R4. But I thought they’d have got more people jobs. If they’d even sent people out talk to
them and to try and bring people into something.
R2.1 haven’t seen them giving jobs to anybody. There’s been no, ‘all of a sudden everybody
has jobs’.
R4. But you wouldn’t get everybody to get jobs
R6. But that’s not Laganside’s fault
R2. But they said they were going to bring employment to the area.
R6. But it’s not Laganside’s fault. They said they were going to bring employment to the
area. They were building office space for other companies to come into the area, the likes of
the Halifax (Lower Ormeau community residents).

In part, the perception of communities may be related to the types of employment that the
community would traditionally have been engaged in.

The resentment at loss of

employment in traditional employment influenced attitudes to the new jobs being created:

212

Chapter 7: Towards a Grounded Theory for Belfast
How many people in the Market’s have actually benefited? At one time the people in the
Markets and Short Strand, where Lanyon Place is now was a big fruit and cattle market, and
in the Markets itself you had English’s Bakery, you had the hide shops. That was a working
community. If you go over now and ask how many of those people are working there, there
might be a couple working as porters or waiters but there’s nobody that I know of working in
positions of influence (Belfast wide community worker).

The attitude to new jobs may be influenced by what local people consider to be 'real' jobs.
The jobs which are created need to appeal to all levels of educational ability within local
communities, and to provide a range of types and levels of jobs:
I would like to see jobs going into Laganside that would attract people - we have two
spectrums in the Short Stand. We have very high achievers and very low achievers and we
need to be making up that void in between. There’s people leaving this area with degrees
and they’re inclined to move on. There’s other people coming out with absolutely no
qualifications and we try to get them in to get NVQ training and get them interested in the
likes of the low paid jobs or low skilled jobs, bar work, waitressing, stuff like that... I’d like
to see more of those types of jobs where people have the incentive to say that at least it’s
worth their while to go for those jobs because if they get it they can come off benefits and
may-be get a mortgage for a house (Short Strand community worker).

One of the main criticisms of Laganside developments, however, centres on the types of jobs
which are being created. One Laganside employee notes:
There are jobs, and everybody knows that, and those jobs are open to everybody. We have
made efforts to publicise our jobs, and our training. I suppose Laganside has really been
rolling out jobs for four years, and there are more coming out each year. If you were
unemployed I don’t think you could say that there aren’t jobs out there. The jobs might be at
a very high standard, but that’s not true either because of hospitality. Some of the jobs in
Laganside, employers would say that you might come in at a low level, but there would be
good opportunities for promotion if the individual displays good interest and motivation.
There are opportunities there (Laganside employee).

However, the opportunities which are there may not necessarily appeal to local people. One
young person from Donegall Pass commented:
It seems like the people who work in there are not going to be from any of the surrounding
areas, they’re going to be from a middle-class background as well. It would be nice to see
more inclined towards what people from these three local communities would be interested
in, like car mechanics, apprenticeship kind of things (Donegall Pass community resident).

The jobs which have been created are perceived as low paid and menial, with little
opportunity to build a career. A Dee Street community worker commented:
You’re also talking about low-pay work and menial type work where there isn’t the
opportunity for local people to become involved in meaningful employment and that’s not
trying to demean the people working at the Odyssey but if a young person wanted to advance
their career opportunities I don’t believe the Odyssey will be the place to do it... IT jobs and
that kind of thing, then people would see that there’s an opportunity for them or their son or
daughter accessing those job opportunities but the reality is that it’s either service or call
centres and there are limited opportunities and limited career prospects in that type of work
and usually they are low paid jobs in that sector (New Lodge community worker).
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The perception of jobs being low paid and short term means that some community leaders
may be unlikely to be willing to promote them within the community. One North Belfast
community leader commented:
Training is important for young people to get, to get them into jobs like into the Hilton Hotel
as waiters and chefs. In all reality though, they’re not real jobs. A lot of them are very low
paid (North Belfast community leader).
Some community leaders express the fear that accessing low paid jobs within the IT and
hospitality sectors might do more to harm rather than help the long-term prospects of local
people of entering lasting employment.

This, for some, stops leaders promoting jobs in

Laganside to the community:
Nor do they want to be targeted at the type of employment that the Halifax is offering. One,
call centres have a bad reputation, one of the reasons they’re setting up here is because in
England the turnover is 4/5 months. Over here I think they’re hoping that it’ll be 8/9 months,
and I’m not going to train someone for short term employment. That would be more harmful
than anything else and anyway, what has transpired here is that this type of job is part time,
aimed at university students and the number of hours will be reduced to around 25... I don’t
believe that because all they do is conduit information and try to sell and I think that’s a poor
basis for people returning to work because it’s a pressurised environment anyway. It’s not an
environment that I would move people into (Markets community worker).
If community leaders are unwilling to promote available jobs within the community, it will
make promotion of employment within local communities even more difficult.

7.7.3

Training
As noted in the previous section, the employment created within Laganside has little

established base within the communities bordering Laganside. If local people are to access
jobs there therefore needs to be training to provide local people with the necessary skills and
experience to allow them to compete for available jobs:
Like a lot of the people in local communities would just have the minimal skills, like literacy
and numeracy and would have no self-confidence. So there’s a whole area of the core skills
looking at giving people confidence how to dress up for an interview, what to expect when
you leave, like a lot of these communities don’t even go into the city centre so they’re very
insular, very closely knit. I think people are at all very different levels, you might have a
graduate in there as well but a lot of people in there would be long term unemployed and
need a lot of help just to get them the basic skills to become a cleaner... so we’re trying to
provide, and Laganside’s not a training organisation, we work in partnership with the T&EA
and other agencies to try and have all the various levels of training that you can move up,
move on and get in (Laganside employee).
Laganside itself is not a training organisation.

The Corporation has therefore worked in

partnership with T&EA and other statutory organisations, as well as incoming businesses to
develop training courses for unemployed people:
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Laganside have made quite a lot of effort around some of the types of employment that are
being created. There’s a big effort going on at the moment with the Training and
Employment Agency taking more of a lead, like in the Halifax. We’ll see. There’s a range
of efforts being put in place, almost pre pre-recruitment which I think BIFHE are going to be
contracted to co-ordinate and I know that BIFHE will try to link in with local training
providers so it’ll be interesting to see does that create a greater access to the employment
(Partnership Board employee).

Through the encouragement of Laganside several businesses have developed and run
training opportunities aimed specifically at local communities.

Laganside has worked

alongside these businesses to facilitate the process:
I can remember that before the Hilton was built, I think it was Laganside organised a
conference on the Hilton, personnel people came along and spoke and there were quite a lot
of community organisations from near by that particular site of development that came along.
I think that was one way, one useful way of Laganside trying to bring local communities
together with the Hilton who have been a big developer in that area, a big opportunity for
jobs (BRO employee).

One BRO worker noted, however, that regardless of how much effort is made by employers,
individuals themselves have to access the training available if they are to gain the necessary
skills:
I think Halifax has demonstrated that they’re willing to go the extra mile but at the end of the
day it’s really up to the communities to equip themselves with the skills that are required.
Also, there have been traditional employments here that many people in the southern area
would have been involved in. They’re gone, they’re dead and gone, they’re not coming back,
so there’s a question of people out there who may have skills which are not appropriate to the
jobs which are coming in. You are going to see call centres, you are going to see hospitality
and tourism, you are going to see office place work so if the skills aren’t available then the
community’s going to have to make the effort to get them. Employers have a responsibility
to be open and accessible but in the final analysis it’s up to the people who want the jobs to
get the skills (BRO employee).

Despite the provision of several training schemes, ranging from construction through to
hospitality and call centre work, take-up from local community members has been
disappointing. One Laganside employees notes:
We did set up in the Klondyke, back in 1994, a construction training scheme, where we were
offering people construction skills, where if they did the training they were almost
guaranteed a job at the end of it, but the scheme closed down because there was so little
demand, so little uptake from the communities... Our main emphasis is getting the training
schemes in place with new employers and with the local communities so that at least there is
training in the schemes for the jobs that are going to come (Laganside employee).

This trend of poor motivation to participate in training schemes is also recognised by
community workers:
I know as regards the Hilton and some of the call centres there was training provided for
local people so that they could take up the positions being provided and not only was there
very few applied to it, but I don't think anybody ever actually got through the training. So it's
a chicken and egg situation. It worries me (Markets Community worker).
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One potential solution to the problem of low participation in training is for training schemes
to be organised within local communities, with the community working in partnership with
business and the T&EA to provide training:
We believe that there’s great training, and if they’re talking about hotels, we have people
there, to see what staff are available. Look at the area and if training is necessary then let’s
provide the training, but provide the training within the areas, so you’re saying to people,
come in here and do the training, and at the end of this you’re going to get a job here... it
takes them off the streets for a while, but if they know that there’s a real job there at the end
of it, that’s what’s needed. Laganside have indicated to us that that’s the road they’ll be
travelling (Carrick Hill community worker).
Most communities in Belfast have an employment initiative, either through a job club, or
through locally initiated training schemes.

With the facilities and structures in place,

incoming businesses can potentially utilise existing provision within the community to
provide tailored training packages:
We’ve got job club here, we’ve got a large population of unemployed people, we also have
training facilities so people can be trained up. There’s no sense Laganside ending at York
Road and that’s it, and never venturing beyond because you have to tie in the whole
community, or people won’t feel part of it (New Lodge community worker).
Those communities with the strongest community infrastructure are therefore best equipped
to take advantage of potential training opportunities, so that if Laganside provides
information about forthcoming employment, the community themselves can initiate the
necessary training:
We know that there’s a high level of skills here in the tourism industry, hotel and catering
and people are skilled up in that area because traditionally this area had to work in jobs like
that because they couldn’t get jobs in the shipyards and Shorts because of the high rate of
discrimination so people took the menial jobs working in bars and restaurants so we have a
high level of skills in hotel and catering and people would be attracted to jobs within the
Laganside, for example in the Odyssey there’ll be a lot of bars and restaurants and right
down to the cleaning jobs... They’re telling us the types of development, just so that they
would be on an even keel with people with people from other areas applying for the jobs, so
they’ll be confident enough to go for the jobs that are advertised. I think they’ve been pretty
fair in reaching out to the communities that way (Short Strand community worker).
The key criticism of Laganside in relation to training, however, has been that there has
simply not been enough information provided to local communities to allow them to prepare
for new job opportunities. The general view among communities, particularly those in South
Belfast where many businesses are already in operation, was that Laganside failed to give
local community organisations enough information for them to develop a long term approach
to training:
When you look at the number of jobs that have already come into position in and around the
Gasworks - the first big run with the Halifax has been missed. Community projects like our
own have done our own poorly funded piecemeal sort of attempts to slot people into those
jobs but it hasn’t been an easy process and it needs much more infrastructure and long term
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development attached to it rather than bits of money fired at projects in the short term (South
Belfast community worker).

Community leaders were angry that Laganside did not provide information to local schools
and community groups at the early stages of new developments to that they could begin to
prepare people for future opportunities:
We have been arguing for years that there needs to be pre-recruitment training. There needs
to be an in-depth study into the qualifications that exist in this area and a match of potential
employers who will be brought onto the Gasworks site and that work needed to be done years
ago, and training programmes put in place to enable local people, local schools, unemployed
people to start training themselves to make the most of what was going to be available. None
of that ever happened. So what we’ve got is a training programme being put in place by
employers. You’re talking about some people in this community who have very basic
standards of numeracy and literacy and need to be brought up so you’re running to catch up
with everyone else. By the time people in this community are trained up to take the jobs the
jobs are going to be already gone (Lower Ormeau community worker).

Another community worker in East Belfast claimed that despite existing infrastructure
Laganside had not provided any information to help the community to prepare for future jobs
in the Odyssey or Eastbank:
We have never, despite having meetings with Laganside about the sort of clients that they
might be working with in the Laganside area, we have never had any information off them,
we’ve never had any support off them in order to develop our training programmes but
they’ve been able to go to West Belfast and parts of North Belfast... We have got plenty of
wheels and motion now through training programmes and contact with people that if they
told us the type of person they’re looking for to do a job in this Eastbank area we could be
training them now and they could be ready for when Eastbank’s ready. But have they
contacted us? No. Have we contacted them? Yes. Have they responded? No (East Belfast
community worker).

The most high profile training initiative for a Laganside development is the GEMS initiative
(see section 6.6.4). Although those working at a Belfast wide level welcomed GEMS as an
attempt at forming a partnership between incoming businesses, Laganside, the community
sector, and statutory training bodies, two local community representatives in South Belfast
were extremely critical of the training initiatives. The first of these criticisms centred on the
perception that GEMS detracts from training provision within communities themselves:
Recently we came across problems with GEMS. GEMS on paper is a good project, but even
Gerry Doherty from the partnership board would say that the actual community
implementation needs to beefed up, that part of the project needs to be beefed up. When we
try to get some funding, to even start something in Donegall Pass, even just to get job boards,
or to give people support and advice, we came across problems because funds had already
been committed to GEMS, so the Gasworks site is coming on line already but we can’t do
anything, because we’re waiting for GEMS. But there’s this gap and the jobs are going to
already be gone. I’m not saying all of them, but by the time GEMS comes on board and
starts working out, we’ll have lost some opportunities (Donegall Pass community worker).

Also, the delivery of GEMS was delayed while the scheme was developed and went through
the process of economic appraisal. Local communities were frustrated at waiting for the
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scheme to be developed while businesses were already in place and beginning recruitment.
One community worker also expressed scepticism that any scheme based wider than the
local community would be successful:
Intervention has to be at local level and to date the GEMS project is poorly designed,
especially in relation to delivery. It has been too little too late. We have to look at the
delivery mechanisms of GEMS and unless those delivery mechanisms are sited within the
local communities themselves it will not be successful (Markets community worker).

Given that Laganside's primary role is not training, but physical regeneration, and given the
limitations of their power to ensure the recruitment of local people in businesses, they have
invested considerable time and effort in encouraging training for local people. However, if
Laganside, incoming businesses and local communities can work together in partnership
they will optimise the opportunities of accessing employment for local people.

7.7.4

Barriers to Employment

To date the extent of local people being employed or training for employment in
Laganside sites has been limited. In part this might be due to the type of jobs and training
and to limitations in training. However, perhaps the greatest barriers to gaining employment
lie within the communities themselves. The problems which exist within disadvantaged
communities are multi-faceted and cannot be solved easily. One community worker noted
that the concept of much of the employment in Laganside seemed beyond the imagination of
some local people:
People over in Mornington had something all around job creation in the Halifax and he’d all
these people talking. It wasn’t grounded, it was dreaming dreams and people were saying
‘look is there a job in this for me?’ It was very far removed and I would have found that
difficult. I know there was a huge gap (Lower Ormeau community worker).

For businesses used to working in the private sector, working with local economically
disadvantaged people may require a change in working style and approach. There is also a
need for awareness and sensitivity to the concerns and world view within disadvantaged
communities:
If I had a criticism it’s probably more the new employers who come in than Laganside. I’m
not sure that they’ve taken on board how difficult it is to motivate people from inner city
disadvantaged communities, be it here or Donegall Pass or the Markets or wherever. I don’t
know if they’ve taken that on board but I know Laganside have been canvassing to try and
get them to respond to that (Lower Ravenhill community worker).

Laganside employees themselves, however, are aware of the range of issues which may
prevent people from accessing available employment:
The jobs do vary from cleaning, right the way through. Another thing is the fact of the
benefits trap, that you lose so much that it just isn’t worth it. Actually getting people onto
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training courses from the local communities, I think the main blockade is the benefits system,
where people with a family might expect more financially. Also, people who’ve been on
training schemes that haven’t been linked to employers, and have just lost interest and have
no enthusiasm or motivation, because they don’t expect to get a job. Expectation is low,
confidence is low, morale is low. A lot of people would have applied for jobs and just don’t
even get to interview stage, so just avoid it (Laganside employee).

One of the key barriers preventing people from even considering jobs in Laganside lies in the
lack of confidence within communities of their ability to compete on the job market. One
community worker explained:
Let’s take the Halifax jobs for instance. We gathered up a head of steam in the area for
encouraging people to go for jobs in Laganside and the biggest hurdle was a thing that
Halifax do called the aptitude test. It’s a regular kind of employment literacy, numeracy,
logistical test and to my mind didn’t seem to have an awful lot of relevance for the jobs, but
of 14 people that we encouraged to get the application forms, 13 took a look at the sample
aptitude test and said ‘no-way, we’re not going in for that’. I know one person in this
community who’s got work in the Halifax. We’re running a wee series of programmes called
Jobwise in liaison with Belfast Institute and the TEA to try and deal with the very unprepared
sector of the unemployed so that they can have a go at the Halifax. We’ve done what we can
over the twelve years and we’ve got 100 people into work all through the town, but the
nature of these jobs that are occurring in the Gasworks and Laganside are such that they
really require a reasonable level of education and competence and confidence and that’s why
there should have been a longer term strategic preparation in place long before now... I think
the whole thing seems fairly distant still for a lot of people. It’s for some other unidentified
people who drive or train in from the suburbs. A lot of people have said in one way or
another ‘my face wouldn’t fit if I go down there’ and by that they’re alluding to things like
having a working class accent or some other thing like that that would alienate them from the
place... I know in terms of sociability and talking and having craic and being generous I
know the people are at least as able to give information over the telephone as anybody but
you suspect... There are definitely still two cultures roughly speaking at work in society.
One is the people with the education and the accents and the outlook that employers prefer
for certain jobs and I know it’s notional but you know those sorts of things count at interview
and for promotion (South Belfast community worker).

Lack of confidence grows from a fear of how others will view a working class background
and accent. It may also grow from a lack of experience in 'new' types of employment which
have no background or history within the community and may therefore seem alien.
Traditional employment, which would have held a sense of pride is now longer dominant
within the community and as a result those with traditionally masculine skills need to retrain:
I think the barriers are that people need retrained and they need to know what’s coming in so
that we can retrain them. There’s a lot of men who were employed in the shipyards who
have skills, but it’s about reskilling them for what’s coming. Also about making the jobs
worthwhile, not about low paid jobs, so that there’s a sense of pride in going to work, to get a
good wage at the end of the week. There are people who are looking for jobs, but it’s about
retraining them in what’s going to be coming in (Dee Street community worker).

To even consider reskilling requires a change in outlook.

This is particularly true in

Protestant communities with a past experience of full employment and less emphasis on
educational attainment:
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It’s apathy and it’s fairly prevalent in a lot of communities in east Belfast. The jobs went
with the shipyards, there are no more apprenticeships any more and people can’t walk into
jobs the way they used to. Educational opportunities, they’ve never had to avail of those and
you’re probably now two or three generations down of families who have no tradition or
history of sending people to further education or even staying on at school so educational
achievement hasn’t been part of their lives. All the statutory organisations and employers
and everything else, if they want to get these people in the door, they have to realise that
they’re going to have to compensate for all of that (Lower Ravenhill community worker).

Within Protestant communities this sense of disenfranchisement was clearly expressed.
Interviewees believed that it would be preferable to continue to concentrate on traditional
forms of employment and training:
R3. Skills, training and that, that’s what they need before they do anything. That’s usually
what they’re looking for, somebody who can do it from the start without training them.
R4. The thing is they paid off the skilled men. For me they should have got young fellas to
train them before they booted them out.
R2. Like they used to do with apprenticeships but they’ve stopped that (Duncaim community
residents).

As with other parts of the UK there is also an issue around benefits, and the difficulty of
transferring from reliance on benefits to employment prevents many people from seeking
work. This is particularly true for mothers who must cover the cost of child care as well as
other expenses if employment is to be profitable:
We did have contact with Laganside - we had a road show when some of the jobs came on
board, in the likes of The Edge and The Flilton and stuff like that. They came out and had a
wee road-show thing in the Pass and we link in on wee things like that but that’s not enough,
that does not solve the problem. People are long term unemployed, they won’t just go up the
road, pick up a leaflet and fill in an application form, there’s a lot more issues there. They
need to look at issues around benefits - will they be better off going back to work? If they’ve
children who’s going to mind the children? There’s no childcare in Donegall Pass - the
creche in Ballynafeigh has closed, and people aren’t aware of an affordable creche so that’s a
major obstacle (Donegall Pass community worker).

This difficulty was also recognised by a young mother within the Markets community:
There’s problems with wages and stuff too. A lot of people who have kids, they can’t take a
chance to go out and work because there mightn’t be enough money to bring in, because the
rent you would have to pay would be really high, and if you’re a one-parent family it’s really
hard (Markets community resident).

In addition to this, several community leaders acknowledged that some people within the
local community were working on the informal economy to supplement benefits. Entering
employment would not, therefore, improve their overall income:
A lot of people who work in the hospitality industry are doing the double and they are getting
a few bob and signing on at the same time, and that happens in a lot of communities. Until
the actual rate of pay goes up to make it attractive to people to come off benefit and off into
jobs, that's just going to be one of the problems you have to live with (Short Strand
community worker).
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For hospitality based industries, even when the will exists to bring local people into
employment, it can actually be extremely difficult to recruit people:
Talk to the personnel manager in the Hilton who has gone out of her way to try and get folks
from the Markets into work, but a lot of them don’t want to because they’re on the black
economy. She is offering jobs and has gone out of her way, so there’s two sides to it
(Laganside employee).

There is also a fear among communities in Belfast of working outside their own
communities and of travelling to work. One of the outcomes of political violence has been
to make communities more inward looking so that people are often only truly comfortable
within their own communities:
North Belfast and the geography of it is that to travel half a mile you’re usually leaving your
own community and going through another to get to another so there’s a territorial thing, that
one, your family would be concerned and wouldn’t want you to be doing it and two, you
would personally be concerned, so you tend to stay in your own little area. Because of that,
with generations of that, it tends to form a mindset. Now we’re getting to where people will
break out of that. We’re looking at the Laganside opportunities in the Gasworks site on the
Ormeau Road and the call centres for the Halifax. So we’re trying to get involved in that and
get unemployed people in North Belfast interested in it. You’d think we were asking them to
go to America. Seriously... But if the factory’s not at the end of their street then you’re
going to have difficulty and that’s because of the neighbourhood, their environment and
perhaps you can relate somewhat because of the public safety issues and private safety
issues. So as those barriers break down and peace embeds and people feel more comfortable,
it’s likely that people will begin to look up a wee bit and see the opportunities that Gasworks
has to offer and others and may-be that might happen with Laganside too (BRO employee).

Because of this geography of fear people within communities almost expect all facilities and
job provision to exist within their local communities:
Because of the troubles, people want things to happen within the local community. That’s
why there’s so much emphasis on the Halifax being part of the community. People then
think that everything should happen there. To get in there you have to go to Dundonald and
that’s a major problem (Donegall Pass community worker).

Within communities distance is often exaggerated so that even the city centre is seen as too
far away to access work. In one group interview in the New Lodge, the group were asked if
they would consider working in the Gasworks site:
Rl. No. I doubt it.
R3. Sure it’s down Lower Ormeau (New Lodge community residents).

Even when sites are almost adjacent, the fear of having to walk past or through a community
with a different political allegiance: One Lower Ravenhill resident spoke about why she
would not apply to work in the Hilton:
Because if I was standing over there outside the Hilton and something started then I’d be
stuck over there. I know it’s only round the corner but you can’t walk home (Ravenhill
community resident).
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There are, therefore, several legitimate reasons why people do not apply for employment in
Laganside. In this scenario there is a limited amount that Laganside, or businesses can do to
encourage people to access employment. One BRO employee argues:
Communities will very often say about the need for employment, but they are very reluctant
to move. There’s all sorts of reasons they will give. Cost, concerns about personal safety,
time that it takes, childcare, and you do what you can to address those but there has got to be
the underlying motivation to do it. Most people who are in work don’t work at the end of
their street, but there is quite often that expectation (BRO employee).

Laganside do have a role to play in encouraging businesses to take account of the barriers
which exist for local people in entering employment. However, as communities learn to live
in a state of uneasy peace, and as the economic environment improves, the community too
must attempt to challenge these barriers and to help their members move towards
employment.

7.8
7.8.1

Housing and Gentrification
Pressure on Existing Housing

Within Catholic areas in Belfast there is a major housing shortage. With growing
populations and limited space for expansion, demand for new housing far exceeds
availability, and all communities have long Housing Executive waiting lists.

Housing

Executive schemes to encourage home ownership have further impacted upon the situation
by reducing Housing Executive stock, and releasing houses onto the private market.
Laganside developments have served to further increase demand for housing in these areas,
since demand from young professionals is increasing for housing close to the city centre.
Former Housing Executive stock is of high quality and in sites bordering new developments,
is being purchased by those seeking to take advantage of the benefits of living close to the
city centre.

Not all communities are being impacted equally by this.

Houses in South

Belfast, however, are particularly in demand, since the demand for housing from students at
Queen’s, combined with the effect of Laganside is making inner South Belfast a more
desirable residential location, has served to reduce the negative sectarian image of the area.
This has impacted upon the housing market:
There are the other outcomes of that such as house prices in the community rocketing and
becoming completely unaffordable to local people. People in the area who want to move out
of the family home have no mission of being able to afford the houses. Whilst those who
own their own houses reap the rewards of a greatly improved property, it means local people
can’t afford them, so there is a knock on outcome of Laganside which I don’t know if it was
considered or not (South Belfast community worker).

The fear among communities is that this increase in demand and prices will push local
people out of the area and destroy local communities:
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The fears that I would have for the local community is that it would ultimately would change
it, so you would find that the likes of those houses in the Markets, particularly if you’re going
down the road, the ones on the left hand side and the city centre side, they’re likely to go
upmarket in terms of ultimately they’ll be sold on and bought by people in higher income
brackets and that could all sort of change, so the local indigenous community could lose out
in this and that sort of inner city area eventually becomes gentrified. Some people would say
that’s a good thing but it could continue to simply move working class people out to the
peripheral housing estates. So I think it can change the whole city centre area. It depends on
your perspective on that as to whether you think it’s a good or a bad thing (Belfast wide
voluntary sector worker).

Residents in Lower Ormeau expressed similar fears that as housing prices increase they will
prevent local people from buying homes and push people out of the area. One resident noted
the double edged sword that as the environment improved, the area becomes more attractive
and local people are pushed out:
The whole Laganside thing, it has increased the property value on this road. There’s no way
you can deny that. And there’s all these developers coming in and buying the houses and
putting up the rents. Whenever the Halifax announced that they were going into the
Gasworks, the house prices here went through the roof, because the Halifax was going in
there. It is doing good stuff to the area but it’s taking away from the community a bit,
especially when you can’t afford the houses. We’re getting professionals in, we’re going to
end up like the Holy Lands with students (Lower Ormeau community resident).

With such high demand for housing there is inevitably criticism of schemes which erect high
cost private apartments on the borders of communities with a housing shortage. While there
is an element of social housing within Laganside this does not include provision for family
housing, while private housing is beyond the financial reach of most living within
economically disadvantaged communities:
The main criticism that people would have is that the apartments are only suitable for young
people, for starters. The whole community structure is lost because the apartments aren’t
really suitable for families and for older people and you need that for a good community so
you’re having people that live in the apartments may-be only at the weekends or they’re out
all day and they’re only in for a couple of hours at night - there’s an emptiness almost. The
other thing from a housing point of view is that community people wouldn’t really be the
biggest fan of housing for those who can afford it. There’s not an awful lot of, even with the
best of intentions, there’s not a lot of scope for public housing, which is what’s needed
because you’re finding in Belfast now, it’s very difficult to be able to buy a house - it’s
virtually impossible. People are being pushed out of the market all the time. There needs to
be scope for social housing (New Lodge community worker).

The shortage of affordable housing at a Belfast wide level leaves many feeling that the needs
of disadvantaged people have been purposefully excluded from development, and that new
developments will inevitably force an end to their community:
We are a community that is evaporating because of the lack of public sector housing. We’ve
one of the longest waiting lists in Belfast. If we’re talking about regenerating brownfield
sites in the inner cities why should we exclude those people who cannot afford to buy
homes? What they’re actually doing is that they are creating housing for a particular sector
of the population which is not the unemployed classes or those in the bottom rung of the
employment ladder. The second problem is that since the regeneration has started in the
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local area the house prices have shot though the roof. They increased by 40% last year and
they are now, the houses in the area are being priced outside the reach of people in the area,
and that’s even taking into consideration the fact that they would have Housing Executive
discounts so they’re condemning the generations to come to actually go outside Belfast to
live... One of the other things that local people here object to very strongly is that we are
now living in a goldfish bowl as far as people looking out of these windows are concerned
and when this development in East Bridge street it finished it will be just the same. When
the Gasworks is finished we will be a small community that has lost its privacy (Markets
community worker).
For the Markets community the height of buildings being constructed around them, and the
display of wealth on the borders of their community create a very real sense of being
squeezed out of the area:
It’s really nothing to do with this community, they’re just building around us, while there’s
people here living with families in one bedroom flats, and there’s all this housing going up
around us and we’re sitting here isolated, because there’s not enough houses for the people of
the area. People are having to move out who’ve been here all their lives. It’s all round us
(Markets community resident).
Another community member, on a waiting list for housing and living in an overcrowded
house expressed a similar sense of injustice:
A lot of people round here were promised housing and there’s still no sign of it and yet
there’s all this building going on along the Lagan Embankment. They don’t really inform the
people until after everything is done, and you can’t say anything then after it’s all done.
You’re looking at the apartments and saying they’re putting those up for people who are
probably loaded, but what about the people who have nowhere to go? (Markets community
resident).
Similar concerns emerged in Short Strand, in relation to the plans which were, at the time,
being developed for the Sirocco Works site. One community worker argued for the need for
affordable housing and social housing if the new developments are to be integrated into the
local area, and if local people are to feel that they have a stake in new developments:
Geographically and politically the Short Strand is a catholic enclave area within wider
unionist East Belfast so there’s not an opportunity for people to move. In Belfast there are
certain areas where people feel comfortable to live and certain areas where they don’t feel
comfortable to live so there wouldn’t be a lot of people here looking at getting a house on the
Newtownards Road. With the development of Sirocco, where there’s somewhere in the
region of a planned 600 houses on that site, we have been pushing for is that there’s a certain
amount of housing, and I think they’ve actually said that a third of that housing has to be
social and affordable. We would very much welcome that. Again though the past shows that
quite a lot of those developments would be waterfront apartments outside the financial remit
of a lot of people who live here. We’re not opposed to waterfront apartments but what we’re
saying is that if you’re going to build waterfront apartments and you’re going to gear to a
certain sector of the market, then you should also, alongside that, build social and affordable
housing. Firstly because there’s a recognised need for it, and secondly because if the
development is to go ahead we feel that if you build into it a stable, residential family type
community then it’s going to help the whole thing. They’re talking about streetscaping
Sirocco where people can walk through and where people feel comfortable, so that it would
be 18 hours a day. We’re saying OK, then build social housing into that. Communities, I
believe, need as part of this regeneration, need to feel that there’s something in it for them
(Short Strand community worker).
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However the fear exists that communities will not be involved in the development of new
sites, and that, as has happened in South Belfast, communities will begin to be priced out of
the housing market. Short Strand is keen to use their existing infrastructure to help develop
social housing in new sites:
We would be very concerned that if what we’re saying to Laganside and the developers isn’t
taken on board and the development goes ahead without consideration of the existing
communities that... people will no longer be able to afford the type of housing or the type of
accommodation, or the very houses they’re living in will be priced out of their own remit,
and communities will just die off. Laganside are saying that’s not what they want, and we’re
hoping that there will be an integration with local communities, but it has to happen, it has to
be seen to be happening. The best way they can make sure that it is seen to be happening is
that they do make available affordable social housing. Local housing associations can build
and run the schemes - there’s not a problem there, and that means you’re building a
community stability into those projects (Short Strand community worker).

However Laganside have proved consistently unwilling to zone land for housing for local
communities. A Laganside employee explains:
There would be strong demands from Short Strand people that there should be housing for
Short Strand but when we talk to Maurice Kinkead, and to the unionist side, they were quite
rightly saying that Sirocco needs to be a shared area where both communities can have access
to it, and get job opportunities and it would be wrong to put housing, which would be for one
community in Sirocco, because it would immediately make it part of Short Strand (Laganside
employee).

If Laganside sites are to be perceived by the entire city as neutral they cannot host family
housing for local communities without being seen as an extension of those communities.
However, local people are unlikely to feel that their needs are included in new developments
if there is no housing provision to alleviate pressures within the community.

7.8.2

Relationships with New Residents

The largest and best established of Laganside's apartment developments is the
Ravenhill Reach development which lies between the Lower Ravenhill community and the
Lagan. Ravenhill Reach is now fully occupied with a mainly young professional population.
The Ravenhill Reach community, however, has not integrated well with the existing
population:
I think it probably is largely up to the new residents. It’s their choice. Some of them just
want to go there and live a quiet life and not really bother. You can’t make people integrate
at the end of the day. It’s up to them but I think they ought to realise that if they don’t make
the effort then things will never change as far as things happening down the river are
concerned. It can be pretty scary for people coming in from outside the area, in an area like
this where they don’t know the bars and everything else, to actually come in (Lower
Ravenhill community worker).
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Local residents spoke of the break down of the relationship with the residents' group in the
new development after local young people had allegedly intimidated new residents and been
engaged in anti-social behaviour.

As a result of this, the path which allowed Lower

Ravenhill residents access to the riverside walkway had been sealed off at the request of
Ravenhill Reach residents. A series of allegations and counter-allegations followed with the
eventual outcome that Lower Ravenhill do not have a public route through to the walkway:
We wanted a relationship with the residents up there and the residents here. There were
children going up there giving them a bit of hassle and then we found out that the children
weren’t actually from the area, they were from the other side of the road which we couldn’t
do anything about, which is how it came to be closed off up here (Lower Ravenhill
community residents).

Because the two communities have not been integrated, and because new residents are
perceived as 'outsiders' the relationship has remained tense:
There were signs going up saying ‘taigs this way’ and stuff like that, not because they
necessarily thought people were taigs but because there’s the thing that Protestant
communities try to sublimate the usual fears and perceptions they have about people and
groups. They didn’t like the people so therefore they must be taigs. There’s been the odd
incident down through the years with people complaining about kids and stuff. The local
shop keepers would bear it out because we’ve been trying to do some work to see if we can
improve the retail facilities on the road and the existing shopkeepers have said that they get
no customers from over there. So people living there don’t come and use the facilities in the
area (Lower Ravenhill community worker).

The result has been that Lower Ravenhill/ Ravenhill Reach has become a new interface
within the city, with the division based around income rather than religion (see figure 7.2).
Any improvement in relationships will require the efforts of both the new and the traditional
residents.

7.9

Public Use and Access

7.9.1

Physical Access

If the people of Belfast are to truly feel included in Laganside developments there
need to be strong linkages between new developments and the established city so that
Laganside becomes integrated into the city as a whole. The importance of visual linkages
was considered as the sites were being planned:
If you think about the Lanyon Place site the BT Tower is deliberately put at the axis at the
end of May Street, so that if you’re standing at the RVH you can see it. It creates a direct
link, a visual connection. Laganside has commissioned work on physical linkages, and that’s
around footpaths and so on (BRO employee).

Each of the sites, however, were developed independently, with the boundary line of the
Corporation's remit encouraging the sites to be considered in isolation from the surrounding
areas. As a result many of the sites seem physically isolated from the surrounding area:
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That kind of approach, at one stage at a conference I described it as the creation of an island
development where there’s all this economic activity but it’s very self contained and it’s not
really linked to the rest of the city and I think that’s even reinforced by the first phase of
development at the Waterfront where it’s largely isolated physically from the rest of the city
by Oxford Street (Community planner).

Although a perception of distance was expressed by some in South Belfast, this related more
to ideological barriers.

The idea of physical separation, however, was expressed most

strongly in North Belfast, where the lack of physical linkages make access to Laganside sites
difficult:
Well, especially North, there are extremely bad linkages with the rest of the city. If you’re
coming from the city, no matter what way you come in - if you go along York Street it’s
quite dead, if you go along Donegall Street, it is not appealing at all (New Lodge community
worker).

As a result communities that are physically close to some Laganside developments see
Laganside as separate from North Belfast:
I think we would see ourselves as quite distant as far as the regeneration that’s going on and I
don’t think it’s had any real impact that I can see on this part of Belfast (Duncairn
community worker).

Community leaders argued that Laganside had not thought about the need to improve
physical access from North Belfast to Laganside.

With problems of transport, some

Laganside developments are as inaccessible as a development in another part of Northern
Ireland:
How do people of North Belfast get to the Odyssey? They haven’t even thought about a
walkable link over the Lagan. The planning’s great on their scale of things but they’re not
asking communities how to plan things together. I’ve asked Laganside about building a
walking bridge over the M3, so that the North Belfast community has easy access to it,
because not everybody has a car. It takes about four and half minutes to get from North
Belfast to the Odyssey in a car, but if you’re walking it takes nearly an hour. Even the buses
aren’t much better (New Lodge community worker).

The physical inaccessibility of the Odyssey for pedestrians was also noted by community
residents, with the fear of sectarian violence and the lack of public transport further
reinforcing the sense of separation:
R2. And you can’t go and walk down to the Odyssey because you’d be too worried about
passing flash points.
Rl. There’s not even a bus service. I don’t know that many people around here who have a
car, so the like of these places are inaccessible to people. Even for pensioners it’s too hard
(New Lodge community residents).
Community workers in East Belfast expressed a similar sense of both psychological and
physical separation. The inward looking nature of many communities means that creating
any sense of linkage with any site outside their own community will be a gradual process:
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There is the idea that you go into town if you have money to spend, and it makes you feel
good. It’s this mental idea of the town that it’s full of expensive shops and it’s full of
expensive places to eat, for people other than them. The whole Protestant culture is very
different and we are very inward looking. I think people do see city centre as a neutral
venue. One of the biggest challenges is to get East Belfast people to see the city centre as
theirs... Some of the parents chill out when the kids are talking about these things because
it’s seen as the city centre. There is that fear still of going into the city centre. Some of the
women in the area are still afraid to go into the city centre because of the trouble in the early
days, and they get used to not going into the city centre and they only go in if they have to.
People know East and they feel comfortable there but you take them outside and it’s very
strange and alien to them. It’s a confidence issue within themselves, of their ability to find
their way around (Dee Street community worker).

However physical linkages for East Belfast were also problematic, particularly in relation to
the Odyssey which remains a site easily accessible by car. Young people from Dee Street
argued that the Odyssey could not have been developed with consideration of local
communities, since physical linkages between the community and the new development
were not in place:
It’s down through the shipyard, there’s no other way down, and there’s no lights on it (Dee
Street community resident).

Laganside has been developing a linkages strategy in the last two years.

Most major

developments, however, are already in place. The lack of physical linkages for local people
to access these developments, particularly in North and East Belfast has inevitably
contributed to a sense of physical isolation for local communities.

7.9.2

Access and Cost of Access

One of the main concerns expressed by community leaders in interviews was that the
type of developments, and the cost of access to the most high profile Laganside
developments - the Waterfront Hotel and the Odyssey - would exclude people from
disadvantaged communities from attending events thus excluding people through the cost of
access:
I mean the reality is that people who are living in the Markets, Sandy Row or wherever is
that by and large they’ll use it whenever they can afford to and they can afford to whenever
it’s an event that’s subsidised for example or they can afford to whenever it’s some kind of
community conference or something. So they’ll have limited opportunity to use the likes of
the Waterfront Hall. The Hilton Hotel they’ll probably never set their arse in (Community
development worker).

The problem of access costs is recognised by those involved in the planning of Laganside. It
is hoped, however, that the provision of free public events and festivals in public spaces
around Laganside will help to create a sense of ownership:
A lot of the activities that go on in Laganside with the Odyssey or the Waterfront Hall - the
cost of it all, are there issues around ticket prices? Laganside have done things like the
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Halloween festivals because of accessibility and bringing people in, to say it's ours as much
as anyone else's (BRO employee).

Whatever the intention of public events, however, for local community workers and
residents, the access to Laganside developments was focused almost entirely on the
Waterfront Hall and the Odyssey. One community worker argued that the cost of access
automatically excludes those with lower incomes:
I mean it’s very nice, it’s great but I’ve never been in the Waterfront Hall because I can’t
afford it and I’ve got a reasonably good job with a reasonable wage, I’m not poor by any
stretch of the imagination but I just look at the prices they charge and I think no and if I’m in
that position what’s it like for somebody on the dole with 2 kids? No chance. It’s very
exclusive (Belfast wide community worker).

This was supported by one member of the Short Strand community who stated:
You can walk to the places now, and you’ve all that culture on your doorstep but you can’t
really afford it (Short Strand community resident).

Most discussion, however, focused on the Odyssey development, which had recently been
opened and was being heavily promoted on television and newspapers.

One community

leader from a neighbouring community stated:
Local people when the Odyssey was first mooted naively had a idea that given that it was
located on this side of town, local community groups would be able to access it at cut price
rates. For many local families the Odyssey is a building that they may never even go into
because of the costs (Dee Street community worker).

However, despite cost of access, most communities responded positively to the Odyssey
development:
I think the Odyssey with the ice hockey, it's a family thing, loads of people buy tickets and
go. A lot of young people go down and they don't think twice about it, even though it's in
East Belfast. May-be because they're younger they haven't got the same territorial views that
we would have. I think there are a lot more use it because of the entertainment than would
go down because of the walkways. People will go down to big events like the Millennium
celebrations, but you have to have a reason to go there (Partnership Board employee).

One community worker commented that although she had been initially sceptical of the
Odyssey development and how local people might respond to it, she had been surprised at
how people had responded:
I mightn’t have said the Odyssey was the best thing, but when you see how many people
from our area that go to it to watch the ice hockey, it’s great, and there are local people
working in it, and they did come and look at training needs, so that needs to be going on with
other developments... It’s surprising how many young people from this area actually go to
Odyssey. I think it’s actually quite reasonable, the prices. It’s surprising how it changes
people once they get into it. It’s good for the people in the area to be able to go to it because
there’s no sectarianism in it. It is middle class and working class all together (Dee Street
community worker).
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The development of the Odyssey within East Belfast was welcomed by the community there
since, one community worker argued, it was perceived as a local development, and because
it had captured the imagination of local children:
We’ve had a lot of information on W5 and the Odyssey, because of the children’s interest.
It’s been highlighted by the school and they’ve been talking about it and did a trip to it so the
parents were aware of it. People are aware that the Odyssey is within walking distance. That
means a lot to local people (Dee Street community worker).

Local community members did acknowledge the cost of attending, more because of the
promotional material on sale and the 'pester power' of children, but acknowledged that this
was the same for virtually any attraction:
R2. Well our Patsy went to the show on ice with her three children, and they were selling
these wee toys at £12 each, and the three children went berserk for them. I couldn’t bring
mine, because I couldn’t afford it. It’s bad enough to pay in, but then to get all these extra
things, popcorns and all that.
R3. But it’s the same anywhere now - the pictures or the zoo (New Lodge community
residents).

In most community interviews, however, not only were community members enthusiastic
about the Odyssey, they had also attended and enjoyed the events there:
I know the Gasworks is there and the Belfast Giants is there. I’ve been to nearly every game.
I’m trying to get a season ticket this year. I want to go to the W5, I think that would be
brilliant. And the Hard Rock Cafe opens this month (Donegall Pass community resident).

Two young people from Dee Street shared this enthusiasm at the new development on their
doorsteps:
R2. The ice hockey is just different. It’s big, and there’s a better crowd and there’s a better
atmosphere.
Rl. Yes, cause there’s the Giants, there’s the cafe and restaurants and there’s live concerts
and all. I think that’s brilliant (Dee Street community residents).

Despite the initial reservations of community workers, then, the Odyssey has been a much
more successful venue than some predicted. It is an unusual development and a new concept
for Belfast, but it has captured the imagination of local communities as much as of residents
of the wider city.
7.9.3

Use of Public Space

One of the most marked ways that Laganside has changed the landscape in Belfast is
through the improving the quality of the river itself, opening it for public access and through
the creation of new areas of public space. To encourage use of this public space, events have
been organised, ranging from sports events to firework displays. These have been welcomed
by community leaders as allowing communities to experience events which would not
normally have been accessible to them:
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Community type facilities like sports and events taking place are all great. It gives the
ordinary person the opportunity to use the Lagan from the point of view of watching sports,
like the powerboat racing the other week. That’s a good opportunity and something that
we’d never have seen if the Laganside hadn’t been developed (North Belfast community
worker).

Communities too have welcomed the physical developments as they have significantly
improved the quality of the environment in which they live:
Compared to 10 years ago, let me tell you, it smells so much better, because when you’ve
lived around here for a long time you remember the smell, and it was foul. They have
actually improved the area. And it’s pleasant, it’s a beautiful walk, and it’s beautiful at night
(Lower Ormeau community resident).

On the other side of the river, the Short Strand community noted that the provision of public
space has been the main way in which Laganside developments have impacted upon their
lives:
The only thing that really affects you is that you can take the children for a walk down on the
walkway (Short Strand community worker).

However, while community workers acknowledge that the improvements have allowed local
people to attend public events and make use of new public space, they also argue that access
is constrained by the lack of physical access to some of the sites:
People on low incomes like, they get to use the public spaces. You get to go down and look
at the fireworks as long as they don’t go into the Waterfront, cause you can’t afford to go in.
You can go down and stand outside it and look at the river or look where you like and that’s
fine, you know, I’ve been down many a time. I’m not a qualified planner or an architect but I
do think there is a problem about, A that Lanyon Place is designed for car owners. B, it is
seriously cut off from the city centre by Oxford Street so it’s not the kind of place you’re
going to wander down to easily (Community planner).

The problem is, therefore, that although people may be attracted to particular public events,
the larger areas of public space, such as Lanyon Place are not regarded as public by local
communities:
The other thing is, if you go down to the Waterfront, how many people from the Market’s do
you see walking around Lanyon Place? It’s deserted unless there’s something on at the
Waterfront. People don’t even see it as a public facility (Belfast wide community worker).

The other concern expressed in interviews is that Belfast does not have a tradition of using
public space, and that many local communities are likely to feel uncomfortable outside their
own communities:
I know that when we had Kyle Alexander out he said about people, when they go into town,
could go down through this lovely new area, that there would be parks and people could go
down and use them. That’s all right saying that, but the people won’t go down and use the
parks and the green areas, because they want it in their own area. We need to build up there
own area to have that sense of pride before they can go down into yuppie land. When people
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go into town they want to go straight in and straight out... May-be through time they will be
able to do that, but I think that will be a long way away (Dee Street community worker).

The improvements in the physical environment have, therefore been welcomed.
Improvements in physical linkages, and time are required however, before they truly come to
be considered as part of the public realm.

7.9.4

Safety
For communities bordering directly onto the river, water safety is a major concern.

When the weir was constructed the water level in the river was raised and the quality and
appearance of the water significantly improved, making it much more attractive to children.
In the early years of Laganside, this had tragic results:
One of the most seriously contentious things was with Laganside dredging the river they left
gaps in the fence, the fence wasn’t maintained for years and Laganside and Belfast City
Council washed their hands of it and a child drowned in it in 1990 and then two children
drowned in it in 1994 and one of the children was only four years of age. This was during a
period when Laganside had contracted work along the river so there was a major community
response to that so we insisted that if they were going to put the walkway up along there that
they would put a fence along the riverside and that they put a fence on the community side as
well, and put gates so the children couldn’t get into it. The children get into it anyway but it
stops four year olds. People would be very cynical that it took the deaths of three children
before they would actually get off their backsides and do anything, and all it cost was
£100,000, and that’s nothing in comparison with a four-year-old child (Lower Ormeau
community worker).

Although those involved in Laganside's development felt that these incidents were not their
responsibility, they accepted the community perception and attempted to deal with these
concerns in subsequent developments:
Over time there were some exceptions to that when it became clear that there was very strong
community interest, particularly in the Lower Ormeau, partly due to the fact that there were
two drownings in the area, and that brought us very directly into contact with the local
community. It became clear that the community perceived that this was Laganside’s fault.
The reality was that it wasn’t Laganside’s land at all, but my view was that if that was the
perception then we needed to address that. It was to do with Belfast Corporation being
dissolved, and City Council being established - absolute bureaucracy, but you can’t say that
to grieving parents, so we set out then to plan the walkway with the community, planning
fences and so on (BRO employee).

Contact between the community and Laganside in relation to water safety has been
continued in an attempt to make young people aware of the dangers of the river:
They’re into water safety, because we’re so close to the river they would often do wee safety
programmes for the young people. They send that out every six months so the young people
would have no fear around the Lagan, just to make them more aware of the risks (Lower
Ormeau community worker).

However, despite the water safety classes, several parents expressed concern about the safety
of the walkway for young children. A young mother in the Markets explained:
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Sometimes I think the gaps in the fences are a bit too wide. I’d panic that my wee girl would
go and that she might slip, because I wouldn’t know what to do (Markets community
resident).

Parents in Lower Ormeau expressed similar concerns, and complained that the surface of the
walkway had not been selected with young children in mind:
R1 I noticed there over the summer there’s parts of it there with the fence at the railway
where children could get in underneath. I’ve phoned through to Northern Ireland Railways,
but I think Laganside have their part to play too. And I wish to God they would change that
red stuff. It’s lethal when kids fall on it, it rips up their legs something shocking.
R6. Down by Maysfield there’s no fence, there’s just steps straight down into the water and
it’s just too tempting for wee ones (Lower Ormeau community residents).

There are also significant community concerns in relation to the safety of walking along the
walkway itself, particularly in the evenings and at night:
In relation to the walkway I would hear people saying that it needs a worker. A lot of people
would hang around there and drink. As much as it’s lovely to look at I think there would be
concerns in relation to that (Lower Ormeau community worker).

Community residents from the other side of the river also expressed concern over the misuse
of the walkway:
That walkway, you can’t walk along it at night because they’re all sitting having their
carryouts. I walk there every night and it’s a bit dodgy. About a year ago it was lovely to
walk around there, it was lovely and clean (Short Strand community resident).

Laganside had been in contact in relation to these issues, believing that working with the
community might be the best way to solve these problems. This was perceived by some
community workers as an attempt to make the community solve Laganside's problems:
For instance we hadn’t heard from them in months and months, we didn’t know about the
community garden that was being built, but a couple of weeks ago a problem had developed
with stone throwing and the kids drinking along the walkway and river users being annoyed
so lo and behold I start getting phonecalls and people turning up here asking for meetings and
asking us to come along to Laganside to discuss their issues but that was because they had
issues they wanted to discuss (Lower Ormeau community worker).

This criticism seems unfair however, since anti-social behaviour is not simply a Laganside
issue, but is obviously causing problems for people within the community as well. Another
community worker, however, argued that Laganside needed to be more creative in working
with the young people from local areas:
Youth get thrown into the children bracket or the hooligan bracket. Laganside hasn’t done
anything to bring better resources to this community for the youth. There’s huge potential
for it. Over the last few years one of the major issues with Laganside has been the fact that
there’s been a lot of youth drinking along the walkway, which makes it very intimidating for
people to walk along it at night. But we were saying, there’s no youth club in the Markets
area, they’ve been driven away from the street corners, and there’s a walkway there. How far
can the community push them? Out of South Belfast altogether? There is potential there
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with Laganside to create a proper built facility for youth that would give them somewhere to
go. They’ve got to be creative (Gerard Rice).

This community worker goes on to blame Laganside for not involving young people in the
design stages of the development so that they have an awareness and an interest in the issues
and dangers involved:
Laganside will say to me that rowers are saying about young people throwing stones and how
dangerous it is. I totally understand that, but the kids don’t understand it, because they
developed the river without including them in it. It’s not about making sure that you have a
healthy community living beside it, it’s about looking after the river... You get the odd kid
throwing a stone, but generally if you educate them and talk to them they won’t... They put a
large water feature in the middle of the Gasworks site. When I first saw it I thought, great,
the kids aren’t going to swim in the river any more. They can go down there every summer.
So they all went in and they were all swimming up and down this thing. Then security men
were all running after them pulling their hair out ‘you’re killing our mussels’. They’d all
these mussels in the bottom to keep it clean, and the kids were all swimming up and down it.
If there had been a bit of community consultation or a bit of involvement about how that was
about creating a whole water feature, self-sustainable clean water, if the youth had been
involved in that through the schools or something, they would have seen it as more than just
a swimming pool. Laganside were very concerned about that, but I didn’t hold the same
concerns as they had, they’re not swimming in the river for me (Gerard Rice).

While the concerns about the involvement of young people are legitimate, it does remain
important to address the safety issues in relation to the Gasworks water feature:
If there are issues and problems coming from community groups, like our water feature, we
held a meeting about that. That was obviously of great concern to me, because I don’t want a
child drowning. We all want a bit of fun, but then you had daddies bringing their children
down. The thing is 14 feet deep. We, as an immediate action, we held an emergency
meeting and invited all the community groups in to alert them. We called them all to
highlight the dangers and see what could be done about it. We all met up, everybody turned
up, and the conversation went everywhere. We had our meeting, and Council put together
the options. But then it came out in the paper that Laganside were calling the community in
to solve their problems, which wasn’t the case. It was a case of making them aware that this
situation had arisen. Yes, we were asking the community leaders to tell the people in the
community, that this hazard exists. Fair enough, it shouldn’t have been designed that this
could have happened, but it was approved by the safety councils, so it has been approved.
The community reacted by saying it was the Council and Laganside’s fault and they were
calling on the community to do their work (Laganside employee).

It seems that even when Laganside has attempted to work in partnership with the
community, and to genuinely work in the best interests of the community, their attempts are
not always accepted by community leaders. Issues of water and public safety are genuine
concerns along the Lagan, both for users from the wider city, and from the community
themselves. A solution to the concerns will only be reached if the local communities and
Laganside can listen to each others concerns and work in partnership to solve them.
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7.10

A New Belfast

7.10.1

Laganside as Good for Belfast

Laganside are keen to promote their work as a development for the benefit for the
whole of Northern Ireland, and the whole of Belfast. The original Laganside vision saw
Laganside as being a catalyst for the economic growth of the entire region. As such, their
developments seek to have a benefit wider than just the local communities:
Laganside has been getting pulled a couple of directions on this because their remit is a
riverside development corporation for the benefit, not only of the surrounding area, but for
the benefit of the City and indeed the Province. By definition if you look at the nature of
Laganside and what it is - hotels and concert halls, the offices - it can't just be for the
communities around because of the scale of it. It is important that it is viable (BRO worker).

As such, Laganside seem its main focus, and its main achievement as the transformation of
the physical and economic environment in Belfast, improving the region's self-confidence
and making Belfast more attractive for inward investment:
I suppose the transformation of the area. The OECD report, the one line that jumps out is
that ‘Laganside have changed the sense of what is possible in Belfast’. Within Belfast now
there is much more self confidence that things can be done, that things can be changed, and I
think we’ve had a big part to play in that, that people have actually seen how an area can be
transformed. 1 remember at one of the firework displays, somebody behind me said ‘tonight
Belfast can be proud of itself. We’ve started to show, in some way, that you can change
things. You can see that now reflected elsewhere. What we’ve delivered is the
transformation. What we’ve also delivered is major private sector investment into areas they
wouldn’t have gone near with a barge pole 10 years ago. We now need to make sure that, as
private investment is coming in, that communities benefit from the jobs. Our major
achievement is the physical transformation of the area and that has unlocked the economic
development that gives you a chance to have an impact on the community (Laganside
employee).

For Belfast, this has been a major transformation. Not only had years of political violence
knocked the city's confidence, the decline of traditional industries had given the city a
somewhat staid view of itself. One development worker noted why the vision of Laganside
had received initial opposition:
Because Belfast is meant to be a grubby Victorian city rather than a modern city, looking
forward rather than back (BRO employee).

Laganside has been part of a wider transformation of the city, which began to make physical
changes to the city at the same time as the ceasefires were announced.

The area has

developed alongside the Peace Process and so has come to be identified with a new
confidence and pride in Belfast:
The biggest achievement I suppose is that their environment has changed, because that
affects anyone who lives nearby. I think people too are more proud of Belfast. It is nice to
show people, there is quite a buzz about the place. It has been transformed in a very small
space of time. It’s Laganside, but there’s also an attitude around peace (Laganside
employee).
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The physical improvements are recognised and welcomed by the communities themselves
who see Laganside developments as improving the appearance of their areas:
It’s very nice the way they’ve done that down by Maysfield where it’s all lit up blue, that is
very nice. It gives the area a real lift (Lower Ormeau community resident).

Communities also recognised that the physical transformation of the area, alongside the
Peace Process, will being new investment into the area and attract people to the city:
R4. Years ago nobody would come here with the troubles and now everything’s changing,
people are coming again.
R2. It’s going to bring money in. People are going to come in for holidays. It’ll bring the
tourists in (Carrick Hill community residents).

Another community worker expressed the overall positive view of Laganside, recognising
that local communities along with the rest of the city can enjoy the new sense of pride that
Laganside has helped to develop. He implies that the developments have become a physical
representation of the changes taking place in Northern Irish society helping people to believe
in a different future:
It’s great to see the boats on the river and the fish in the river. The walkways have been
great. For the first time in 20 years I walked down past Lower Ormeau. I wouldn’t have had
the confidence, because of the bother over the years, in case somebody said ‘he’s from East
Belfast’ and I thought, this is great. Here’s a river being brought back to life, here’s a
walkway that people can walk up and down. There have been a lot of positive developments
and physical things that people can see. Also I was at a function one night at a carnival a
couple of years ago, and they had the Community Circus and all that, and there were
thousands and thousands of people. The stuff around Laganside and the events have brought
a feel good factor and people are beginning to realise that with all the problems of the last 30
years, here’s new life coming into Belfast (East Belfast community worker).

Laganside sites have, therefore, been surrounded by positive sentiment. They have been
welcomed as a successful attempt to transform areas of Belfast and improve the city's image.
One community worker warns, however, that such unanimous praise may prevent people
from making constructive criticism of Laganside:
It’s much easier to promote success if people can see it, if it’s got a physical manifestation ‘Look at that lovely building we’ve put up there’. It makes good photo opportunities for the
media. It’s much more difficult then to question the quality of jobs that are being provided or
the level of wages that are being paid or the level of skills development that’s going on there.
That’s all stuff that’s difficult to portray. And it does look well. We’ve got a lovely
Waterfront Hall a nice Hilton Hotel, we’re attracting events that we never would have
attracted before and that’s all good, you can’t deny that. It’s all stuff that’s very media
sensitive. It’s not surprising that it went down well. It’s not a question of knocking what
Laganside has done it’s a question of saying look that’s good, a good piece of work. Let’s
just maximise the benefits to the city and maximise the benefits for areas of need and let’s
consciously and proactively set out to do that rather than hoping it will happen or rather than
simply needing someone else to do it.. I think there’s something about if you criticise Lanyon
Place that you can come across a bit mean spirited, you know. Look at all these beautiful
buildings all the attention the city’s got because it’s there, and you’re harping on about it, you
know. So it’s difficult to talk about it in a way that doesn’t come across as being mean
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spirited, that recognises that it’s a lot better than it used to be, Lanyon Place, but just saying
that if it had been done in a slightly different way, slightly different approach, the benefits to
the city could have been greater (Community planner).

While Laganside's success in physically transforming the city is to be welcomed, there must
be a willingness to recognise the faults of the Corporation. Most communities do recognise
the positive implications of Laganside's work. They argue, however, that Laganside needs to
think more about how those positive implications can most benefit local communities.

7.10.2 Laganside as a Development for the Wealthy

As Laganside has sought to create a new high quality, high profile development, the
danger may be that it further alienates disadvantaged communities and reinforces their sense
of poverty. One development worker observes:
Laganside has focused on trying to produce something that is high quality. One of the
problems with that is that it may appear to be exclusive. It’s a two edged sword because
you’re producing something that people feel proud of, some people, but some people may
feel that it’s inaccessible (BRO employee).

Community workers argue that the creation of an area of such obvious wealth creates a false
image of the city which belies the reality:
It’s good, but it reminded me of growing up in Belfast and as long as the parlour was all
right, the parlour that you were never allowed into, and you could have no shoes, and the roof
could have been leaking, and there could have been no bum in our trousers, but as long as
that parlour was ok, then when aunty such and such came along, you could open the door and
let her into the parlour. And we weren’t allowed into it. That’s the way I was looking at
Laganside, but we would have been regarded as the attics. You can’t just do up Laganside in
the centre of town and everything’s great. What about areas like this? (New Lodge
community worker).

There is a danger that if people do not feel that they have a stake in new developments, and if
communities continue to decline while other parts of the city are rejuvenated, that local
people will have a sense of exclusion reinforced:
My fear is that you’ll have all these big buildings and then you reach the Newtownards Road
where there’s social deprivation and it’ll make the people feel worse (Dee Street community
worker).

Another community worker felt that the new developments worked only to reinforce existing
divisions in the city and to create even greater barriers between rich and poor by creating an
island of prosperity within areas of economic disadvantage:
You’ve people creating fences and walls around you because you’re the great unwashed (Dee
Street community worker).

One of the reasons for this division is that the nature of new developments are beyond the
price range, but also beyond the experiences of local people:
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A lot of people would see it as ‘us and them’. That’s for ‘them’, all that fancy stuff. It’s all
very professional, all very landscaped and although it’s beautiful it’s not going to encourage
a lot of working class people into it (Dee Street community worker).

The low numbers of local people accessing jobs within Laganside also serves to reinforce the
idea of Laganside as an exclusive development. The perception in North Belfast is that
positive benefits if the development have largely bypassed the community:
So while Laganside improves the environment in terms of nice jobs and nice buildings, and
nice working conditions, it’s not necessarily nice jobs and nice working conditions for the
people of North Belfast... I don’t believe that it’s for the ordinary people, I believe the
perception would be that this is being done to people... People in Laganside drive up and
down this motorway. They don’t stop here. They don’t live here (BRO worker).

Local people express a similar feeling that Laganside exists for the benefit of other people.
Speaking about the changes in Cathedral Quarter, a member of the Duncairn community
comments:
I think it’s too pricey. It’s all right for the upper class, it’s all right for a cup of coffee. It
looks like it’s for the yuppies and the upper class people. It really is. It was packed at eleven
o’clock. It’s not for working class people, it’s for the yuppie crowd. You see it’s all
business people, with their books there. It’s not a normal down town coffee bar (Duncairn
community member).

A similar sense of distance was expressed in Donegall Pass:
I wouldn’t think there’d even be anyone from the Pass. It’s all outsiders and well-todoers (Donegall Pass community resident).
The developments within Laganside are viewed as aimed at the middle classes. This extends
to the leisure activities encouraged within the Laganside area. One organiser of a boxing
club within Laganside's area comments:
There are certain people within Laganside who have been very helpful towards us but I
would say they have poured more money into rowing and water sports and ice hockey than
they would ever think of giving us (North Belfast community worker).

Although local people may recognise the potential benefits of the new developments in terms
of employment, there is also a widespread view that the developments which have been
created are for other, wealthier people. This has reinforced a sense of marginality for those
living in disadvantaged communities.

7.10.3 Negative Impacts

Those communities bordering directly onto Laganside developments felt that the
new developments had had negative day-to-day implications for local communities. These
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centred on issues of the process of development, car parking and the increased cost of living.
One Markets community member commented:
Most people are sick of looking at all the buildings going up, they’re fed up with the hassles
of the road works and everything (Markets community member).

Parking has also become problematic for local communities as workers from nearby
developments park in the community and walk to work:
R4. It’s brought in a lot of traffic, the whole knock on effect, more business, more traffic.
We’re getting to the point now where we’re getting people who are working in the Gasworks
or the city centre and they park their car here and walk in, and it means you can’t get parked
in your own street.
R3. It was built to improve the area, and you see since that’s gone up? Everything’s gone up
with it, rates, rents, car insurance, the whole lot (Lower Ormeau community members).

Also, as Laganside developments cause the city centre to expand outwards towards local
communities, costs of insurance and rates increase for local people:
It’s nearly impossible to get car insurance because this area, the Lower Ormeau, is classed as
city centre. Car insurance, house insurance, everything, you’re paying more because
everything’s moving closer towards us. Sometimes you feel like you’re living in the city
centre. We’re losing the shops along the road because the rates are so high. What have we
left on the Ormeau Road? Nothing. We have a VG’s, we have a bakery, we have a
hairdressers and we have a post office and that’s it (Lower Ormeau community residents).

Concerns about car parking were also expressed in Carrick Hill, where parked cars
threatened to prevent access by emergency services and visibility for drivers:
R2. People won’t pay for parking, so they park at our front doors, literally. If there was ever
an accident you’d never get the fire brigade or nothing up that street.
R4. They need more car parking in the Cathedral Quarter if they’re bringing all these
attractions. They’ll just park here and dander down to the Cathedral Quarter to work.
Rl. It’s a hindrance and it’s a danger to our kids (Carrick Hill community members).

These knock-on negative impacts were perhaps an unforeseen effect of the new
developments. They are, however, very real concerns for local communities and influence
how Laganside's developments are perceived.

7.10.4 Loss of Heritage

With the pressure on housing explored in section 7.8 there is a fear that some of the
oldest communities in Belfast may be forced out of existence. Several community workers
felt that there was a lack of appreciation of how important the historic communities were to
Belfast's identity:
What happens around here is that you have a couple of very old organic communities and if
they go that's them gone forever, they'll never come back again. We've seen it happening in
the Holylands where communities have been dismantled by property markets. There's no
value given to the concept of community and it's not an abstract idea. There are working
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communities all along this Ormeau Road. They come into conflict sometimes, but they're
still working communities and for every instance where they come into conflict I can show
you ten where they're working together. There is real concern that communities are just
going to disappear (South Belfast community worker).

Another community worker explains why the survival of small communities is important for
the city:
You become anonymous like so many other big cities and this place will lose its uniqueness
as a collection of tiny villages. Some people might see it as modernisation but it would also
be losing that uniqueness that makes it Belfast, the friendliness and the community support
that helped so many people get through (Markets community worker).

Local residents, however, do fear that their communities are being pulled apart as outsiders
and property investors begin to buy property in the area:
R3. To me that’s not fair because people where my mum lives, they’re all friends, they’re
neighbours. It’s a community, and they shouldn’t have people coming in saying can I buy
your house. That’s their home, and these ones are coming talking about money. It is putting
money into the area but...
R4. I wouldn’t like to see that happening to anyone because people have lived here all their
years. Your mummy and daddy have lived here, and I’ve lived here. It wouldn’t be fair of
those ones to come in here and take you out of your home and put someone else in your
home and put you where you don’t want to go (Lower Ormeau community residents).

There is, among local communities, a sense of ownership of the area itself.

The

communities have existed in the area for several generations and have endured the problems
associated with the area’s industrial past. Although there may not be a sense of ownership of
the new developments, therefore, there is an identification with the river:
I would say that there is a sense there, because of the history, people lived in these
communities when the Lagan was mudflats and the smell of it, you couldn’t have lived
within five yards of it, and where there was little or no job opportunities for people in this
community - there was no benefit of any of the industry. So there is a sense that we’ve lived
through the hard times of this. At this stage they don’t feel an ownership of the new
developments, but they would still feel that it’s our river. Whether they feel that kindred
spirit to the developments, no, not as yet, but we would hope that that’s going to happen
(Short Strand community worker).

Communities feel, however, that sense of ownership and connection have not been
respected. A Duncairn community worker expressed the suspicion which existed within his
community:
In the mills and in the shipyard, and I think a lot of people see the whole Laganside thing as a
threat to the shipyard. Certainly that heritage, is it being lost to people, or is it being taken
away? (Duncairn community worker).

The community which felt most threatened by the Laganside development, however, was the
Markets. Surrounded on three sides by Laganside sites, and with the land from which the
community takes its name renamed as Lanyon Place, the community felt that their heritage
had been ignored:
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Even what they call the Waterfront, that was part of our community. I played there in the
butter and egg market as a child, 1 drove cattle in it as a young teenager, and the Markets
wasn't even mentioned in any of that. They built the Hilton and all that in Mays Market and
Mays Market wasn't even mentioned. We're becoming like a thing of the past... Even the
Waterfront Hall, even the names of the rooms in it are districts that weren't even in Belfast Dundonald, Castlereagh, there wasn't one mention of anything to do with the Markets or the
fact that the Belfast City Fair was held in the Mays Market. They changed the name of Mays
Market to Lanyon Place. We know who Lanyon was, he was the architect who built the
Customs House down the Queen's Quay, but what he's got to do with the Markets is beyond
anyone. All this land, it wasn't ours personally, but we looked on it as part of our
community, and it's just taken without a by your leave, kiss my ass or anything. They did
what they wanted to do and now they're trying to say we never existed (Markets community
member).

A community worker from the area expressed a similar sense of disenfranchisement:
One of the other things this community will say to you is that they have trampled over our
heritage. Lanyon Place, the Waterfront Hall, all round there was the Markets where we got
our name. That’s where I played as a boy and worked. That’s where most people around
here worked yet there has been absolutely no recognition of the sense of ownership this
community had and that’s something people around here don’t take too kindly to because
they have totally regenerated without any look at the past or any sense of culture, because it
was our culture, it’s what we did, it’s where we played, it’s where we associated. What’s left
of the history of the Markets? Nothing. Only by accident, through the arts people did we get
those statues put outside, with the shepherd and the sheep. That was an afterthought because
the Arts Council had them (Markets community worker).

Laganside acknowledge that in the quest to create a flagship development for Belfast there
was little consideration given to the heritage of the Markets and the local communities sense
of ownership of the area:
I suppose the only reference to the past is the ‘Sheep on the Road’. Lanyon Place was seen
as being a major strategic site for Belfast, and is the major flagship scheme so the mix of uses
and scale of development is right, and it had to take place, but whether more references could
have been made to the past, that’s the issue. When that site was planned it was not really
seen as being owned by the Markets community (Laganside employee).

The industries and commercial activities upon which many local communities were based
have now been lost from the core of Belfast. The heritage of those industries is a vital
component to the identity of those communities. To lose the communities, or even to lose
their sense of heritage would be a loss for the entire city.

7.11
■

Conclusion: Towards a Grounded Theory of Inclusive Regeneration

Rights, Responsibilities and Remits:

Inclusive regeneration requires clear lines of communication. Each of the bodies involved
needs to be aware of the responsibilities and powers of other organisations. This helps to
create an environment of openness between organisations and a realistic sense of the
possibilities of developments, which will result in the creation of more trusting relationships.

242

Chapter 7: Towards a Grounded Theory for Belfast

This will also help in the formation of partnerships between organisations since each partner
will be aware of their own area of responsibility.

■

Community Context

Communities will be better equipped to take advantage of opportunities if they have a strong
and representative community voice.

Those organisations which seek to access the

community voice need to be aware of differences between communities, and to make
allowances for these differences. There also needs to be an awareness of the political context
within communities so that new developments are sensitive to local concerns.
•

Challenge of Inclusive Consultation

Those working with disadvantaged communities need to be aware of the history of that
community’s experience and the barriers which exist to participation. By being sensitive to
concerns within the community it will be possible to create a more inclusive process.

■

Building Relationships

Building relationships between communities and a development corporation will be a
gradual process.

The relationships which develop will be largely influenced by the

personalities and outlook of the individuals involved, within both corporations and
communities. The leadership within communities will help determine how communities
work with other bodies.

It is also important that the regeneration body is honest with

communities, and respects the knowledge and experience held within communities.

■

Inclusive or Exclusive Development

Those charged with regeneration must keep communities informed of the developments
taking place. Although awareness will not necessarily result in inclusion, it may prevent
people from feeling excluded. Communities also need to feel that consultation is genuine, to
be resourced to participate, to believe that their views are being taken seriously and to be
involved in schemes which have meaningful impact upon their lives.

■

Employment and Economic Benefits

One of the main ways in which disadvantaged communities can benefit from regeneration is
through accessing employment in new developments.

Within this, there needs to be an

informed and co-ordinated approach to training in order to equip people with the necessary
skills to access employment. Employment opportunities also need to be meaningful and to
be reasonably well paid to allow people to escape from poverty. As jobs and training are
developed, there needs to be an awareness of the barriers which exist within communities to

243

Chapter 7: Towards a Grounded Theory for Belfast

prevent people from accessing employment, and attempts made to overcome these.

The

responsibility for providing opportunities for employment lies with the regeneration body,
and incoming businesses. The responsibility for individuals accessing employment lies with
the community, and ultimately with the individuals themselves.

■

Housing and Gentrification

Where environmental improvements are taking place there is likely to be an impact upon the
local housing market. Where this is the case the regeneration body should seek to ensure
some level of social and affordable housing. Regeneration organisations should also take into
account the likely implications of local developments. The response to these issues will
always depend on local circumstances, but attempts should be made by community and
development organisation to work together to find a locally appropriate solution.

Where

new housing is created there need to be attempts made to help new and existing communities
to integrate.

■

Public Use and Access

Inclusive developments will allow for public use and access by all sections of society. There
therefore needs to be consideration of the physical linkages to new developments so that they
are accessible by foot and public transport as well as by car. Consideration also needs to be
given to the cost of access to events as well as to access of public areas.

Local level

concerns also need to be taken into account to allay the fears of local people concerning the
public space. Again, the responsibility for ensuring the safe use of public space lies with the
community as well as with the regeneration body.

■

A New Belfast

New developments have the potential to recreate the city and create a renewed sense of
pride. Within this it is important that the new developments are seen as existing for all
residents of the city and not just the wealthy. Respect also needs to be shown to the heritage
of working class communities. Communities need to know that they are valued within the
new city.

244

Chapter 8: Halifax

CHAPTER 8: HALIFAX

The morning was dry and crisp, the ground frozen hard, and white clouds rushed
through a glittering sky out to sea... On the streets there was the sound of marching
men and the music of bagpipes and military bands, and occasionally from the
harbour came the booming sound, deeper than thunder, from the horn of a great
ship. Halifax was alive this morning and there was no person in town who did not
feel the change in the air (MacLennan, 1941 p48).

8.1

Introduction
Halifax is a smaller urban area than Belfast.

Although the population of the

metropolitan area, the administrative area covered by the municipality, is almost a third of a
million at 332,518 the actual urban core stands at one third of this, at 113,910, excluding the
population of the twin town of Dartmouth across the harbour (Statistics Canada, 1996). Like
Belfast, Halifax dominates the local region in terms of population, administration and
profile.

The city therefore has a symbolic and administrative significance for the entire

province of Nova Scotia. The city also has an historic national significance. Halifax has for
generations been the Eastern gateway to the interior of Canada, firstly during the colonial era
as a foothold on the North American continent and secondly, through immigration which
saw, between 1928 and 1971, more than a million people pass through Halifax’s Pier 21 en
route to new lives in Canada (Pier 21, 2001). The city is, therefore, despite its small size and
peripheral location, a major part of the Canadian national consciousness. Unlike Belfast,
however, the city has managed to maintain a relatively low profile nationally and
internationally. Like Canada as a whole, high standards of living, economic strength and
relative political stability (with the exception of the Quebec issue) have ensured Halifax a
base within which to develop. This is not to say that the city has been without crisis - most
notably the Halifax Explosion in 1917 and involvement in two world wars - however these
have been exceptions in a relatively tranquil history. With this legacy, Halifax and Nova
Scotia are therefore much less complex than Belfast and Northern Ireland.

The

contemporary city is self-confident and at first glance appears to be at peace with itself.
However, economic difficulties within Nova Scotia and the Maritime Provinces have had an
impact on the economy of the city. Changes in industry and the economy worldwide have
taken their toll on the traditional economic base.

Regardless of the fact that Canada is

consistently rated among the countries with the highest standard of living in the world,
Halifax and Nova Scotia do have significant problems of poverty and social exclusion. In
addition, despite the rhetoric of the ‘Canadian mosaic’ the issue of race and racism are very
much current in the city. This chapter will firstly outline the historical development of
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Halifax and its growth and fall in national significance. Secondly the chapter will seek to
give an outline of the political context of policy making and development within Halifax.
Thirdly the social context of Halifax will be explored, looking at the legacy of citizen
involvement, approaches to poverty and the issues of multiculturalism within the city. The
Halifax waterfront will be introduced, examining the historical and contemporary
developments along the shoreline, looking in particular at the developments of the
Waterfront Development Corporation Limited (WDCL). The study community of North
End Halifax will be profiled, focusing in particular on issues of race and ethnic diversity
which dominate perceptions of the area.

Finally the research methodologies utilised in

Halifax and the practicalities of research in an obviously insider/outsider context will be
outlined.

8.2

The Development of Halifax
The site of Halifax is based around an excellent deep harbour (the world’s second

largest natural harbour) on the eastern shore of Nova Scotia. Originally the site was named
Che-book-took by the native Mi’qmaq people, shortened to Chebucto by the first settlers.
The site was used by native people as a landing ground and base for fishing during the
summer (Randall, 1971).

In terms of colonisation, the site was used by the French for

anchorage during the seventeenth century, although the early bands of immigrants made little
permanent impression on the landscape (MacNutt, 1965).

During years of struggle for

political dominance and a foothold in North America the site was used by both the French
and the British. However it was never occupied permanently by the French, who chose to
concentrate on the development of Louisbourg further north on Cape Breton Island. When
the town of Halifax was officially established in 1749, it was by the British, who saw the
chief purpose of the settlement in terms of a military rather than a commercial centre. Given
the political tensions of the time, Halifax was established both as a display of military
strength, and to safeguard British interests in the Maritimes.
settlement was obvious.

The choice of Halifax for

The location offered an excellent deep water harbour, which

remains navigable year round (harbours further north become ice bound), and an easily
defensible site with the drumlin upon which the Citadel is based commanding views of the
harbour and inland. As MacNutt (1970) observes, the British had three requirements for
Nova Scotia - to create a centre of population, to establish a military and naval base, and to
create a centre for a British fishery. He goes on to note:
Halifax filled the roles for which it was intended. The original three thousand discharged
soldiers and sailors, “the King’s bad bargains” were reinforced by a considerable
immigration of fishermen and traders from New England who were attracted by the large
expenditure of public money and who, in a year or two, became the dominant element of the
population... The first governor of Nova Scotia under the new establishment was Edward
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Cornwallis, an army officer who ably supervised the construction of a new town which grew
up beneath the high hill overlooking the harbour. British naval, military and financial
strength were lavishly expended in the building of a place of strength from which the King’s
legal right to Acadia could be practically enforced (p7).

The town was a deliberately planned defensive settlement and was rapidly established due to
the influx of population from Britain. Given its large population, when many of the other
colonial ports were just beginning to develop, it assumed an immediate importance in the
Maritime context. Immigrant groups from Germany, Switzerland and France reinforced the
number of settlers (Sandalack and Nicholai, 1998). The town naturally became a centre for
administrative, trade and commercial activities very soon after its establishment. The town’s
excellent deep ice-free harbour further promoted its rapidly strengthening position as the
primate city within the Maritimes.

Given the political climate of the era, Halifax was

inevitably engaged with military functions, and this in turn ensured that the port remained
wealthy and so a focus of commercial activity. These circumstances meant that Halifax
grew in size and significance, becoming the central port for the transport of both goods and
people between the Maritimes and Europe.

Through the late 1700s the city continued to grow in size and status, the key urban
settlement in the Maritime region.

The town (and region) were dominated by Scottish

(hence the naming ‘Nova Scotia - New Scotland) and Irish settlers. The town was centred on
the lands below Citadel Hill (see figure 8.1).

The Citadel itself was Britain’s primary

military garrison in the region. As such it was supported and dependant upon the colonial
power of Britain.

As Careless (1991) notes: ‘Halifax was inherently dependent on the

transatlantic power behind it, but as the chosen agent of that power it gained steadily in its
own hinterland significance’ (pi 14). The Citadel was completed over a number of stages as
military technology developed. It was destined, however, never to be attacked, perhaps its
very existence acting as a sufficient deterrent to invasion. The town was primarily military
based - there were 2,800 troops based there by 1783, creating a situation where ‘Halifax was
a fortress, nothing more, the civilians were interlopers’ (Randall, 1971 p92). This military
presence has been a constant feature of the city’s history. The city was an important garrison
and naval base for the British through both the American revolutionary and French
Napoleonic wars (Careless, 1978), and was the centre for the Canadian naval base in both the
first and second world wars. Inevitably, however, through the 1700s the town developed,
both in service to the military, and as trade flourished. The lands between Citadel Hill and
the water were developed into a well ordered, planned colonial settlement:
Halifax represented the latest thinking in urban planning. The town was laid out according to
a rigidly symmetrical modern plan, with rectangular streets moving up the steep slope from
the waterfront. In the centre was the Grand Parade which served as the focus of community
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Figure 8.1 Aerial Photograph of Halifax (Ship to Shore, 1997)
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life. An Anglican and Presbyterian church were located facing the parade grounds alongside
storehouses for munitions and power (Conrad, Finkel and Jaenen, 1993 p272).

The city has developed with a strong orientation towards the waterfront. Initially this was
focused on naval and trading purpose, but even with the demise of port functions the
waterfront has remained at the heart of Halifax’s identity (see section 8.6).

The fate of Halifax has been to sleep in peace time but spring into action during
periods of war. While the town was first significant during the English/French struggle for
dominance in North America which ended in 1763, the city also grew in significance and
size during the American Revolution from 1775-1783. Inevitably, Nova Scotia was to side
with Britain and the Loyalists.

Despite the ties of many Nova Scotian settlers to New

England, Nova Scotia, and Halifax in particular had long had ties with England. Both in
terms of military support and trading links, Nova Scotians and Haligonians were dependant
on England for their survival. Halifax was therefore to become a vital strategic base for the
English army and navy. As MacNutt (1970) notes:
The great naval base at Halifax served against the Americans as well as it had served against
the French 20 years earlier as a bastion of British power. So long as British control at
Halifax remained unshaken American invasion of the province in force was highly
impracticable and George Washington refused to listen to proposals for attempting it.
Control was never seriously threatened though the Americans carried on operations that were
major nuisances (pl6).

The Revolution benefited Halifax in several ways. In terms of the war effort, the strategic
importance of Halifax ensured investment from Britain, and a concentration of British
trading and merchant activity in the town. It was in terms of population that the Revolution
had greatest impact upon Halifax and Nova Scotia. It is estimated that more that 25,000
British Loyalists came to Nova Scotia following the American Revolution (Sandalack et al,
1998), having lost their land, property and position in America. While many settled in the
valleys of Nova Scotia, enough remained in Halifax itself to ensure the physical growth of
the town. The Loyalists also contained a sizeable proportion of black people. Some had
sworn allegiance to the English and were rewarded with their freedom, promises of land and
passage to Nova Scotia, others came as indentured servants or slaves to white Loyalists. In
1783 2775 free Blacks and 1232 enslaved Blacks arrived in Nova Scotia (Pachai, 1987).

In the early 1800s too, Halifax’s fortunes followed the patterns of England’s wars.
With the Napoleonic Wars of 1803-1815 the harbour of Halifax again became a strategic
base for military power. MacNutt (1965) notes:
Under constant threat of attack, the Halifax command was steadily able to improve the
organisation and protection of the increasingly large convoys that sailed to Britain, Portugal
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(the only really free market for fish in Europe) and the West Indies... By 1809 six annual
convoys, between April and November, sailed from Halifax for England and Europe, the
system working with ‘almost clock-like regularity (pl30).

Such activity was good for the merchants and shipbuilders of Halifax. The 1800s saw the
development of an indigenous ship-building industry in the town supplying the English fleets
of the Napoleonic wars. Also, with British and European trade focused through the harbour,
and Halifax operating as a gateway port for the resources of the interior of Canada. With the
return of peace Halifax sank back into relative obscurity and economic depression which
lasted from 1822 to 1839. As a result emigration increased and many of the city’s existing
buildings were deserted. However, with the Industrial Revolution and the easing of tensions
with the United States trade improved and by the mid 1800s the city was once again
flourishing.

As ship building once again began to grow and trade increased the city

experienced a resultant increase in population and in size, with the elite of the population
moving outside the city walls into the relative tranquillity of the south end of the peninsula.
The outbreak of the American Civil War again caused an upturn in the economy, with new
British navy forces arriving in the city. In the years following the Civil War, however, with
the departure of troops and wartime trade, the city again lapsed into decline. In addition the
shipbuilding industry struggled to adapt to changes in technology and moves away from
wooden shipbuilding towards iron steamships. Despite the ensuing economic slowdown,
Halifax continued to grow in size, with an increase of 50% to 46,619 from 1871-1911
(Sandalack, 1998).

In the 1900s Halifax, like Belfast, rose once again from relative obscurity with the
outbreak of World War One in 1914. For Halifax the role of the harbour, rather than the
industrial base of Belfast, was to make the city indispensable to the war effort.

Halifax

served as the principal base of the Canadian navy during the war serving as the final point of
departure for thousands of Canadian troops enroute to Europe. The flagging shipyards too
received a boost as demand for new ships soared. The War served as an economic stimulus
with resultant business growth and the expansion of housing on the outskirts of the city,
facilitated by new lines of urban transport. However, the city was also to suffer as a result of
the war. In December 1917 two ships, one, the Mont Blanc, laden with explosives, collided
in Halifax Harbour.

The Mont Blanc caught fire and at 9.05 on the morning of 16th

December the ship exploded, the single largest man-made explosion until the atomic bombs
of the Second World War. More than 1,400 people died from the immediate impact, a
further 600 died later in hospital and 8,000 were left homeless (Randall, 1971). The poorer
North End of the city was worst affected, the south end being protected by the landmass of
Citadel Hill. The explosion wrecked the entire North End Richmond district - 325 acres of

250

Chapter 8: Halifax

working class housing and waterfront industrial land use. As a result the British planner
Thomas Adams began to redevelop the area. The result was a distinctive, neatly planned
area of the city with reduced housing densities, public parkland and semi-detached housing
(Simpson, 1985).

Halifax prospered economically in the post-war years, but in 1921 was hit by the
depression affecting the rest of the Western world. The Canadian government, recognising
the decline of a city which had played such a crucial part, and suffered so much during the
war, attempted to revive the city’s fortunes through designating the city as a national port.
This, as Sandalack and Nicholai (1998) note:
Attempted to consolidate Halifax’s position as a major port connecting Canada with the rest
of the world, and brought it greater stability and expanding trade... In 1939 the total tonnage
handled by the port had increased to seven times that of 1910 (pl7-18).
The city therefore entered the Second World War in a relatively comfortable position
economically. With a new war the city once again rose to prominence in the now familiar
boom-bust pattern of war and peace. Once again the city was Canada’s main naval base navy personnel and dockyard workers increased from 1,000 to 20,000 in the course of a few
years (Sandalack et al, 1998). With this rapid increase in population the city grew rapidly
with a particular increase of cheap pre-fabricated family housing in the North End of the city.
The city did not experience the familiar post-war decline following the Second World War
due partly to the Cold War which necessitated a continued concentration of naval reserves in
the Halifax port. As in Belfast, changes in port technology necessitated a move in port
facilities away from the downtown waterfront with a series of small individually owned
wharves to the northern and southern ends of the peninsula:
Although separation of dock activity and city activity was well underway prior to the 1960s,
it was in this decade and the 1970s that the separation really took effect, leaving behind
derelict dockland and opportunities for redevelopment... The separation was not forced by
internal cityport factors, rather it came about because of developments in shipping and cargo
handling technology which made the old piers and wharves obsolete, and even the new
terminals for general cargo handling inefficient (McCalla 1988 pl41).
In reality this move towards the outskirts of the city had first begun after the Halifax
Explosion as the railway station was moved to the southern end of the peninsula, thus
encouraging the development of port facilities at the south end. By the 1950s the city had
grown to fill the whole of the Halifax peninsula and was expanding outwards creating a
series of well-developed commuter settlements on the outskirts of the city, which later
became merged into the metropolitan area. The harbour has continued to be important for
Halifax. The city remains the primary base of the Canadian Navy on the Eastern Shore of
Canada. As a result the military presence in the city remains significant, although to a lesser
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degree than would have been the case prior to the 1960s. The port function has remained
important - and is likely to remain so due to the natural advantage afforded by the city’s
location. As McCalla (1994) observes:
There are two natural advantages Halifax has as a port: one is its harbour, the other is its
location relative to the North Atlantic shipping lanes. These advantages are particularly
important in the case for containerised cargoes. The port sits astride the principal ocean
shipping route between Europe and North America. It is simple and convenient operation for
shipping lines to drop off cargo at Halifax (and this serve the Canadian market and some of
the market in the mid-west United States and then proceed to the ultimate destination of the
American eastern seaboard or the European continent. In most cases Halifax is the first port
of call for ships coming from Europe, or the last port of call for ships leaving North America

(P2).
However, despite the continued importance of shipping for the city, the number of jobs
actually located in this sector has declined. Changes in technology have had a major impact
on the sector with improved technology making the process of cargo handling much less
labour intensive. Changes in technology have also had a tremendous impact on the physical
fabric of the city as the trade which defined the fabric and identity of the downtown core has
moved elsewhere. The resulting declining physical fabric is a large part of the context in
which the WDCL was created (see section 8.6).

The 1960s began to see changes in the historic structure of the city. During the
Victorian era two streets - Barrington and Gottingen had become the core commercial
districts in the city. However, the 1960s saw the rise of Spring Garden Road, a thoroughfare
in the South End of the city. Spring Garden is located in the wealthier area of the city and is
also supported by public amenities such as the Victorian Public Gardens. However, with an
East West axis, and blocked physically from the North End by the bulk of Citadel Hill (see
figure 8.2), the changing focus marked a commercial move away from the North End and
encouraged a greater focus on the development of the South End of the city. This decline of
the North End (which will be discussed in greater detail in section 8.7) was exacerbated by
several major redevelopment projects through the 1960s and 1970s. As will be discussed in
relation to planning in Halifax, these projects made radical differences to the physical form
of the city. The city responded to the challenges of decline and restructuring confronting
major Western cities in the manner of many North American cities - by advocating largescale restructuring. The result has been demolition of much of the historic built environment
and the large urban freeways through the city, with resultant moves in population.

The

Africville demolition also occurred in the 1960s, again having implications for the social
structure of the city (see figure 8.3).
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With decline in traditional employment the city has had to adapt to new forms of
employment. One response has been that of federal government which, in efforts to support
the economies of the Maritime province, have bolstered the public sector in the city in order
to provide middle income jobs in declining areas (see section 6.3). Halifax is no exception
to this with offices of several major Federal department offices including Environment
Canada and Human Resources Development Canada based within the city. This in some
way mirrors British government attempts to subsidise the Northern Irish economy through
bolstering the public sector and civil service supporting a relatively well off middle class.
Halifax has also benefited from being the dominant city, not only in Nova Scotia, but in the
entire region. The city therefore hosts service provision, including shops, hospitals and
universities for the entire region. In terms of universities the city has a total of eight colleges
and universities, including the high profile institutions of Dalhousie University and the
University of King’s College. This results in the city having a large number of young, well
educated residents as well as a high proportion of professionals employed in universities and
hospitals. The presence of a well educated population and the concentration of third-level
institutions has also contributed to the economic growth areas of oceanographic and
biomedical research and information technology. Nova Scotia also hopes to reap the benefits
of the current Sable Offshore Energy Project development. The project seeks to exploit
offshore gas reserves and create a pipeline to the Nova Scotia coastline and then on into the
interior of Canada. The spin-offs of the project for the province have been considerable, and
include employment opportunities initially in pipeline installation, and later work on the
offshore installations themselves. A Dartmouth firm received the contract to build modules
for the drilling rigs, and Halifax Shipyards have been involved in building supply vessels for
the installations (Voluntary Planning Nova Scotia, 1999). The province is also set to reap
major financial benefits through royalty agreements with the development company Sable
Offshore Energy Project which are estimated to bring in $6 million annually during the early
years of production, and rise to $300 million annually during peak years (Government of
Nova Scotia, 1997). The city also hosts the main airport for the region, thus serving, once
again, as a gateway into the province through tourism. In 2001 96 cruise ships visited the
harbour, bringing more than 160,000 visitors (Transport Canada, 2001), boosting the income
of shops and service providers in the downtown. Tourism is now a key component of the
Nova Scotian economy and Halifax, with a distinctive historic waterfront has been well
placed to take advantage of this. The developments of the WDCL have therefore been
central to the creation of a Halifax centred tourism industry to compete with developments in
the rest of Nova Scotia.
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8.3

The Political Context of Halifax
Government in Canada is split into three levels. Federal government operates at a

national level, covering Canada’s ten provinces and three territories. Federal level decides
national and international policy, seeks to co-ordinate policy between provinces and acts to
conduct some level of distribution of funds across provinces so as to provide a relatively
equitable existence for people across Canada. Provincial (or territorial) government operates
at a regional scale working to co-ordinate development and service provision within
provinces and often (but not always) deciding on the distribution of federal funds at a more
local level.

Within provinces there is then a third level of government based around

municipalities or rural districts covering cities or towns. This level of government is made
up of local representatives and is responsible for governance and decision making within
particular localities, including local level decisions on service provision, planning and
transport. Within many cities and larger municipalities there is then a less high profile,
fourth level of power based around Community Councils. These Community Councils are
given power and resources from the local municipality, so that local councillors can make, at
ground level, decisions which are likely to effect individual neighbourhoods. The purpose
here is not to give a detailed account of the operation of each individual level of government,
but rather to suggest how each of these structures inter-relate and impact at local level, with
particular reference to social inclusion and planning.
As already suggested the federal government has, in recent years, played a major
part in supporting the economies of the Atlantic provinces. As Savoie (1999) notes:
The four Atlantic provinces have always had at least one thing in common: a strong reliance
on government to promote economic development and even to sustain many communities.
Indeed the hand of government is visible everywhere in Atlantic Canada. The region, with a
total population of 2,400,000, has four provincial governments, a strong federal presence in
virtually every community and numerous municipal governments... The federal government,
as part of its past regional development efforts, has located several relatively large operations
in Atlantic Canada (p250).

In this sense the federal government has provided an indirect subsidy which has bolstered the
entire province of Nova Scotia as well as Halifax itself. The role of federal funds in Halifax
can also be seen in federal support of port facilities in order to ensure that Halifax’s port
remains competitive, as well as subsidies for roads and railways to ensure that Nova Scotia
maintains strong connections with the rest of country. In part this grows out of a belief that
the strength of Canada as a country grows from the strength and security of each of its
individual provinces. Thus, as Clement and Myles (1994) argue, ‘welfare state reforms
elsewhere were often seen as a strategy for breaking down class divisions, Canadian reforms
were justified as a means of eliminating regional disparities in benefits and living standards’
(p93). This most high profile work of federal government in relation to economic and social
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development is through the work of Human Resources Development Canada (HRDC).
HRDC’s vision statement states their purpose as working to ‘enable Canadians to participate
fully in the workplace and the community’ (HRDC, 1999 pi). There are a number of HRDC
programmes available which can be accessed by disadvantaged communities, as will be
discussed in section 8.5.2.

A range of other federal departments including Canadian

Heritage, the Atlantic Canada Opportunities Agency (ACOA), Health Canada and Indian and
Northern Affairs also provide funding which can be accessed by disadvantaged
communities.

However in terms of urban development, in more recent years federal

government has not played a role in urban development at a local scale since the end of the
Ministry of State for Urban Affairs which was formed and dissolved in the 1970s and sought
to co-ordinate federal efforts in urban development. However, as Ley and Bourne (1993)
note:
Following the ministry’s demise in 1979 the locus of responsibility for formulation of urban
policy shifted almost exclusively to the provincial governments, some of which have
effectively exercised that authority. The direct role of the state in planning and regulating
urban developments is now played out largely in the arena of municipal-provincial relations
(p!8).
Therefore while federal government continues to have some role in social development, it
plays a much smaller part in planning and urban development at a local level.

At a provincial level, the Province of Nova Scotia has responsibility for the
governing of both Nova Scotia and Cape Breton Island. A total of 52 elected representatives
(6 representing Halifax) sit on the Nova Scotia Legislature, deciding on a range of issues
including health, economic development, education and community services (including
welfare). The Nova Scotia Government is split between 12 departments deciding on general
policy for the entire region (Government of Nova Scotia, 2002).

Activities are funded

mainly by provincial taxes (which are levied on goods and wages in addition to federal tax)
as well as grants for specific projects and loans from federal government. The province is
one of the poorest in Canada - in 1996 the province had an unemployment rate of 13.3% in
comparison with 10.1% for the rest of Canada, and an average annual income of $27,009 in
comparison with the Canadian average of $31,117 (Statistics Canada, 1996). In reality these
figures hide the complexity of circumstances within the Nova Scotia province. The rural
coastal areas of Nova Scotia and particularly Cape Breton Island have been hard hit by the
collapse of the fishing industry and in Cape Breton the end of coal mining and steel
production.

As a result many rural areas have extremely high levels of poverty and

sometimes entire communities reliant on welfare.

As a result, within the Nova Scotian

legislature, attention is often more focused on the challenges to development in rural areas
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than difficulties in the comparatively wealthy city of Halifax.

The Legislature tends to be

dominated by the Progressive Conservative Party, a traditional and conservative party which
places an emphasis upon individual responsibility and private enterprise.

Provincial

government has responsibility for a wide range of services, but the key departments which
relate to the North End community are the Department of Community Services (responsible
for welfare provision), the Department of Education, the Department of Health and the
Department of Economic Development (which funds the Black Business Initiative - BBI).

At the municipal level, Halifax Regional Municipality (HRM) is governed by
Halifax City Council. There has been a long history of local municipal government for the
city, dating from its founding in 1849. The 1879 County Incorporation Act created a series
of 24 municipalities which remained the basic unit of local government until 1994 when
provincial government began to create single municipal units (Cousins, 1999). The HRM
was formed in 1996, to include the twin city of Dartmouth and incorporating small local
settlements such as Eastern Passage, Fairview and Spryfield as well as including several
rural areas.

The purpose of amalgamation was to create a more cohesive form of

government, a more efficient unit for service provision and to allow for greater financial
accountability (HRM, 2002). The City Council is made up of 23 locally elected councillors
each representing a small district area. The municipality is financed through property and
business occupancy taxes, as well as provincial and federal government grants. The Council
is the main governing and legislative body for the area and has responsibility for providing
local services covering areas such as libraries, parkland, policing and planning. The Council
also operates a community grants programme to support local charities and not-for-profit
agencies. The North End community was for many years represented by Graham Downey,
who served as councillor for 26 years before being ousted by a younger candidate Dawn
Marie Sloane who was elected as councillor in 2000. There are also a number of community
councils made up of three or four councillors from a particular area to discuss and make
decisions on local issues such as small scale planning.

In a country with the physical size and regional diversity of Canada the three-tier
government system has had the advantage of allowing some degree of decision making at
local level while also ensuring a level of cohesive and strategic governance at a national
scale. The cobbling together of a relatively cohesive nation has been a major achievement.
As Fleras and Elliott (1992) note:
Others envisage Canada as a cultural and linguistic pressure cooker. A political entity
constructed around the principle of consultation and compromise. Canada is depicted as a
potpourri of two unequal charter groups, coupled with an increasingly assertive aboriginal
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population and with an ever-expanding racial and ethnic minority sector equally intent on
staking claims. These three major forces are seemingly engaged in endless competition over
power and resources, in addition to fractious debate over who is entitled to what and how
much. That Canada has managed to persevere in the face of such centrifugal forces is a
tribute to the perceived level-headedness, tolerance and capacity for compromise among its
people (pi).
That Canada has managed to persevere must also be credited to the creation of a structure of
government which allows for real power to be exercised at local level, while also co
ordinating decision making at a local level, and allowing for the distribution of funds to
reduce economic inequalities between provinces. However, there are also clear difficulties
with such a complex system of government. Firstly, the networks of governance which have
developed are often extremely complex, with partnerships formed between federal
departments, provincial departments and municipal departments, or between two of these
three. As a result there is not always a clear point of contact or direct lines of accountability
regarding individual initiatives. Also, in relation to major policy areas such as education,
health or poverty, each tier of government tends to have its own response. Since the same
political party is unlikely to be dominant at federal and provincial level (municipal
government in Halifax is strictly apolitical - although many candidates receive backing from
political parties), this often results in different levels of government actively pursuing
different policies in relation to the same issue. Where programmes and grants from different
levels of government all run within the same area this can result in confusion on the part of
the community and lead to the duplication of services. Three different sets of government
departments, three elections, and three sets of elected representatives should theoretically
make for a high degree of accessibility to decision making, but may also create a situation of
over-governance with confusion over the remits of particular departments and an apathy
towards voting and decision making.

8.4

Planning Canadian Cities
Since the earliest European settlers arrived in Canada the continent has been marked

by urbanism. The native peoples of North America were primarily a rural people (Paul,
1993), so that there was little established urban settlement prior to colonialism. However
with European settlement on the Eastern coast a series of urban centres developed. These
served firstly as bases for fishing and exploitation of local natural resources developing as
gateway settlements acting as a touchstone between the old and new worlds. Towns such as
Halifax and Port Hawkesbury also developed as centres of military power, however not all of
these survived beyond the English-French wars.

Louisbourg fort for example was

obliterated while Sydney has become little more than a regional town serving its local
hinterland. As settlers moved into the interior of Canada, new cities and settlements were

259

Chapter 8: Halifax

formed which assumed a greater importance than the early settlements on the eastern
seaboard. The cities of Canada are therefore relatively young in comparison with European
cities and in the main have a well planned, orderly grid layout (with the exception of the
centre of Quebec City which is often described as the most European city in North America).
Halifax, established in 1749, is therefore one of the oldest cities in Canada has a range of
historic buildings, and prides itself for its historic townscape. Newer cities, such as Toronto
and Vancouver (established more than 100 years later in 1857) have a newer physical fabric
and a very different identity. Despite the early role of cities acting as gateways to a rural
interior, Canada is now an overwhelmingly urbanised country. By 1991 77% or 21 million
Canadians lived in urban areas (Bourne and Ley, 1993). Cities are therefore very much part
of the national consciousness. Although exhibiting many of the characteristics of cities in
the United States, commentators note that Canadian cities display a greater similarity to
cities in Europe than to their southern neighbour’s metropolitan areas. As Bourne and Ley
(1993) argue:
Canadian cities have a more European ambience, this is because Canadian society itself
established a more complete institutional affinity with European, notably British, models of
governance. So, for example, the regulatory role of the state in Canadian cities has imposed
firmer planning and land use templates on the urban landscape and has led to stronger
commitments to public services, including transit, housing, parks, libraries and recreation
(pl3).
It is therefore true to say, as Filion, Bunting and Gertler (2000) argue, that Canadian cities
occupy a unique position ‘situated between European and United States counterparts,
although closer to the latter’ (pi). Canadian cities inevitably share some characteristics of
those in the United States, being comparatively new, developed as colonial settlement, and
often having a grid-like layout. They are also, however, similar to cities in Europe since they
tend to exhibit greater evidence of formal planning and have a stronger emphasis on the
development of services. As a general rule, Canadian cities have also experienced a less
rapid increase in socio-economic problems in the inner city than in the U.S. and normally
have at least some established (as opposed to gentrified) high income neighbourhoods
located close to the urban core. Canadian cities have also generally managed to maintain an
active and commercially viable downtown core, albeit at a diminished level since the rise of
the out of town malls in the 1960s and 1970s. As a general rule, then, Canadian cities have
shared in the general challenges and changes experienced by cities in the western world,
although the national context has created an environment which does not conform totally to
the experiences of the United Kingdom or the United States.

The extent of urbanisation in Canada, with major urban settlements stretching in a
narrow band from the from the Atlantic to the Pacific Oceans ensures that cities vary widely

260

Chapter 8: Halifax

in size, relative wealth and identity as well as in climate and time zone. One of the most
notable differences has been in the extent of multiculturalism in cities. Murdie and Teixeira
(2000) note that prior to 1961, most groups immigrating were from Europe, including
British, Germans, Greeks, Polish and Italians.

In more recent years migration has been

dominated by immigrants from Asia, with the five principal countries of origin of
immigrants to Toronto being Hong Kong, Sri Lanka, China, the Philippines and India. They
go on to observe:
By 1996 32 percent of Toronto’s population and 31 percent of Vancouver’s were members of
visible minority groups. By 2011 it is estimated that that visible minority groups will
comprise about 20% of Canada’s population, an increase from 11% in 1996... Recent
immigrants to Canada, and especially to the major metropolitan centres belong to a wide
spectrum of economic groups (p217).
The diversity of immigrant groups and the sheer scale of growth (caused by national as well
as international migration) in the major urban centres like Toronto, Vancouver, Calgary and
Montreal inevitably raises issues for planners in those cities which will be less pressing in
smaller cities such as Halifax, Charlottetown or St John’s.

There will, therefore, be a

diversity of planning concerns across Canada’s urban centres.

It is difficult to identify a specifically Canadian approach to planning. As Martin,
Filion and Higgs (1988) observe, in relation to literature studied by Canadian planners: ‘The
broad-based educational background and diversity of interests, responsibilities and concerns
reflected in Canadian planning practice make any attempt to circumscribe and select the
appropriate, important literature a most difficult task’ (p6).

Also, given that planning

decisions are taken at a municipal level, local municipal planners operate in isolation from
planners operating in other cities. Although national planning conferences and the Canadian
planning journal Plan Canada may encourages some sharing of ideas, actual planning policy
and priorities are set within individual municipalities. As a result, although Canadian cities
have followed many of the trends experienced in North American cities - the decentralisation
of the services and industry for example (Millward and Dickey, 1994) - it is therefore
difficult to identify any one model which can be said to epitomise ‘Canadian planning’.

The language of participation, consultation, social cohesion and empowerment has
dominated Canadian policy literature in the 1990s and into the new millennium as much as
in Europe. These debates have a particular significance in Canada where considerable stress
is laid on the creation of an inclusive, mosaic state and on creating a universally high
standard of living between provinces and individuals. With a culturally diverse population,
the processes of open and inclusive decision-making take on an added significance:
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Normative conflicts organised around class-based ethnic, religious, linguistic or nationalistic
conflict are the stuff of everyday politics. Conversations about social cohesion must be able
to address these conflicts in terms that are familiar and convincing, particularly to the several
generations of Canadians who have been raised to value equitable results and pluralism
(Jenson, 2000 p9).

Jenson identifies the dimensions of social cohesion, with the characteristics of a noncohesive society including isolation, exclusion, non-involvement, rejection and illegitimacy.
Such an approach is in line with the European approaches to social exclusion, yet seems to
have only become a major concern to Canadian policy makers in the late 1990s. Although
organisations such as HRDC have had community-orientated policies since their origins, the
language of social cohesion is relatively new. In relation to planning the debates of creating
a more inclusive and cohesive policy have had implications for the methods of participation
and consultation in relation to planning. In 1999 the Federation of Canadian Municipalities
published the Local Government Participatory Practices Manual aimed at encouraging and
assisting local municipal decision makers to create inclusive processes. The preface to the
publication confidently states that ‘over many years Canadian municipalities have been
forerunners in creating systems which involve the public in local decision making. Across
Canada, municipalities have developed innovative tools and strategies to facilitate this public
consultation process’ (pi).

The publication outlines different approaches to public

participation in planning, including worksheets on preparing information publications,
planning public meetings and organising citizen advisory groups - all standard, and relatively
commonplace approaches to participation, and includes innovative approaches to public
involvement such as electronic bulletin boards. However, no specific attention is given to
particular challenges of working with economically disadvantaged communities, or to
particular issues which need to be considered when working with ethnic or visible minority
groups. In reality, Canadian literature concerning public involvement in planning seems to
concentrate on a reactive, information provision approach to planning, rather than
encouraging proactive planning involving all sectors of society. In an article concerning
public involvement in planning, one commentator asks when the public will be involved:
The public will be concerned when something large, or different is proposed in or near their
own community. Concerns will be even greater if the project or activity is located close to
their place of residence. Given the high profile of environmental issues and public concern
for health, safety and quality of life, there will almost certainly be concerns if developments
are located near people or near environmentally sensitive or ecologically significant areas
(Marshall and Roberts, 1997 p9).

Such an approach suggests that the public only have an interest, or are likely to react, in
situations where their own neighbourhood is perceived to be threatened. Such a ‘not in my
back yard’ response is certainly the most common reason for individuals to become involved
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in planning, and may also reflect a more conservative approach to planning in Canada, with a
less well developed third sector and a greater emphasis on individuality.

However this

approach makes little room for alternative understandings of planning, or for municipal
planners working in partnership with local communities, building consensus and ensuring
that developments benefit local communities as much as individuals.

In this respect

municipal planners in Canada remain almost entirely land use focused, with a greater
emphasis on physical development, and economic concerns, than on the potential of
planning to effect social change. The municipal system has not been created to allow for
innovative approaches or more joined up thinking between different government
departments:
Over the years, I often came away from public consultation processes believing planners did
what legislation required, but we lacked the tools to deal with the real hopes, fears, concerns
and desires of the interest groups who responded to public policy or development proposals
with positions that created impasses. Those of us involved in planning issues are well aware
that not dealing with the real concerns of individuals and groups often results in protracted
debates before councillors, planning boards and committees, municipal councils, and
hearings before tribunals and the courts (Blakney, 1997 p!2).

As Balkney argues, therefore, the current model of planning in Canada is essentially
adversarial, allowing for conflict between different interest groups more than encouraging
dialogue. In such an environment it is inevitable that individual developers are more likely
to seek the path of least resistance in order to avoid conflict, rather than actually engage with
local people. The three tier system of government in Canada is also less likely to encourage
joined up governance. With so many different government departments, attempting to base
between departments creates something of a bureaucratic nightmare. This narrowness of
vision is often only reinforced when local municipal councillors have final say on planning
decisions and so are more likely to be influenced by local constituency concerns than by
wider issues of strategic physical, social and economic planning.

However, while Canada has tended to emphasise reactive planning, there has been a
long history of public involvement in planning issues. Grant (2000) describes the 1970s and
1980s as ‘the participation era’. In part the rise in emphasis on citizen participation was due
to the atmosphere of the 1960s with an increase in citizen movements across the United
States and Western Europe, proclaiming that individual citizens do, in fact, have power.
This found its expression, in terms of planning, in reaction to the large scale demolitions. As
Grant (1988) notes:
In the late 1960s and early 1970s Canadians linked arms in front of bulldozers, preventing
the demolition of historic buildings. They picketed legislatures to stop freeways. Public
concern about the planning of our communities peaked and planners filled professional
journals and books with anecdotes of their experience with ‘public participation’ (p260).
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Such concerned citizen action has had an impact on the development of Canadian cities,
saving many historic sites from destruction (see the discussion of Historic Properties in
Halifax in section 8.4.1). It was in this environment that federal government formed the
Ministry of State for Urban Affairs which sought to promote research and promote the
development of vibrant cities.

In spite of the relative successes of such movements,

however, the era of large scale public involvement in planning issues proved to be short
lived. By the early 1980s the movement had declined from a major force to a determined
nucleus of activists. Higgins (1981) commented at the time:
The urban reform movement in Canadian city politics is dead: that is the conventional view
now. The decade of the late Sixties and the first half of the Seventies is thought to have
witnessed the flowering of a new reform movement in city politics in this country, but the
bloom has withered and is virtually gone. It is usually with a sense of nostalgia and perhaps
frustration, rather than a sense of achievement, that activists look back on that era (p84).
Such a decline was sparked largely by the decline in numbers of people willing to devote the
time and energy needed for long term community planning, as well as by the economic
downturn of the 1970s, and a move toward conservative politics. As Grant (2000) notes
‘Keynesian economics was under attack and conservative opinions were growing in
influence, thus undermining support for participatory and interventionist planning’ (p492).
As a result, the focus moved more towards economic planning, rather than focusing on the
needs of communities. The result has been the development of a planning process which
today places little emphasis on direct community involvement.

As Grant (2000) argues

‘institutionalised planning and land use regulation support the economic market and political
realities...

Despite decades of change many of the dominant assumptions underlying

planning remain strong; planning promotes efficiency, health and amenity (with bones
thrown to equity)’ (p460). The result has been that formal planning and planners in Canada
have come to play a reduced role in urban governance. To concentrate on land-use planning
- the ‘professional’ role of the planner suggested in section 6.4 - inevitably alienates planners
from those who would argue for a more proactive and joined-up approach to planning.
Planning, as indicated in chapter four, is no longer considered, at least in theoretical terms, to
be a purely land-use, professionally based discipline. There is, however, little indication that
planners at a statutory level are seeking to engage with new models of community
engagement, or to consider how planning can be considered in social terms, particularly in
benefiting disadvantaged communities. For this to happen, Nicholai (1997) argues:
The planning profession, engaged in a highly politicised arena, and dependent on regulatory
tools developed in a time of perceived linear urban expansion, needs to reinvent itself, or
perhaps go back to its roots, in order to become a relevant player in the development of the
new urbanity. The first step should be to try to understand the new forces at play that affect
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our lives and the life of our cities. Secondly, and no less importantly, the planning profession
should attempt to ideologically legitimise public planning (p48).

In reality, however, despite increasing calls for a more publicly accountable planning system,
and a greater emphasis on working in partnerships with local citizens, the municipal
planning system remains largely land-use and economic development based.

The problems of inner city decline have also been of concern to Canadian planners,
although, as argued above, Canadian cities have never really experienced the same degree
and level of decline suffered by the large urban centres of the United States. As Ley (2000)
observes: Tn Canada the federal government has most often undertaken the impossible task
of defining the inner city, in part to target and monitor its own programmes’ (p274). He goes
on to observe:
The unsavoury image, reinforced by social scientists obsessed with social disorganisation in
the inner city has proved extraordinarily tenacious and provided a substantial motivation to
urban renewal and slum clearance programs in Canada as in other Western nations in the
post-1945 period. In city after city, old housing and high densities were sufficient to warrant
the arrival of the federal bulldozer and the onset of the renewal process (p280).

This approach, as will be discussed in the following section, was as accepted in Halifax as in
other Canadian cities. However, with the changing mood of the 1960s, the publication of
Jacobs The Death and Life of Great American Cities in 1961, and new approaches to citizen
involvement in planning, attitudes towards the inner city began to change. Ley notes that in
recent years four key trends can be identified in Canada’s inner cities, firstly, areas in
decline, secondly areas of stability, thirdly areas of large scale redevelopment and finally
areas of revitalisation. While the 1960s and 1970s may have been dominated by a preference
among planners to focus on large scale redevelopment, with schemes such as the waterfront
plan in Toronto, or the Scotia Square development in Halifax, in more recent years the
emphasis has tended to be towards revitalisation. With the continued presence of an older
wealthy elite in the inner areas of many Canadian cities, it was possible to utilise these
neighbourhoods as a nucleus for gentrification. So in Vancouver, for example, the district of
Fairview was gentrified partly through its close proximity to neighbouring high-prestige
residential areas:
The selective spatial pattern of condominium construction in the inner city is attributable in
part to the culture of consumption among middle-class households. Strata-title development
in western Fairview occurred in proximity to the old established elite neighbourhood of
Shaughnessy, Vancouver’s most prestigious residential area. ‘Shaughnessy’ is incorporated
into the names of several condominium structures in Fairview, cementing the association
with an existing high-status area (Ley, 1981 pl32).

Similar processes can be observed in Halifax with high profile housing in the South End
acting as a nucleus for the upgrading of housing in the areas closer to the waterfront,
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particularly along the lower end of Barrington Street and Hollis Street (see figure 8.4). Such
revitalisation has tended to see the development of new condominiums and apartment
complexes, alongside existing older homes. As a result, as suggested in chapter four, the
process is more likely to be driven by private developers rather than state planners, with
planners simply having a building control function in terms of the development of new
buildings. The process of gentrification, therefore, tends to occur more as an organic process
fuelled by growing population and rising house prices in Canadian cities and driven by
private investors and individual buyers.

Although the development of ‘slum’ housing in Canada may not be regarded as as
important an issue as in other North American cities, there undoubtedly remains an ‘inner
city problem’ in virtually all Canadian cities.

Often the emphasis on large scale

redevelopment and urban clearance failed to solve the problem of urban poverty, by simply
moving it, either to another area of the city, or into new housing with the same underlying
socio-economic problems. As Bourne and Ley (1993) note:
A combination of growing public debt and the increased prominence of neo-conservative
economic and tax policy served to discipline and constrict the welfare state during the 1980s.
Restraint budgets, service cutbacks, user fees, and privatisation have redefined the delivery of
social services (pl9).

The result these changes in social policy have hit the economically disadvantaged of the
inner city hard. Bourne and Ley go on to comment on some of the implications of these
changes:
The coincidence of limited services and the severe recessions of the 1990s gave a public face
to poverty that had scarcely before been observed for fifty years. Many of those trapped in
poverty during the recession of the early 1980s were still there at the onset of the next
recession in the early 1990s, especially in Ontario, Quebec, and the Atlantic region...
Poverty and homelessness have therefore become more visible components of urban life.
Their consequences, in combination with escalating street crime and the drug culture are
tarnishing the long-valued liveability of large cities (pl9).

With a marked increase in poverty over the last 20 years, there has been a resultant increase
in the size and workload of the voluntary sector. As services develop particular communities
often begin to act as ‘service hubs’ (Dear and Wolch, 1993) seeking to provide a full range
of services including homelessness support, health care, adult education, soup kitchens and
shelters. The most notable implications of these changes for planners have generally been in
the provision of public services and the ways in which particular services are clustered
within the city. There are also implications in terms of public housing, a service which
carries much greater social stigma than in the U.K.. Social housing for the worst off was
developed late in Canada, with the first provincial housing agencies being developed in
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1964. Many of these were developed to provide replacement housing for homes demolished
during large scale redevelopment. While social housing erected for seniors tended to be
uncontroversial, ‘family housing’ was often opposed by local communities, even in areas
where existing stock was of a low standard (Harris, 1993). With the decline in provision of
social services in the 1980s, the federal government all but withdrew direct support for
public housing, particularly for the construction of family units. Existing stock continues to
be managed at a provincial level. Many developments now have a concentration of visible
minority groups and tend to be unpopular in many communities resulting in very high levels
of poverty within social housing, and concentration of more recent immigrants. In recent
years, where governmental support has been provided for social housing, it has generally
been through grants provided to third sector, not-for-profit organisations providing small
scale schemes with communities:
Traditional forms of public housing, homogenous in residents and owned and managed by
the state, have given way to a much broader concept of social housing, as a blending of types
and levels of subsidy, including non-profit co-operatives, and to the emergence of entirely
new suppliers of non-market housing (e.g. private and municipal co-ops, non-profit
organisations, churches and unions). This trend reflects a desire to reduce the social stigma
and costs attached to traditional public housing and to discourage the formation of ghettos of
the disadvantaged, through greater income mix within the socially assisted sector (Bourne
and Bunting, 1993 pl77).
The result has been to boost the third sector, but the move towards non-statutory public
housing has allowed all levels of government to withdraw their direct responsibility to
provide homes for society’s most disadvantaged people.

8.4.1

Planning for Halifax
The planning of Halifax has reflected many of the trends affecting other major

Canadian cities. In terms of urban form the late 1950s and 1960s have been particularly
influential. Aside from the huge shock to the urban fabric caused by the Halifax explosion in
1917, the city remained a colonial port city in character, based around waterfront functions,
and with a relatively well established urban fabric until the early 1960s. Moves towards
redevelopment started earlier however.

The 1945 McNab Plan for the city, as well as

recommending the cross-harbour bridge which opened in 1955, thus opening up Dartmouth
for sub-urbanisation, also proposed massive redevelopment of the North End of the city.
The redevelopment focused on the clearance of several areas of slum housing. However the
plans, although largely supported by city council were opposed by many residents, and in the
1950s were still proving to be problematic.

The City responded by appointing Gordon

Stephenson, a professor of planning at the University of Toronto to prepare a study for the
city. The Redevelopment Study of Halifax, Nova Scotia was produced in 1957 and was in
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keeping with many of the popular beliefs of the day. Stephenson’s study covered a wide
range of indicators in his study, including surveying health, crime, standards of housing and
overcrowding. By emphasising the social problems of the city paricularly the widespread
overcrowding - ‘there is also a considerable number of families temporarily housed in
barracks on the Exhibition Grounds, the Manning Pool Site and near the Citadel’
(Stephenson, f957 p58) - Stephenson argued that the clearance of such housing was in the
best interests of the city and its residents.

In conclusion Stephenson proposed massive

redevelopment in the urban core of the city, centring on the land just east of Citadel Hill.
Housing and existing urban fabric was to be demolished and the residents moved to new
public housing further further from the urban core. The most extreme proposal centred on
the redevelopment of one large block of land:
The worst housing area in the City... contains about 8.8 acres. It should be acquired as a
whole, and in conjunction with small parcels of land to allow the improvement of Jacob
Street to Water Street. There are more than 1,600 people living in the area. Families should
be offered alternative accommodation (Stephenson, 1957 p58).

The City greeted the Stephenson plan with enthusiasm. City authorities willingly accepted
the recommendation to redevelop the major area of land recommended in the report, but
extended the 8.8 acres to sixteen acres (Sandalack et al, 1998). The land was cleared and
residents moved to one of the new public housing schemes, Mulgrave Park further north
along Gottingen Street (later renamed Novalea Drive).

Similar attitudes to development

were at play in the controversial demolition of the Africville community (see section 8.4.2).
The land was left vacant until, in 1967, a group of private investors developed plans for
Scotia Square, a typical late 1960s block development.

Sandalack and Nicholai (1998)

observe:
The Scotia Square development was completed between 1969 and 1971, replacing the
original block and lot patterns with one massive development covering several city blocks,
and eliminating several cross streets. The buildings consisted of office blocks, a massive
commercial block housing a junior department store and shopping mall, and several high-rise
apartment buildings (p20).

Such developments radically altered the urban fabric of the city (see figures 8.5 and 8.6) with
new buildings totally out of scale with what had gone before. At around the same time other
high rise buildings began to appear in Halifax. The city which in the early 1960s had been
described as ‘a city without high-rise’ rapidly became dominated by the concrete tower
blocks that dominated 1960s architecture. In addition to Scotia Square, the downtown high
rises of the Royal Bank building and Bank Building of Montreal were added in the late
1960s while the construction of the Maritime Centre, which dominates the skyline of the
south end of the city, began in the early 1970s, but was not finally completed until 1990
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Figure 8.5: View of Harbour from Citadel Hill 1892 (Nova Scotia Archives)
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(Sandalack et al, 1998). The construction of such buildings initially attracted little concern
on the part of city officials or the general public. As Grant (1994) notes:
The model of urban development that dominated the period and nurtured the spread of
planning harboured no sentiment for tradition and self-reliance. It sought a future of steel,
concrete and glass where planners might provide the surgical tools to remove the cancerous
growths and restore urban health (p62).
Such an attitude was also encouraged by the economic climate of the time. With global
recession, the pressure was on individual provinces to compete for economic investment.
The national wisdom at the time proclaimed that bigger was better, and that high-rise
buildings were a symbol of a progressive city. Toronto and Montreal had already begun
major redevelopment in the urban core and it was inevitable that Halifax should follow. The
city, however has a much smaller urban core than other major national players, as well as an
older urban fabric, so that high-rise buildings in Halifax appear much more out of proportion
than in many other cities (although what is defined as ‘high rise’ in Halifax might be
considered relatively low-rise in Toronto).

However, as more and more developments began to appear on the waterfront
citizens began to question the wisdom of clearing large areas of urban fabric, including
buildings of historical and cultural significance for the city and for Nova Scotia. In part this
reaction grew from changes taking place in Canada generally with a move towards citizen
action. Within Halifax a relatively inactive citizenry was suddenly sparked to action, due
partly to the leadership of a core group of committed community leaders including
environmental and heritage activists. In 1970 the province funded a week of debates, aimed
at encouraging Haligonians to become more active in the development of the city.

The

‘Halifax Encounter Week’ was organised by the Voluntary Planning Board and hosted a
range of experts who lead nightly meetings discussing the state of Halifax as a city. As
Grant (1998) notes:
Hundreds of people attended nightly ‘town hall’ meetings. Thousands watched the
proceedings on television. Halifax had never seen a spectacle like it. People who may never
before have thought about planning issues spoke out and insisted on their right to participate
in the development of their community. Citizen action and participatory democracy received
a real boost (p63).
Out of the Encounter Week developed, with the encouragement of the province, a local
coalition of citizen’s groups was formed entitled MOVEment for Citizen Voice and Action
(generally shortened to MOVE) which sought to influence a wide range of policy issues,
from planning to welfare. How far this movement cut across class barriers is unclear from
the literature on the era. However from this research project it was clear that those who
spoke most favourably about the MOVE era were middle class professionals who during the
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1970s would have been graduates and young professionals.

Those from disadvantaged

neighbourhoods seemed less aware of MOVE, although they had been involved in other
forms of citizen action during the same era. One of the first outlets of the huge depth of
public feeling arising from the Encounter Weekend was in response to the proposal, arising
out of the Stephenson report, for a high-speed, four lane freeway which would have run
along the length if the waterfront, to the south tip of the peninsula, linking with the port
facilities and the railway station.

The first section of the plan was completed with the

construction of the Cogswell Interchange (see figure 8.7), a massive, multi-layered traffic
exchange which effectively acts as a barrier between the downtown and the North End of the
city. Originally, the Cogswell Interchange was to swing south towards the waterfront. In its
path lay a group consisting of some of the oldest buildings in Halifax, including the
Privateer’s Warehouse, and a range of stores and warehouses dating back to as early as 1811
(Hinds, 1971). The proposal alarmed many local citizens and resulted in sustained citizen
opposition to save buildings of historical significance.

The citizen movement won the

support of private businessmen, the federal government and the Heritage Trust of Nova
Scotia, who acted as drivers of the conservation campaign. Literature from the era reflected
the concerns of local people.
We believe:
■ That these buildings are a historic heritage of the citizens of Halifax and the people of
Canada
■ That these buildings can and should be rehabilitated and put to economic use. The
federal government has promised to help
■ That these buildings can be part of a unique tourist attraction to our city and will benefit
every one of our citizens
If you support this view and wish to help in the last ditch stand to save these buildings, write
or phone your mayor or Alderman NOW (Heritage Trust of Nova Scotia, 1969).
The widespread opposition was successful.

Although the Cogswell interchange was

constructed, the waterfront itself was spared an out-of-scale highway through its midst. The
Interchange remains a source of controversy and discussion in the city, out of scale with its
surroundings and much larger than needed for the volume of traffic flowing through the city.
Pressure had recently been growing to tackle the eyesore, as new plans are being developed
for the waterfront. Once again, pressure, in the form of university and business interests are
being placed on planners to come up with a more adventurous use of the land. The response
of official planners seems not to be particularly imaginative however, with one city planner
mentioning the possible use of the site as a car park (Gillis, 2000). The spared buildings
became the ‘Historic Properties’ - a series of six stone and wooden properties of historical
significance along the waterfront. Restoration work began in 1973 funded by a partnership
of government and private interests. Government funding was sourced from the Department
of Indian and Northern Affairs, because the buildings were perceived to be of national

273

I

Figure 8.7: Cogswell Interchange

274

Chapter 8: Halifax

historical significance (Department of Indian and Northern Affairs, 1973) and from the
Central Mortgage and Housing Corporation.

While government met 50% of costs for

renovation however, the other 50% and the responsibility for managing the scheme was met
by a group of private investors. The recognition at the time was that: ‘It has to pay for itself.
It must not be a museum complex, but a working, useful part of the city, contributing to the
overall character and atmosphere of Halifax’ (Collins, quoted in Hinds, 1971 p3). Historic
Properties Pic, formed in the early 1970s leased the land from the city on a long-term lease
and holds the rights to sub-lease the buildings to other businesses.

The resulting

development is a thriving sector of the city, carefully recreating the atmosphere and style of
the early 1800s, while adapting the buildings for modern use (see figures 8.8, 8.9 and 8.10).
In the developers’ determination to create an authentic restoration, roofs and stonework was
rebuilt to early designs and where materials were absent, replacements were found from
barns and buildings around Nova Scotia (McNeil, 1986). As well as tourist and leisure
services, including restaurants and craft shops, the restored buildings are also serve as home
to several Federal government departments and to the Nova Scotia College of Art and
Design. These organisations are permanent tenants, providing stability that supports the
more transient tenancies which exist at lower levels (Commercial News, 1974). In addition,
Historic Properties proved to be a catalyst, providing, for the first time, public access to the
waterfront which had for so long been limited to private and commercial use.

The

restoration created a sense of excitement in Halifax, a realisation of the potential power of
citizen action. Historic Properties, and indeed the waterfront are seen as ‘ours’ by many
Haligonians, since without citizen involvement the buildings of Historic Properties would
not have survived. The impetus created by Historic Properties also created a realisation of
the untapped tourism and commercial potential of the waterfront and was an important factor
in the decision, in 1976, to form the Waterfront Development Corporation.

Despite the success of citizen action in saving the historic waterfront from 1970s
redevelopment, at a wider city wide level, the development of Scotia Square and several
other high-rise developments continued.

Citizen voices were increasingly calling for a

recognition of the value of historic buildings. As Collins argued at the time:
We must be most careful that we do not, in our eagerness for change, deprive ourselves by an
excess of zeal of our architectural and commercial heritage that cannot be replaced and for
which there can be no adequate substitute (Collins, 1972 p4).
However, while City officials recognised the need to take citizen views into account, the
standard wisdom of the day continued to emphasise the need for economic development, and
the need to re-image the city in order to compete with other Canadian cities. The building
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Figure 8.8: Restoration in Historic Properties

Figure 8.9: Federal Government Use of Historic Properties
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Figure 8.10: Restaurant Interior of Privateer’s Wharf, Historic

Properties
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which was to have greatest visual impact upon the South End of the city, the Maritime
Centre, reflects some of these concerns. The first phase of the Tower was completed in
1978, the second in 1990. Height restrictions had for many years, theoretically at least, been
placed upon developments between Citadel Hill and the harbour. The proposed Maritime
Centre, as well as several apartment blocks along Brunswick Street intruded onto the skyline
and there was growing citizen concern that the city’s landmarks and heritage were being
obliterated by a rash of new developments. The legislative response was the development of
view-planes legislation. This legislation sought to protect clear lines of vision from Citadel
Hill towards the harbour and to ensure clear views of George’s Island in the harbour. The
legislation also sought to protect the views along the west-east streets of the city in order to
ensure a continued sense of connection with the waterfront. When this legislation came into
place in the mid 1970s preparation had already begun consolidating land for the Maritime
Centre.

The city therefore sought to find a compromise between the developer and the

public. The developers were given permission to go ahead with the building, after offering
to turn the building at an angle so that the narrower end faces Citadel Hill. The Maritime
Centre therefore has less of an impact (although the visual impact remains considerable)
upon the view from Citadel Hill (see figure 8.11). It does, however dominate the east-west
axis of Spring Garden Road, the main shopping street in the city, dwarfing St Mary’s
Basilica which is said to have the tallest granite steeple in North America, and totally cutting
off views of the harbour (see figure 8.12). Therefore, while citizen voice may have had an
impact, the emphasis upon economic development took precedence over preserving the
historic character of the city.

Though the 1970s and 1980s the urban core experienced a series of shocks which
challenged its long term viability.

Firstly, the large scale redevelopment which was so

popular in the 1960s and early 1970s damaged the role of Barrington Street and Gottingen
Street as major commercial thoroughfares of the city. As Sandalack and Nicholai (1998)
observe:
Of the newer commercial centres on Barrington Street, Scotia Square and the MTT Building
were both massive, inward focused structures that siphoned pedestrians from the street, and
did not contribute anything to its vitality. They are too far apart (five blocks) to function as
anchors of a cohesive shopping district (p24).
With such out of scale developments along Barrington Street the area became much less
people friendly. Gottingen Street, which had also been a vital commercial centre for the city
suffered from the redevelopment of Scotia Square, and the construction of the Cogswell
Interchange which cut the North End off from the rest of the city. In combination with the
problems of out of scale developments, shopping patterns were beginning to change. Several
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Figure 8.11: Maritime Centre from Citadel Hill

Figure 8.12: Maritime Centre from Spring Garden Road
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major shopping centres have developed around the outskirts of Halifax. With its role as the
major urban centre of the Maritimes, the loss of high profile shops such as Eaton’s from the
city centre has resulted in a much lower profile for the main streets of the urban core, not
only in Halifax itself, but throughout the province and the region. Spring Garden came to be
the most important shopping area of the city, with several prestigious boutiques and with the
development of smaller scale shopping centres along the street. With the growth of the outof-town shopping centres, however, the city could no longer support three major shopping
areas, and Barrington Street and Gottingen Street were to lose out (Sandalack et al, 1998). In
addition to changes in shopping patterns, economic trends were also affecting the city centre.
While the WDCL had been appointed to secure the regeneration of the waterfront lands (see
section 8.6.1), progress was slow, and the thriving port which had been at the heart of the
city was no longer centred in the urban core. As maritime functions became less important
to the functioning of the city, the focus of the city moved away from the waterfront, and
hence the urban core. New industrial development also tended to focus on the outskirts of
the city since ‘business parks located on the outskirts of the city offer serviced land at
subsidised prices’ (Sandalack et al, 1998 p25).

In combination, these factors created a

situation where, with a few notable exceptions, the downtown entered the 1990s in crisis.

What have the responses been to the challenges of finding a new role for the urban
core of Halifax? The Downtown Halifax Business Commission (DHBC) in 1994 noted that:
It is an acknowledged fact that over the last decade there has been an economic and social
deterioration within the Halifax Central Business District. Business occupancy rates and
commercial realty assessments have dropped by more than $100 million in the past three
years... If positive action is not taken to ensure a healthy environment in the Downtown
area, new development will continue to occur at the expense of the central core of the city.
Ultimately the Downtown will continue to deteriorate to the detriment of all taxpayers and
residents of the City of Halifax... We can no longer afford to be complacent about our
future, and the Downtown Halifax Business Commission believes that things can be turned
around before we experience the urban blight that has destroyed the downtowns of countless
cities throughout North America (pi).

The DHBC have therefore been at the forefront in attempting to develop innovative
approaches to tackling the decline of the urban core. The aim of the organisation is to ensure
the long term vitality and viability of the city centre.

Although working with other

organisations, and with government, the DHBC essentially represents business interests in
the town, seeking to reflect the interest and commitment of individual businesses in a
continued viable commercial core in Halifax. They have identified six strategic objectives to revitalise the waterfront area, increase the residential population living downtown,
improve pedestrian and vehicular access, creating and maintaining an improved physical and
social environment, establishing a regional approach to economic development and finally,
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in all of this, to ensure the support and participation of as wide a range of stakeholders as
possible. Where the DHBC vision seems to differ from other approaches in Halifax is in the
recognition of the need for a broad sense of what it seeks to achieve over the long term, as
well as a recognition of the smaller, more short-term goals needed to achieve this. In recent
years they have acted as an effective lobbying group on issues effecting the core of the city.
The WDCL have also had a role in attempting to ensure the commercial viability of the city
centre.

Representing major investment from federal and provincial government, the

Corporation reflects the need to find new purpose and focus for the waterfront which had
fallen into serious decline. In terms of official planning, however, it is difficult to see any
long term vision or strategy for how the city should develop.

In the 1990s investment

continued to be encouraged on the outskirts of city, particularly in Bayers Lake Business
Park, despite the likely implications for the city centre. Several plans and developments are
set for the Halifax waterfront and the downtown area, reflected in the new 2000
Development Plan (WDCL, 2000A) including the development of the Pier 21 Visitor Centre,
and plans to develop a new municipal library and performing arts centre for the city.
However, there is little sense of a strategic plan to ensure that the city develops in an
integrated fashion. The Municipal Planning Strategy states that the overall objective of the
Municipal Plan is:
The enhancement of the physical, social and economic well-being of the citizenry of Halifax
through the preservation, creation and maintenance of an interesting and liveable city,
developing at a scale and density which preserve and enhance the quality of life (HRM,
2000b).

However, while this may be the overall intention of the planning process, the actual Strategy
shows little effort to develop a long-term vision for the city. The Land-Use Bylaws for the
peninsula (HRM, 2000c), while approved by City Council, concentrate on very local level
issues such as parking and requirements for residential development.

Such a land-use

focused approach to planning does little to suggest any long-term or imaginative visioning of
the city. As a result, where areas such as Gottingen Street have fallen into decline (see
section 8.7), while there may be no deliberate effort to reinforce the decline, and while there
may even be a desire to see such communities survive, there is not a formal planning
approach which seeks to actively engage with these areas and ensure their survival. At a
Halifax-wide level it seems that no statutory agency is actively seeking to address the
problems of disadvantaged communities in plans for the development of the wider city.

In terms of re-imaging, then, the historical image of the city has, whether
deliberately or indirectly, suffered as economic interests, and a will to present a more
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‘grown-up’ Halifax to the world, have combined to give preference to new-build and to
grand scale development. Collins (1988) observes:
The new reflective glass towers, containing banks, insurance companies and related offices,
have transformed the otherwise staid appearance of a garrison town and have given Halifax
the physical stamp of being the primate city of the Atlantic Provinces (pl08).

Such developments have been important in encouraging investment from banks and
businesses seeking a base in the region, and wishing to be located within the urban core. It is
also questionable if, given extreme limitations of space on the Halifax peninsula itself, lowrise, low-density office development would have provided sufficient facilities for all
organisations seeking accommodation in the urban core of Halifax. The legacy of 1970s
development cannot easily be erased, and is likely to be a permanent feature of the city.
Although it may have served its purpose presenting a forward-looking image more accepted
in the 1970s and 1980s than in the present, the wisdom of many planning decisions made in
that era remain questionable. More recently, that image of the staid garrison town which
Halifax fought so hard to change, has been used to the city’s benefit. As tourism becomes
increasingly important to the economy, the heritage of the city, and in particular the maritime
history have been exploited to attract heritage-hungry tourists. Where Halifax stands apart
from many other major Canadian cities is in its history.

The visitor guides for the city

emphasise history above all else:
Rich in charm and history, Halifax downtown is compact and perfect for exploring on foot.
Stroll the flower-lined paths of the oldest Victorian Gardens in North America or watch
military history come alive with the swirl of the bagpipes and the roar of the canon at the
Halifax Citadel National Historic Site. On sunny days the city’s sparkling waterfront is a
treat for all the senses. Here broad walkways connect inviting plazas and green spaces with
eclectic shops, lively outdoor cafes, pubs and fine restaurants. Experience our seafaring past
at the Maritime Museum of the Atlantic, enjoy a fascinating harbour tour or wander the
cobbled lanes of Historic Properties where privateers once stashed their loot (HRM, 2000a
pll).

The tourist rhetoric makes clear that it is the maritime history of the city, the history which
initially brought the city to world prominence, that is now being most heavily promoted.
With the changing focus of the economy, Halifax seeks to cash in on its relatively small size,
its heritage, and the reputation of the friendliness of its people. The GHP, created in 1996 is
a partnership between government and private interests.

It is a private led organisation

which seeks to promote Halifax as a location for business and economic investment. The
organisation lays heavy emphasis on the culture and heritage of the city, which make it a
particularly attractive location for information technology and knowledge based industries.
However while the organisation uses the rhetoric of community in its promotional literature ‘a unique initiative, the Greater Halifax Partnership is a recognised leader and innovator in
community economic growth, and has emerged as a national model of private and public
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sector co-operation’ (GHP, 2002) - the use of the terms ‘partnership’ and ‘community’ have
a very different emphasis than in Northern Ireland. The Partnership exists between the
private sector and government without reference to the not-for-profit sector and ‘community’
is used in a general sense, to refer to the entire Halifax population (with a particular
emphasis on the business community).
important for the promotion of the city.

The development of the waterfront has been
Halifax’s harbour is spectacular and in the

competition for global investment, the existence of a natural environment provides an
accessible image and identity with which to attract investors and tourists alike.

In short

while the city may have turned away from the waterfront in the 1960s and 1970s when a
traditional maritime heritage seemed less of a natural advantage, that same waterfront is now
proving to be one of its greatest asset and a crucial part of the creation of a new image for the
city. For the large part, such promotions have been successful. Halifax, as a city, exudes
confidence.

A recent report in one of Canada’s national papers proclaimed of Halifax:

‘Canada’s funkiest fishing village has come to rival Vancouver as a harbour for the young
and aimlessly creative’ (McLaren, 1999). In addition to a burgeoning arts industry, the city
has become and increasingly popular port for cruise ships - in 1999 more than 73 cruise
ships called at the city (Norris and Patterson, 2000) - building upon the existing tourism
industry.

With events such as Tall Ships 2000 and the G-7 Summit meeting in 1995,

Halifax, increasingly, is a city recognised at national and international levels.

8.4.2

The Legacy of Africville
The move towards large scale redevelopment discussed in section 8.7.1 has had

particular resonance for the community of North End Halifax. During the 1960s and 1970s
the mood of city officials was towards the clearing of overcrowded neighbourhoods and the
relocation of existing residents into public housing schemes.

In the move towards

redevelopment, however, the needs or preferences of existing residents were regarded as
secondary. Grant (1994) notes, in relation to the clearance of residential areas on the land
that was to become Scotia Square:
Most Haligonians seemed to view the project as obliterating an obnoxious and embarrassing
slum. Neither politicians nor planners took account of the people who lived in the area. A
Council member from the time remembered: ‘There was no objection to clearing - they were
all tenement properties. People weren’t considered all that valuable in those days. There
wasn’t much welfare. We certainly weren’t a welfare state’ (p59).
As the urban planning values of the era moved towards creating a cleaner and leaner city, the
attention of planners moved northwards towards an area of housing at the very north tip of
the Halifax peninsula. While the clearing of one particular residential area - Africville accounted for only eight to ten percent of people effected by urban rejuvenation in the city
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(Clairmont and Magill, 1974), it came to be a social landmark in the history of race relations
in Halifax. The Africville community was based on land at the northern-most tip of the
peninsula where the harbour curves inwards towards Bedford Basin. On this site in 1848,
eight black families settled in what was to become the first major black community in
Halifax. The community grew through the years, and by 1964 there were 80 families approximately 400 people - living in the community. The settlement area was set apart from
‘white’ Halifax, bounded by the water, the railway line and a city dump. Although in the
1940s the neighbourhood was much like any other, with a school, church, sub-post office
and a well-developed community infrastructure, through the 50s and 60s the neighbourhood
began to go into decline. The increased population put a strain on the infrastructure, housing
became overcrowded, and there was insufficient clean water to serve the population. Despite
repeated requests to the city authority to improve the situation, no help was received and the
community continued to decline. If Africville can be described as a slum, it was a slum
created largely through the neglect of City authorities.

In 1957, the Stephenson Report

observed:
In winter life is far from idyllic. In terms of the physical condition of buildings and
sanitation the story is deplorable. Shallow wells and cesspools in close proximity are
scattered about the slopes between the shacks... The families will have to be rehoused in the
near future. The land which they now occupy will be required for the further development of
the city. A solution which is satisfactory, socially as well as economically, will be difficult
to achieve. Africville stands as an indictment of society and not of its inhabitants. They are
old Canadians who have never had the opportunities enjoyed by their more fortunate fellows
(p27-28).
In 1964 the decision was made to phase Africville out of existence. The decision was, and
remains both controversial and emotive. In some respects the emphasis on redevelopment in
the 1960s made the clearance of the site inevitable - other communities throughout the city
had suffered a similar fate. Some commentators have noted that the fact that the community
survived so long was a greater indication of racism than its eventual destruction, since white
residents would not have been allowed to exist in such conditions for so long (Winks, 1971).
However, some advocates of black rights question if the community was ever as run-down as
was suggested by commentators at the time. Pachai (1993) describes the community as
‘striving to hold its own in a racist society, proud of its fine houses, space, small scale
businesses and strong community spirit’ (p27).

Such descriptions are a far cry from

Stephenson’s report, and from other commentators who describe the housing and socio
economic descriptions as extremely poor. Winks (1971) goes even further, arguing that
‘Virtually all residents tested low on I.Q. examinations. Almost none held regular jobs, there
were no schools nearby, and all of Africville’s houses were judged inadequate. There was
no sense of racial pride’ (p453). Such widely differing approaches reflect the emotive nature
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of the redevelopment. While the majority of commentators agree that the community had
gone into decline and needed some form of regeneration, it is the nature of this regeneration
that is most controversial. Some would argue that the sudden interest taken in Africville,
after years of neglect, was due more to the recognition of the value of the community’s
location on waterfront land, than to any concern for the conditions in which the residents
were living. Further controversy surrounded the eventual use of the cleared land. A new
bridge was to be constructed - the A. Murray Mackay Bridge - which ends at one end of the
site. Residents were told that the land was needed for new roads, and for the development in
industry although the Mackay Bridge only occupies a small proportion of the total site and
there was never any industrial development. Despite the desire of most residents to stay in
the local area, objections to relocation went virtually without acknowledgement from the
local media, or from City Officials. A poorly organised community, who had experienced
racial discrimination in the past, and so held little faith in their ability to influence decision
makers were relocated - most to public housing areas in high rise residential developments
close to the urban core (Uniake Square). Although reimbursement was given to those who
owned land, many felt that the amounts given by the city did not reflect the true value of the
land. In addition, given that although many families have lived on site for generations many
could not prove ownership, the process of reimbursement was fraught with difficulties and
inevitable conflict. Regardless of the quality of the new housing, the residents of Africville
went from a position of living independently, owning their own houses on land on the
waterfront, to living in subsidised public housing in an inner city location. The site was
cleared, the bridge constructed, and the land converted, not to industrial use, but into
Seaview Park. While surveys conducted after the relocation showed some former Africville
residents who felt that the relocation had been beneficial, 62% perceived the living
conditions in the new neighbourhood as the same or worse than they had been in Africville
(Clairmont et al, 1974).

The new Seaview Park is the current use of the land formerly occupied by Africville.
It is questionable if the parkland is the best possible use for such a site. Although close to
several main road and rail intersections, the park itself is difficult to reach by foot, public
transport or by car. This in itself does not explain the under use of the park itself. Several
other local parks are popular and well used, while Seaview remains virtually deserted. At a
physical level there are few reminders of the areas contentious past. In the centre of Seaview
Park stands a small monument which reads, 'Seaview Memorial Park 1848-1969. Dedicated
in Loving Memory of the first Black Settlers and all former residents of the community of
Campbell Road Africville and all members of Seaview United Baptist Church' and at the
bottom 'Erected 1988' (figure 8.13). The only indication of the contentiousness of the park is
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some graffiti sprawled on the back of a road sign which reads 'Africville Protest' (figure
8.14). The land itself, because of its waterfront location is extremely valuable, but cannot be
sold by the city as it would almost certainly be used for residential development - raising
objections from the black community. To city officials the site is an embarrassment. The
memorial shown in figure 8.13 was only erected in 1988, 19 years after the last residents
were moved from the site. A new church had been promised, but there are still no plans for
it to be developed. To the black residents of the North End of Halifax, Seaview Park is a
representation of their powerlessness in Halgonian society. Little effort has been made to
include them in the development of the site. The black community gathers on the site once a
year on Africville Day to celebrate black Canadian culture, but for the rest of the year the
park remains virtually unused, a symbol of what happens when efforts are not made to
include communities in planning decisions.

8.5

The Community Context
Within Halifax it is difficult to identify a distinct third or community sector. While

citizen groups do exist, these tend to be locally based and to be limited to tackling smallscale local level issues.

As discussed earlier, the citizen movement in Halifax, and in

Canada, reached its peak in the 1960s and 1970s. However with the economic recession of
the 1980s, and with a more neo-liberal approach to the economy, citizen action has
experienced a decline. Where in Belfast the ‘community sector’ is generally equated with
economically disadvantaged communities, within Halifax, community is a term more likely
to be used, either for the entire city, or simply for specific neighbourhoods within the city,
whether these are in the poorer North End or the wealthy South End.

Within this a

professional ‘community sector’ as exists in Belfast is not a factor in the governing in
Halifax. This situation exists for a number of reasons. Firstly, in some senses, Canadian
cities can be seen as ‘over-governed’. Citizens are represented at three levels of government
and are often content to leave governance to their municipal, provincial and federal
representatives.

Unlike in Belfast, in Halifax, those who make the decisions are more

directly accessible to citizens, and as a result there has been less of a need for an articulate
community sector. Secondly, where Northern Irish government is essentially confrontational
and contentious, with two ‘sides’ within which most will identify themselves, Haligonians
have a much less involved attitude to governance. There is, therefore, a less ‘on the ground’
awareness of and commitment to politics. While, as already noted, the 1960s and 1970s did
see an upsurge of citizen involvement in decision making, this declined, as in the rest of
Canada, through the recession in the 1980s, and due to the seemingly relentless tide of
regeneration which, apart from the Historic Properties victory, saw a series of defeats for
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community campaigners. Also, in terms of economically disadvantaged communities, the
funding cuts of the 1980s and 1990s brought an end to many community projects. Which, as
will be discussed in the next section, brought about a situation where many community
organisations closed due to lack of funding support, while others opened due to the increased
need for social services with increasing levels of poverty. The result has been a community
structure which has been altered and reduced, at least at a formal level. The following
section discusses the issues which have particular relevance for North End Halifax. The
community situation in Canada as a whole is complex, and often issues which may be of
major relevance for other parts of Canada, such as the emphasis on community economic
development in rural and maritime areas, and the issues surrounding recent migrants, while
important, are less dominant concerns in Halifax than in other regions in Canada. Therefore,
while there is a great deal of literature concerning the community and voluntary sector in
Canada, this tends to focus on two primary areas - rural community economic development,
and the voluntary sector in major cities such as Vancouver and Toronto with large ethnic
minority populations.

These debates, however, speak little to the reality of community

structure in Halifax.

8.5.1

Approaches to Poverty in Halifax
The primary response to the problem of poverty in Canada, as in the U.K. has been

through the provision of a state welfare system, alongside the existence of a third sector,
most often concerned with social planning or social development. Lemon (1993) notes:
Through this century most Canadians have worked for an inclusive social welfare system to
protect against threats to well being and to widen opportunities. Largely through government
auspices, they created a thick welfare net of many strands. While most of the policy
decisions and the funding of social services now rest with the provincial and federal levels,
municipalities and independent non-profit agencies have continued to ask social questions, to
develop organisations responding to needs, and to engage in social planning (p267).
Welfare ensures a basic income for those who cannot support themselves through accessing
work. Welfare, in Canada, carries a much greater stigma than in the United Kingdom, and is
regarded as only a short term response to those who fall through the net of employment.
There is much more pressure to find work, and often to work several jobs, regardless of low
levels of pay, rather than to claim welfare. In comparison with the rest of Nova Scotia,
Halifax has a great deal of low-paid, casual employment available. Such jobs provide little
more, and sometimes less than the basic income provided by welfare, but are preferred by
many over the humiliation of claiming welfare assistance. As a result many of those living
in poverty are not reflected in unemployment figures. Responsibility for the provision of
welfare lies primarily in the hands of the provincial government (although financial
provision is often supplemented by federal government). Within Nova Scotia this causes
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considerable problems. Firstly, wide variation exists within the province in terms of local
economies. Nova Scotia Economic Development (2000) note the existence within Nova
Scotia of:
two economies - one comprising pockets of relative prosperity such as the Halifax area, Port
Hawkesbury, and parts of the Annapolis Valley, and a largely struggling one in many rural
communities and Cape Breton Regional Municipality. A regional breakdown of Nova
Scotia’s unemployment shows a 13.5 percentage point difference between Halifax and Cape
Breton (pl6).

Taken at a local level it is clear that other areas of the province have a much higher level of
economic disadvantage than the city of Halifax, and therefore receive a greater focus of
statutory attention in relation both to welfare funding, and to economic development.
However while the extent of poverty may be greater in Cape Breton, smaller pockets of
poverty also exist within relatively wealthy Halifax. The key attitude towards welfare that it
should be a support system for individuals until they can find work justifies an approach of
economic development and community economic development in areas such as Cape
Breton, where the main barrier to employment is seen simply as a lack of opportunity.
However in areas of urban Halifax where employment is available, there seems to be little
recognition of other barriers which exist to employment, and a more stringent approach is
therefore taken to welfare. Haligonian welfare recipients are further disadvantaged by the
policy of providing a flat rate of welfare to all claimants across the province. The Social
Assistance and Employment Support Policy Manual allows a maximum allowance of $225 a
month for shelter allowance with an additional $144 for personal expenses (Nova Scotia
Community Services, 1998). While accommodation may be available in rural areas of Nova
Scotia for $225, for those living within inner city Halifax the cheapest accommodation is
likely to cost at least $300. Claimants are therefore forced to take money from their personal
allowance to cover the cost of accommodation, leaving little to cover day to day expenses of
food, utilities and clothing.
options.

Unemployed inner city residents are therefore left with two

Firstly some residents chose to move out from the inner city in order to find

cheaper accommodation on the outskirts of the city.

This has the result of effectively

pushing those who are worst off out of the city itself into small communities outside Halifax.
Alternatively, many of those who choose to remain in the inner city must supplement their
housing allowance with their personal allowance, and come to depend on food and clothing
banks provided by charities to meet basic needs.

The result is that people are further

demoralised and pushed deeper into poverty so that it becomes even more difficult to escape
the cycle of disadvantage. This situation is not helped in that the dominant party in the Nova
Scotia Legislature is the Progressive Conservative Party which adopts a hard-line approach
to welfare recipients. This has been marked most recently by welfare reforms in 2000. The
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reformation of Bill 62 met with widespread opposition from organisations working with
those in poverty, from legal rights groups and welfare groups, who argue that it represents
little more than a workfare programme that lays the blame for unemployment upon the
unemployed themselves and that unemployed people will actually be worse off under the
new legislation. The new welfare system lays emphasis on encouraging individuals to return
to work, through provision of assistance for transport to work and assistance for childcare, as
well as extending access to free public healthcare for 12 months after entering work. The
plans were welcomed by some as providing an easier transition into work for the
unemployed, helping them to break out of the benefits trap. The editor of one local paper
commented ‘redirecting precious resources into support mechanisms to enable people to
break the poverty cycle is a laudable initiative. For that the premier and his government
deserve credit, not derision’ (Halifax Herald, 2000 p2). However the plan does not make the
linkage that to encourage people to move off welfare in the long term the government needs
to work to help provide well-paid, long-term jobs, rather than simply forcing them off
welfare to take short term jobs with no security. The premier, in introducing the Bill stated
‘No one who is on welfare and who is capable of working should be better off than their
neighbour who is struggling sometimes at one or two jobs to make ends meet’ (Hamm
quoted in Halifax Herald, 2000). However the Bill makes no attempt to ensure a level of
income which ensures a decent standard of living for all people, and the government refuses
to consider an increase in the minimum wage so that those who work one or two jobs do not
need to struggle to make ends meet, preferring instead to lower the incomes of those out of
work. In real terms the new Bill actually reduces the support available, both for personal
allowances, and for personal expenses (Halifax Regional Anti-Poverty Network, 2000). In
addition the allowance of $100 earnings in addition to welfare was reduced to $50 (Stewart,
2000). Anti-poverty groups made presentations explaining the implications of welfare cuts
to the Legislature, arranged anti-poverty marches and appealed for more time before the Bill
was passed to allow for greater discussion concerning the implications of the Bill. However
the government seemed keen to push the legislation through as quickly as possible, rejecting
any amendments, including a request that welfare should include allowance for telephone
calls, given that this would help in seeking employment (Jackson and Simpson, 2000). The
refusal of provincial government to recognise the concerns of those who work with the
province’s most disadvantaged people was seen by many as a reflection of the lack of
concern for those who are least likely to influence the outcome of elections.

The new

welfare levels have also had the effect of making the problem of welfare poverty even more
marked.

One unemployed single mother commented ‘it feels like I’m being starved to

encourage me to go out to work’ (quoted in Legge, 2000 p2).
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As noted in section 8.4, with the emphasis upon neo-liberal economics in Canada in
the 1980s, funding for social assistance programmes was severely reduced, in favour of
economic development. At the same time however, federal and provincial government have
sought to take a less direct approach to tackling issues of poverty. This has been seen in
relation to subsidised public housing where grants have been provided to non-governmental
bodies to ensure the provision of public housing, rather than provincial government taking
direct responsibility. The same can be said of drug-rehabilitation schemes, local health care
and a whole range of other community services where government grants have been
provided to service-providers within the community.

While this has the advantage of

ensuring a greater degree of tailoring services to local needs, and ensuring the survival of
local groups, it also has a number of disadvantages. McGrath (2000) notes, in relation to
social planning organisations (SPOs):
SPOs usually rely on a mix of funding from local United Ways, municipal governments and
membership fees. Specific time limited research and planning projects may also be funded
by various levels of government. SPOs have always been vulnerable to cuts whenever they
advocate social policy positions that are not supported by their funders. The cuts in the
social welfare system in the 90s have also taken their toll... Most local SPOs have
experienced significant cuts in government and/or United Way support, causing many of
them to close their doors. Others have undergone major restructuring (pll).

Local level organisations may come to depend in government grants, which are typically
short term. This may also result in the provision of a series of short term programmes,
adapted to meet current government priorities rather than addressing the most pressing needs
of local communities. Also, placing the onus for service provision on groups within the
community, is seen by many as simply an attempt to cut costs on social provision, to
encourage competition within communities (between organisations applying for funding)
and to avoid direct responsibility to provide a basic standard of living to everyone in the
community. At the same time as increasing the responsibility of local groups and reducing
welfare so that more people come to depend on social planning organisations as social
service providers, government have also reduced the absolute levels of funding available. As
a result of funding cuts, two conflicting trends can be observed within the voluntary sector.
Firstly, many programmes have been closed due to insufficient funding available. At the
same time the need for organisations providing services within local communities have
increased. Canada-wide, for example, the need for food banks created a growing number of
ad hoc, often locally provided services, often created in situations which required urgent
response. Bourne and Ley (1993) observe:
The shortfall of public provision in social welfare has led to the reappearance of a necessary
but sometimes erratic voluntary sector to meet essential needs. The first food bank was
opened as the earlier recession struck home in 1981. By the end of 1984, seventy-five were
active across Canada, and despite the economic recovery of the late 1980s by 1989 an even
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larger number of food distribution centres were reported in metropolitan Toronto alone.
Since 1989 and the severe economic downturn, demands on these facilities have intensified
(pl9).
The result has been the intensification of much voluntary activity within local communities.
With so many dependant on the services such as soup kitchens and food banks that voluntary
sector organisations provide, it has been vital that such organisations find a way to survive
despite reduced funds.

Such pressure has two implications.

Firstly many of those

organisations which come to have a key role in mobilising and developing the community
are those which have an existing standing and premises within the geographical area, and
access to funding beyond simply government grants for social assistance projects. As a
result, facilities such as churches, public libraries and health care centres have come to the
forefront in service provision. While such organisations may utilise government funding,
they tend not to be reliant upon short term programme grants for their survival. Also, where
community organisations are called upon to help meet basic needs, such as meals and
assistance in meeting costs of rent, electricity or heat, it becomes much more difficult to set
long term goals or to attempt strategic planning. This is a crucial difference from service
provision in Belfast, where services such as soup kitchens are non-existent since social
security provides sufficient funds for most people to meet basic needs.

Freed from the

pressure to meet the communities most basic and immediate needs, it is much less difficult to
engage in strategic planning, and to identify a long-term development agenda.

Another major difference between the community scenarios in Belfast and Halifax
lie in the strategies adopted to funding for communities in poverty. Within Belfast an areabased approach is encouraged, focusing on ‘community development’ within a particular
community.

Such an approach is relatively straightforward to apply in Belfast since

individual communities are usually tightly defined along sectarian lines. In Nova Scotia this
area based approach is most commonly applied in rural communities, where size and
population make it less difficult to identify the distinct community. In addition, rural areas
are more likely to have a long-established and stable (if not declining) population and
community leadership as well as a long history of co-operative development, particularly in
maritime areas. In contrast, within larger urban settlements communities tend to experience
a greater degree of diversity and variability. The approach towards funding in communities
such as the North End therefore tends to be issue rather than area based. In a community
faced by multiple problems, support tends to focus around communities within communities.
Therefore, separate organisations exist to tackle educational issues, problems facing the
immigrant population, problems facing black Nova Scotians, problems facing Native
Peoples, issues for disabled people and so on. So for example, HRDC, one of the most
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important funding sources for third sector organisations provides funding under a range of
different programmes, covering aboriginal people, people with disabilities, unemployed
people, young people and children and education. While there is also a program entitled
‘communities’ which theoretically supports community partnerships, these are focused
towards employment creation (HRDC, 2002). The Halifax branch of United Way, a Canada
wide organisation which seeks to ‘build upon the strength of volunteers and voluntary action
by engaging the whole community for the benefit of the whole community’ (United Way,
2002), takes a similar approach. Metro United Way provides funding across six areas young children and families, well being and self-sufficiency, increasing safety and reducing
violence and building stronger volunteer organisations (Metro United Way, 2000).

The

approaches of these key funding bodies are reinforced by individual government departments
who each provide some degree of community support for projects within their own particular
remit, for example health or education. With three tiers of government funding mechanisms
rapidly become a labyrinth difficult to navigate for small scale groups. Such an approach has
the result of compartmentalising and dividing communities. Although, where the will exists,
it becomes possible to co-ordinate activities, and to develop a holistic approach, the nature of
funding, and the pressure of immediate demands on social services makes the development
of such an approach extremely difficult. As a result community provision, and potentially
the community itself, becomes fragmented as individual organisations seek to meet separate
needs.

8.6 The Halifax Waterfront
Throughout the history of Halifax the waterfront has played a central role in the
origins, development and role of the city. The city of Halifax, and the neighbouring town of
Dartmouth are based around a large deep water harbour. Within the harbour, Halifax, and in
particular the land along the east of Citadel Hill and north of George’s Island (see figure 8.2)
came to be the commercial and military core of the city. The waterfront land between North
Street and South Street rapidly became the commercial hub of the city. The urban fabric
which developed organically consisted of a series of small, individual wooden wharves,
owned by separate commercial companies, who traded through warehouses and shipping
offices based along the waterfront. The result was a working waterfront, with shipbuilders
and rope makers working side by side with commercial trading, fish markets and military
ships. Devlin (1978) notes:
Blocks and streets were laid out uptown from Water Street to form the north suburbs and
south suburbs, continuing the pattern of inhabitants living near or opposite that section of
waterfront where they worked. In this manner the activities along the Water Street began to
form the town’s neighbourhoods, a community of trades people associated with the naval
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yard - coopers, sawyers, sailmakers began to form in the north suburbs, shipping merchants
congregating and establishing near their wharves in the south suburbs (p3).
The physical and social fabric of the city therefore evolved in line with waterfront and port
activities. As particular traders grew in importance, they sought to reflect their growing
wealth in the warehouses and offices they constructed. In relation to the buildings later to
become Historic Properties it has been observed: ‘Erected between 1815 and 1875, by
business men of enterprise and prosperity, the structures [were] intended to display the
eminence of their owners as well as serve their immediate needs’ (National Historic Parks,
1973 plO).

However, as in Belfast, the 20,h century was to bring about the demise of

traditional waterfront activities. As transport and trade looked to land and air, shipping
became less important for the city. Developments such as Scotia Square turned the focus of
the city inland.

The waterfront itself had gone into decline.

Many of the buildings,

particularly the stone and wooden warehouse, were in relatively good condition - ‘with a few
exceptions, solidly built and well preserved’ (Heritage Trust of Nova Scotia, 1965).
However, while buildings may have been in relatively good condition, by the 1960s the
waterfront overall was facing crisis. Wooden wharves were practically unused, with changes
in technology ensuring that port function moved to the northern and southern tips of the
peninsula. As a result many of the wharves were beginning to rot, were poorly maintained
and blocked off public access to the water. Land ownership patterns had changed little from
the late nineteenth century, so that the waterfront stretching along Water Street was divided
between a number of owners, some of whom continued to use warehouses along the
waterfront, while others allowed waterfront property to fall further into disrepair. With a
number of private owners there was virtually no public access to the waterfront in the
downtown area. Several groups of buildings were demolished and vacant land used for car
parking. The ferry terminal, where passengers accessed the ferry shuttle service running
between Halifax and Dartmouth was one existing, viable waterfront activity. As well as
providing access to the waterfront, this also supported some maritime related activities, most
notably the Fisherman’s Market, which had existed on site since 1948 (Dowell, 1977).

The recognition of the need to preserve historic buildings along the waterfront came
as early as the mid-1960s. The Heritage Trust of Nova Scotia (1965) noted, in relation to the
warehouses later to be restored as Historic Properties:
The Heritage Trust considers that this group of commercial buildings constructed in the early
nineteenth century represents a major Canadian historic site, and that further, these early
Halifax buildings are of considerable architectural significance. As a result the Heritage
Trust urges that they should be set aside as an historic site... The survival of these fine old
waterfront buildings presents an opportunity that is unique on this continent. They are a
microcosm of the commercial life of a major seaport and financial centre pre-dating
Confederation (pi).
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The need for conservation received new urgency with the proposed extension of the
Cogswell Interchange, resulting in the creation of Historic Properties, through a partnership
of government and private interests. While the preservation of these key buildings was
prioritised by necessity because of immediate pressure of demolition, there had been
increasing interest on the future of the waterfront. The Halifax waterfront has always been a
major part of the identity of Haligonians and there was growing realisation that by allowing
it to fall into decline, Halifax would lose an element of its identity and an opportunity for
economic growth. Restoration of the Historic Properties began to create a sense of what was
possible for the Halifax waterfront. That private business interests were willing to invest
along the waterfront suggested that the conventional wisdom of the day of high-rise
anonymous developments was not the only potential way forward for the city. The idea of a
development corporation for the waterfront began to emerge, fuelled by growing citizen
concern about the future of existing buildings on the waterfront. A study produced in 1972
had the intention of exploring possible future development:
This study will assemble data on all properties in that portion of the waterfront east of Lower
and Upper Water Street, and extending from the power station in the south to Pier 2 in the
North, determining the potential for redevelopment in this area, its possible impact on the
city and the need for increased public access and amenities on the waterfront (Halifax
Waterfront Downtown Committee, 1972 pi).
The ARCOP Plan, commissioned by the Halifax Waterfront Downtown Committee and the
City of Halifax recommended that ‘development on the waterfront should be encouraged’
and went on to recommend that ‘the waterfront should be opened up for active pedestrian
use’ as well as encouraging new build development and the location of federal offices with
the waterfront area (ARCOP, 1972 p3). Plans for the waterfront, both publicly and privately
produced became a regular feature of planning discussions, but without any real commitment
or decisions being made on the future of the waterfront. The debates among planners and
developers were vocal and complex (see Higgins and Christiansen Ruffman, 1977), but it
was not until 1975 that the federal and provincial governments announced a commitment to
inject funds into revitalisation for the waterfronts of Halifax and Dartmouth (McDonald,
1975).

In response to these developments, and with a commitment of financial support, the
Waterfront Development Corporation Limited (WDCL) was founded in 1976.

The

development followed the lead of other major Canadian Cities - the waterfronts of Quebec,
Montreal, Toronto and Vancouver began regeneration around the same time, all as part of the
federal initiative of Ministry of State for Urban Affairs. From its origins, the WDCL has
been a Crown Corporation funded 80/20 by federal and provincial government. From 1976
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the WDCL invested over $50 million in acquiring and developing waterfront land in Halifax
and Dartmouth (WDCL, 2000a). This investment occurred over an area of 29 acres in
Halifax and 14 acres in Dartmouth. In 1994 the Corporation received further funding in the
form of a bank loan guaranteed by government. The WDCL makes over $2.5 million a year
through leases of buildings, sites of development and parking lots (WDCL, 1999a). In 2000
the remit of the organisation was widened to include responsibility for the Bedford (a
satellite town of Halifax) waterfront. The WDCL therefore has a much smaller budget and
area of development than Laganside Corporation. The development process has been much
slower and longer term however (WDCL is 13 years older than Laganside as a corporation),
and more complex. The Corporation also has a lower profile than Laganside and produces
much less published information regarding their activities.

There is therefore less

information available concerning the development of individual projects, types of
employment or numbers employed in individual developments. The purpose here is not to
give a blow by blow account of the development of WDCL lands, but to identify some of the
key issues and developments in the Corporation’s history. The WDCL mission statement is
‘To serve as guardians of Greater Halifax Harbour and to develop properties, co-ordinate,
plan, promote and act as the Provincial agent to assist other Nova Scotian waterfronts’
(WDCL, 1999 p4). The work of the WDCL has been primarily infrastructural, providing the
facilities to encourage private investors to come in, and acting as the decision-maker on how
the waterfront should develop.

In this sense the Corporation represents an unusual

partnership between three levels of government.

Funding is accessed from federal and

provincial government, however the Corporation is only answerable to a board of directors,
appointed by provincial government.

In terms of the developments which take place,

although WDCL have the right to invite proposals for sites and choose those developments
which are to be recommended, the final say on whether a particular development is to be
allowed to proceed is given to the City Council. Any development must adhere to planning
legislation set by the municipal planning department, and City Council reserve the right to
veto any project, even those recommended by WDCL. The buildings themselves though
have been developed on sites leased from the WDCL. To date the types of developments
accepted by WDCL have been those which most closely fit the aims and objectives outlined
in the 1978 legislation for the area (Halifax Planning Department, 1978). These guidelines
focus almost entirely on land use and physical planning consideration, and do not take
account the types of employment created or potential benefits for disadvantaged
communities over and beyond the overall benefits for the Nova Scotian public of the creation
of high quality public space. One of the first tasks of WDCL and the Halifax City Council
was to develop a long-term development plan for the waterfront. However, even by 1978,
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the progress on development was already causing controversy and frustration in some
quarters. One newspaper report commented:
If Halifax City Council had been in charge of organising the Normandy invasion D-Day
probably wouldn’t have taken place until June 1962. Judging, that is, by the time taken on
the waterfront development plan... Such a situation is more than a dilemma. It is an
absurdity (MacDonald, 1978 p5).

When plans began to emerge for the waterfront, the early statements of aims and objectives
made clear that the role of the WDCL was seen entirely in terms of conventional land use
planning. The Statement of Objectives list the main focuses of the Corporation’s activities
as:
The articulation of the land/water edge to create a dynamic focus to the renewal of the
waterfront area. Continuous visual, and as far as is practicable, physical access to the
land/water edge along its length. The comprehensive planning and development of the
waterfront area to include a mixture of commercial, institutional, cultural, marine related uses
and to incorporate appropriate residential uses (Halifax Planning Department, 1976 pi).

It was not until two years later, however, that these objectives were enforced by the sub-plan
for the waterfront within the Municipal Development Plan which focuses on the concerns of
land/water edge, land use, conservation of buildings, pedestrian circulation, civic design and
infrastructure (Halifax Planning Department, 1978). The early years of WDCL were marked
by a high degree of activity on the waterfront.

Already, however, there was some

recognition that initial plans might not be viable.

In relation to office development, for

example, the first annual report of the WDCL notes that:
By 1976 the surfeit of office and retail space was apparent in Halifax, with projected vacancy
rates not equalled by any other major city in Canada... With this background, therefore, the
addition of a further 1,200,000 square foot of federal and provincial office space on the
waterfront, as projected by the Master Plan, became economically unacceptable (WDCL,
1977 p4).

The Report implies that the WDCL was already in difficulties finding a potentially viable
and cost effective use for waterfront land, and that the early plans for development were not
necessarily the best possible use of available space.

The early work of the WDCL however, was focused primarily on the acquisition and
consolidation of land.

In this respect, the Corporation began its somewhat stormy

relationship with the public.

Bolstered by the ‘Halifax Encounter Week’ in 1970, the

existence of MOVE, and by the successes of Historic Properties, citizen activists took a close
interest in the changes taking place on the city’s waterfront.

In 1977 the Community

Planning Association of Canada held the ‘Focus on the Waterfront’ weekend, aimed at
encouraging local people to take an interest in the work of the WDCL. The meeting gave
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vent to the frustration felt by many people that the WDCL represented a closed shop with
decisions being taken in isolation from the general public. The compilers of a report on the
weekend event concluded:
The Waterfront Development Corporation has thus far shown little if any commitment to
public participation in its activities... From its inaction with regard to publicity and public
meetings to discuss its plans, it would appear that the WDC feels its mandate to permit public
input is satisfied by discussion with City Staff and occasional appearances before City
Council (Community Planning Association of Nova Scotia, 1977 p36-37).

The greatest conflict between the public and WDCL in the early stages of development
focused on the clearance of lands for development. Many of the surviving buildings on the
Halifax waterfront in the late 1970s and early 1980s, while perhaps not of major architectural
quality in their own right, were good examples of traditional port buildings, with stone
archways leading to individual wharves along the waterfront. While many such buildings
had already been demolished prior to the creation of the WDCL it had been the hope of local
activists that some of these buildings would be retained to create an authentic sense of the
historical waterfront. In the early stages of development, however, the WDCL’s primary
focus was the improvement of infrastructure of key waterfront lands. These improvements
including the widening of Lower Water Street and the installation of underground sewage
and electrical services. The archways and remaining historic buildings stood in the way of
these plans. The last stand of the citizen groups concerned a series of four historic buildings.
There was a long running debate between the WDCL, the City Council and local people, but
WDCL seemed unwilling to compromise despite a council vote requesting that they
reconsider their position. The buildings were demolished on an early Saturday morning,
when the activist leading the campaign to save the archways was abroad:
On the last day of May, after two years of strenuous community effort to retain the arch, and
at least 16 planning reports over seven years urging retention of the last of six such structures
which once provided access to the city’s bustling wharves the four buildings were
demolished. The Irving Arch was down before most Haligonians realised the long-winded
debate over its future was over. Early morning passers-by that Saturday saw a bulldozer
slam into the white stone structures just after sunrise... Destruction of the arch and nearby
buildings which formed the block and had be expropriated for the WDC by the provincial
government ended the battle to save the last remnants of Halifax’s old waterfront. Every
building from Duke Street to the Hotel Nova Scotian, with the exception of Robertson’s
Hardware building had been levelled by the Corporation in its drive to renew the 28 acres
under its mandate (Soosar, 1981 p36-37).

The second high profile struggle with the public centred on the WDCL's plans for Chebucto
Square, the first major project of the WDCL focused on creating an area of public space
surrounding the Halifax ferry terminal building, with open space leading onto the waterfront
boardwalk and a series of small commercial units (see figure 8.15).

The Fisherman’s

Market, which had stood on a site within the redevelopment area stood in the way of
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Figure 8.15: Chebucto Square
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developments. The Market’s owner refused to move, resulting in a long-running battle with
the WDCL and the city decision-makers. The struggle captured the public imagination as
the struggle between one small, local business owner and federal, provincial and municipal
government, as well as a powerful governmental corporation. The Corporation had not taken
into consideration the determination (and keen business sense) of the Market’s owner, nor
the place of the local business in the hearts of the public:
In addition to the clean bright retail outlet in the market’s building there is a wharf directly
behind where approximately 125 fishermen from a number of small Nova Scotian fishing
communities tie up and deliver their goods to the market’s 20 employees (Currie, 1977 p5).
The fight for the Market won the support of local planning activists as well as the local press,
partly because it represented one of the few remaining aspects of Halifax’s working
waterfront. However the WDCL proved to be totally inflexible on the matter, reluctant to
incorporate such an earthy business into what was to become the Corporation’s first highprofile development. Although the dispute was eventually reconciled between the owner and
the WDCL, with the Market removed from the Chebucto Square site, the battle, for some,
seemed to reflect the prioritising of large-scale development over local interests.

The

combination of these two struggles undoubtedly left the public with a poor view of the
WDCL as a Corporation, as well as reinforcing a sense of powerless among those who
sought to challenge the Corporation’s decisions.

Despite these difficulties the WDCL entered the 1980s as a high profile organisation
with a clear mandate and a relatively large budget. Through the 1980s the main activity of
the Corporation was encouraging new-build projects on waterfront land. In some respects
the Corporation can be seen as almost entirely real estate based - a view reinforced by their
own literature. The 1984 Annual Report speaks of the WDCL’s views as ‘like other real
estate firms’ (WDCL, 1984).

These developments have sought to create a mixed use

waterfront, ranging from tourist infrastructure with retail and tour boat facilities to office
developments, public space and walkways to increase public access and hotel facilities.
Prior to 1994 the most notable developments have been the Sheraton Hotel (see figure 8.16),
the Summit Building (see figure 8.17), which was used for the G7 Summit in 1995, the
Maritime Museum of the Atlantic, with some associated small-scale boat building (see figure
8.18), several restaurants and a number of office and apartment buildings on the Dartmouth
waterfront. Many of these developments occurred in the mid to late 1980s, with something
of a lull in development in the late 1980s and early 1990s. In part this can be seen to be due
to the economic circumstances at the time, with private businesses reluctant to invest in
property development. However, some local community members believe that the
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Figure 8.16: The Sheraton Hotel
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Figure 8.18: Boat Building at the Maritime Museum of the Atlantic
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momentum and vision for development had been lost in the 1990s. From 1994 to 1999,
there have been fewer large-scale physical developments, the main one being the
development of the Sheraton Casino at the northern most end of the waterfront development
area.

Although the development created approximately 600 jobs the Casino was not

universally accepted in the city. In a special report the Nova Scotia Office of Economic
Development and Tourism (1995) observed that the project ‘opened for business despite the
fact that everyone from government backbenchers to provincial chiefs of police opposed it’
(p2). The other high profile, although not large scale, development was Nova Scotia Crystal,
an indigenous crystal producing business which has become a popular tourist attraction on
the waterfront. One element of the working waterfront which has been allowed to continue
operations from within WDCL lands is Eastern Canada Towing Limited, a business
operating tugboats which guide ships accessing the harbour’s main ports. The most recent
development, the Bishop’s Landing complex has again seen the WDCL in conflict with
public interest organisations. The building began construction in 2000 at an estimated cost
of $32 million (WDCL, 2000b). Bishop’s Landing sits directly on the waterfront at the
southern end of the WDCL lands. It is an exclusive residential development aimed at the top
of the housing market. The promotional brochure enthuses:
Bishop’s Landing is the only residential complex located directly on the Halifax
harbourfront. This is a tremendous opportunity to live, work, and play in Atlantic Canada’s
premier lifestyle destination. Escape from the ordinary - follow your dream, and make
yourself at home on the waterfront (Southwest Properties, 2000 pi).

In addition to the creation of 211 apartments, the ground level of the development includes
retail use, with plans for a restaurant, cafe and fitness spa. In total the development is set to
range from seven stories at its highest point, stepping down to three stories at the water’s
edge (Hoare, 2000). The development is on land owned by the WDCL and leased to
Southwest Properties. WDCL agreement that the development was in line with the overall
vision for the waterfront was necessary before the developer could begin work. The WDCL
consistently backed the developer’s proposals (Doucet, 1998a).

However, a number of

oppositions to the development were raised by the public, and by heritage groups. Some of
the most vocal opposition came from residents in the apartment buildings on the western side
of Lower Water Street, whose views of the harbour have been blocked by the Bishop’s
Landing development. Many campaigners demanded that the municipality should develop
the area proposed for development as a park. However, as the mayor argued in 1998, that
‘the municipality doesn’t have the luxury of putting a park on the Lower Water Street site
because it needs the hundreds of thousands of dollars a residential development would bring’
(Doucet, 1998b). However, there were also heritage and design quality objections to the
development. Firstly, while planners argue that the best possible use of space for a large
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waterfront site is a large number of small scale, low rise developments, the Bishop’s Landing
development consists of two block developments covering a large area of land (see figure
8.19). In addition concern was expressed that the development would not blend with the
heritage of the area. The City Council’s Heritage Advisory Committee, which acts only in
an advisory capacity voted against the proposed development:
The committee voted 6-2 that Southwest Properties’ Bishop’s Landing would be a poor
complement to the Brewery and surrounding neighbourhood... The committee which only
has the power to advise Council, decided the proposal fell short in at least five areas...
Members felt the complex, which includes a nine-storey tower would create a ‘tunnel effect’
on Lower Water Street and crowd a boardwalk being built along the waterfront (Flinn, 1998).

Despite numerous objections from the public, heritage groups, and the Council’s own
advisory panel and an appeal by the ‘Save the Waterfront Society’ to the Nova Scotia Appeal
Court, the Bishop’s Landing Project (with some adaptations - the tower was reduced from
nine to seven stories) was given permission to progress in 1999 and opened officially in 2001
(Jeffrey, 1999). Many of the arguments raised by the WDCL in favour of the development
were valid - particularly the need for development along the waterfront, and for commercial
development with which to create the revenue to support further creation of public space and
walkways.

However, the sheer scale of the Bishop’s Landing project, the numerous

objections and the WDCL’s seeming unwillingness to consider the concerns of heritage
groups gained a great deal of press coverage within Halifax and did little for the WDCL’s
public image. In addition, the new development blocks views of the harbour from Lower
Water Street, which inevitably caused controversy, since the waterfront, and harbour views
are regarded by many Haligonians as a fundamental right.

That the Bishop’s Landing

controversy was current just as the WDCL began their public consultation for the 2000 plan
inevitably had an impact on the consultation process.

It is in terms of public access to the waterfront that the WDCL has probably had
greatest impact on the urban fabric of Halifax. When WDCL was first formed in 1976 there
was virtually no public access along the waterfront, since then the Corporation have
facilitated the construction of 3.83 kilometres of wharves and walkways, stretching from the
Sheraton Casino to Pier 21 (WDCL, 1999).

In addition the walkways connect a series of

areas of public space such as Sackville Landing Park (see figure 8.20), Summit Place and
Chebucto Landing which allow small spaces for entertainment and public activities. The
improvement of the physical infrastructure has allowed for the development of the waterfront
as a tourist centre for the city. While Historic Properties may have provided a nucleus, the
walkways ensure a continual flow of people along the waterfront during the summer. This is
encouraged by WDCL leaflets encouraging visitors to ‘take a walk on the waterfront’
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Figure 8.19: Bishop’s Landing Development Under Construction
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Figure 8.20: Sackville Landing
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(WDCL, 1998). The restoration of finger wharves also allowed for an emphasis upon the
maritime heritage of the area. The Harbour is the home port for the Bluenose II (see figure
8.21), a popular tourist attraction, and to the HMCS Sackville, a Second World War corvette.
WDCL have also developed a tour boat centre allowing for tourist day trips around the
harbour as well as facilitating the creation of several pieces of public art, most notably ‘The
Wave’ (see figure 8.22), and a maritime themed playground. As well as attracting tourists
and local people onto the waterfront through improvements to the physical environment, the
Corporation has also facilitated several major events, to help place the waterfront firmly on
the public consciousness. ‘The Buskers’ Festival’ has been held annually on the waterfront
since 1986. The event is popular with locals and tourists alike and draws thousands of
people onto the waterfront. The event has significant implications for the Halifax economy,
with the 2000 Festival attracting 30 acts from six countries and an estimated boost of $13.4
million to the local economy (Power, 2000). The G7 Summit in 1995 was held in an office
tower on the waterfront (see figure 8.17) known locally as the ‘Green Toad’, but christened
‘Summit Building’ in honour of the event. The event, while not tourism focused, helped to
raise the profile of Halifax nationally and internationally. The largest event organised by the
Corporation, however has been Tall Ships 2000. The event brought thousands of people
onto the Halifax waterfront, and more than any other event, drew the attention of local
people, and people across the province to the transformation taking place on the waterfront.

8.6.1

The 2001 Plan
To date, proposed developments within WDCL lands have been assessed within the

framework of the 1978 plan.

Under provincial legislation the plan should have been

reviewed every five years. The age of the existing plan was regarded as one of the factors
which prevented the Bishop’s Landing project from being stopped (Jackson, 1999). It was
not until 1999, however, that the WDCL instigated a new review of the Halifax Waterfront
Plan. There was general recognition that the development process had lost much of its
impetus. The Draft Plan of 2000 states that ‘WDCL has largely completed its acquisition
program, and the time to plan for reconstruction has arrived’ (WDCL, 2000a pi). For the
process of acquisition to take almost 25 years, however, seems somewhat excessive. Much
of the land which had been left derelict by the demolitions of existing waterfront buildings in
the late 1970s and early 1980s was still undeveloped 20 years later in the late 1990s. Much
of this land has been used as car-parking for the core commercial district, creating a valuable
source of revenue for the WDCL but leaving an area of urban wasteland between Lower
Water Street and the waterfront itself (see figure 8.23). In part this can be explained by the
difficulty, during the 1980s of attracting investment into Nova Scotia and into Halifax.
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Figure 8.21: The Bluenose II

Figure 8.22: The Wave
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Figure 8.23: Carparking on the Waterfront

Figure 8.24: Tourist Infrastructure Packed Up for Winter
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Among those companies that were developing new premises, the preference was for
out of town business parks, such as Bayer’s Road Business Park, since these locations were
being promoted by provincial government’s economic development policy. However the
lack of a high profile vision for the waterfront, and a clear focus on development from the
WDCL exacerbated the problem of a sluggish rate of development along the waterfront. The
work of the WDCL on boardwalks, public space and public events has increased public
usage, attracting thousands of Haligonians and Nova Scotians onto the waterfront.

The

Corporation has been less successful, however, in attracting business and residential usage.
This may be one reason why the emphasis on the use of waterfront space for parkland
emerged so frequently during the 1999 public consultation.

The current generation of

Haligonians is more familiar with waterfront lands as open and public space, than they are
with the concept of an active working waterfront. One exception to the lack of commercial
development can be seen in the infrastructure of small-scale tourism businesses which have
evolved to profit from the thousands of tourists who flood the waterfront in the summer.
These tend to be summer based, however, and some are simply packed up and towed away
as the bleak Nova Scotian winter approaches (figure 8.24). If the WDCL seeks to create
year-round usage however, there needs to be a greater degree of non-tourism related activity
on the waterfront.

The process aimed at creating a new plan for the Halifax waterfront was instigated in
1998 as a joint initiative between the WDCL and the Halifax Regional Municipality:
This planning project was a joint effort between the Waterfront Development Corporation
Limited and Halifax Regional Municipality. WDCL, through their openspace and land
development and HRM, through policy, regulation and project support, seek to continue to
improve the Halifax waterfront for the benefit of residents and visitors alike (WDCL, 2000a
pi).

The Plan was created by Environment Design and Management Limited, a Nova Scotia
based company, in association with Sasaki Associates, an international design firm. The
process of public consultation utilised in the development of the plan has been the most
extensive public consultation exercise ever undertaken by the WDCL and will be outlined in
greater detail in the next section. The actual creation of the plan has been a complicated
process with information and opinions being shuttled between the consultants, WDCL, the
public stakeholders group and HRM (planning services).

While the consultants had

responsibility for developing the plan through consultation with the public, and in line within
the guidelines of HRM and WDCL who had appointed them, the plan which the consultants
developed had to be agreed by both HRM and WDCL before it could be presented to City
Council. The City Council, then, had the final responsibility of approving or rejecting the
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plan. To date, a finalised plan, with the endorsement of City Council, is yet to be produced.
The complexity of the chain of communication resulted in considerable delays in the final
release of the draft plan. The plan produced by the consultants again concentrates entirely on
physical planning and land-use concerns.

The seven key principles adopted for the

development of the waterfront are; maintaining continuous public access, increasing
connections between the waterfront and other parts of HRM, improving public street corridor
views and connections, improving openspaces, encouraging mixed waterfront land uses,
respecting the character of the city and ensuring that development should be fiscally
responsible (WDCL, 2000a). Within this overall framework for development, WDCL lands
have been divided into three districts. The South District runs from the Bishop’s Landing
site through to the Nova Scotia Power site, and is zoned for some residential development,
alongside covered parking to compensate for the loss of parking as central WDCL sites,
currently used for parking, are developed. The waterfront walkway aims to provide a quieter
stretch of walkway leading, eventually, as far as Point Pleasant Park on the southern end of
the peninsula. The Downtown District runs along the main tourist section of the waterfront,
from Bishop’s Landing to Historic Properties.

The proposals in this area reflect the

viewplanes legislation with a priority that the urban fabric steps down towards the
waterfront.

Proposals for the area include new public space, residential and commercial

development, a waterfront atrium and a working waterfront area, with wooden buildings and
potentially a sea school and chandlery. The plan also includes a proposal for an aquarium,
an idea which has reappeared in discussions concerning the waterfront over several decades.
The North District stretches from the Sheraton Hotel as far as the dockyard. Currently the
most underused section of the waterfront, the plan proposes that it be developed to allow for
greater access to encourage commercial development, and to create a visitor centre for the
waterfront area.

Overall the plan encourages a mixed use for the waterfront, with

commercial development alongside public space, and with a focus upon integrating the
waterfront more into the city overall.

8.6.2

WDCL Consultation Policy
As outlined early, the relationship between the WDCL has been fraught with

difficulties since the origins of the Corporation. In 1976 there was no formal mechanism to
ensure the participation of members of the public in the development of policy for the
waterfront. While organisations such as MOVE and the ‘Focus on the Waterfront’ event
sought to ensure that the public voice was being heard by WDCL, in reality the Corporation
seemed to view the relationship with the public more in terms of information provision than
meaningful participation. The title of one 1977 pamphlet, describing the work taking place
on the Dartmouth waterfront is telling: ‘In Case You’ve Been Wondering What All That
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Bulldozing is About’ (WDCL, 1977b).

Initially there was an effort to keep the public

informed, at least, of the redevelopment taking place, and to raise awareness of the work and
remit of the Corporation.

A newsletter was produced which outlined the plan for the

waterfront and introduced new developments such as Chebucto Landing (WDCL, 1979 pi).
It seems true to say, however that the controversies of the late 1970s and early 1980s ensured
that the public was somewhat sceptical of WDCL and their willingness to listen to the public
voice. This opinion was exacerbated in the late 1990s with the controversy surrounding the
Bishop’s Landing development. Regardless of the rights or wrongs of the development, the
media attention given to the controversy fuelled suspicion and scepticism of WDCL.

It was within this context that the WDCL began their most recent consultation
exercise in 1999, in preparation for the development of a new plan for the waterfront. Public
consultation had two key components. The first was a series of public meetings. These were
summarised in the plan as consisting of ‘a public ideas workshop with more than 100 people
attending; a public side show and workshop (120 people in attendance); three detailed design
workshops (35 people in attendance’ (WDCL, 2000a pi). In addition interviews and focus
groups were conducted with property owners, tenants, developers and special interest
groups. Recruitment for the public meeting took the form of an advertisement placed in
local newspapers worded as follows:
The Waterfront Development Corporation Limited and Halifax Regional Municipality have
initiated a review of the current plan and strategy for the Halifax Waterfront. An important
component of this review is public consultation... The general public is invited to attend and
participate in this important first public session. The workshop will be dedicated to
participants, in facilitated groups, exploring the opportunities and needs of the Halifax
Waterfront Development Area (WDCL, 1999c).

The public meetings were held in a restaurant on the Halifax waterfront, and facilitated by
HRM workers, and by the consultants, with discussion focused around six key questions.
The event attracted more than 100 people, and the president of the WDCL commented to a
local reporter ‘there’s a cross-section of people... it’s important that everybody who has a
stake in this waterfront has an opportunity to express their views’ (Pugsley Fraser, 1999). It
is questionable, however, if given the time and location of the event and the wording of the
advertisement, if the meeting would have appealed equally to an unemployed single parent in
lower North End Halifax as it would have to a relatively well off professional from the South
End of the city. The advertisement also requested that participants register prior to the event.
While local newspaper reports made clear that members of the public would have been
welcome, even if they had not registered (Doucet, 1999), the perceived requirement to make
a commitment to attend is also likely to have deterred some who might potentially have
attended.

Participants for the smaller design workshops were recruited from this larger
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meeting, so that new people were less likely to be drawn into e process. In a city as large
as Halifax with such a diversity of opinions and backgrounds, could be argued that there
was a necessity for a larger series of meetings, and for the csultants to actually conduct
meetings within individual areas, in order for the process to bas inclusive as possible. In
addition to the public meetings, a series of three community wsletters were produced and
circulated to approximately 350 addresses (business and privc). These newsletters focus
almost entirely on issues relating to the creation of a nevplan, including publicising
meetings, as well as highlighting public events on the waterfrc (WDCL, 1999d). The last
of these newsletters was produced in September 1999, more th:a year before the Draft Plan
was produced, so it is unclear to what extent the public were kt informed of the plan, as it
developed.

The second element of public involvement has been a atral stakeholders group, the
intention of which is to give feedback on the developing pa though representatives of
major organisations in Halifax. The group was formed in ear 1999 and is made up of 16
people, drawn from a range of groups which are identified bWDCL as creating a crosssection of those with an interest in how the waterfront deveps. The group had regular
meetings with the consultants and with WDCL to discuss therogress of the plan, and the
ideas emerging in public meetings. Meetings were somewhat egular however, particularly
in late 2000 when the draft plan was being prepared.

Reprentatives are drawn from a

number of organisations including two resident’s groups (botfrom South End Halifax) as
well as representatives from heritage groups, environmentagroups, private developers,
tourism representatives, business interests and academics. Thest of stakeholders is notable,
however, for the absences. There are no representatives fro visible minority or native
peoples groups. While visible minorities may be less of a prence in Halifax than in other
major Canadian urban centres, at 5.6% of the overall popudon, and the long heritage,
particularly of black groups, in the city, it seems reasonable to pect some representation on
the stakeholders group. There are also no representatives fronnajor organisations working
in the North End of the city, or from anti-poverty groups. Thtrgument could be made that
those living in the South End have a greater connection to thwaterfront than those living
further north. However the representative from the Peninsulaouth Resident’s Association
lives two kilometres from WDCL lands, while the main focuaf community services along
Brunswick Street and Gottingen Street is less that half adlometre from the WDCL
boundary. Also, given recent controversies surrounding panandling on the waterfront, it
would seem desirable to have representatives from anti-povcy groups represented. The
issues raised in the 2000 Draft Plan reflect the likely priorities those groups represented on

313

Chapter 8: Halifax

the stakeholders group, and those most likely to attend public meetings. The 2000 Plan
notes:
The consultation process helped identify citizen concerns. These included concerns that: all
the waterfront land might be developed with little public space available for residents;
important views might be lost; and, public spaces might not provide a quality pedestrian
environment. To address these concerns the plan must reaffirm the principles of continued
commitment to public access, openspace, a positive public pedestrian environment, and
excellence in urban design. Openspace and development opportunities must fit together in a
cohesive urban pattern, all of which must be reflective of the goals of the plan (WDCL,
2000a p2).

It is therefore clear that the concerns raised by the public through the public meetings, or the
stakeholders group, also focused on issues of land use planning and physical design.
Although it was clear through interviews that there was a wide diversity of approaches
within the stakeholders group (as will be explored in the following chapter), the strongest
areas of concern focused on the provision of public space, and the type and amount of
physical development that should be allowed on the waterfront.

8.7

The North End Community
The Gottingen Street area has undoubtedly suffered from a negative image,

throughout the city, province and country. Most Canadians who have heard of the small
inner city community know it only for the race riots of the early 1980s and 1990s. Kimber
(1992) describes one event in the early 1990s:
The night before an angry crowd of 150 had roamed through downtown Streets, randomly
attacking white passers-by after a Halifax bar refused entry to a black man. Then they
headed back en masse to the predominantly black North End. There, on Gottingen Street,
police in riot gear confronted them. Stones were thrown, shop windows shattered, people
arrested. Across the country, television news viewers on that July night in 1991 heard about
a "race riot" in Halifax. It's not the first time national television news has carried images of
violence and destruction on Gottingen Street (p32).

After the riots of the 80s, the stigma associated with the name Gottingen Street was so strong
that the residents further north renamed the Northern section of the street Novalea Drive, and
argue that they represent the 'true' North End, while the more troubled lower section of the
street is 'Uptown' or 'Central'. The issue of naming the community is important. Throughout
this thesis the community based around Gottingen Street and the Citadel is referred to as
North End, simply because this is what those who live there call the community. This is the
name that would traditionally have been given to the area surrounding Gottingen Street,
before the expansion of Halifax to fill the peninsula. During the research, some of those
interviewed (usually professionals) disagreed with this naming, preferring to call the area
‘inner city’.

However, it seems fairer to name the community in line with their self-

identification, rather than by the identification of outsiders. The community is based around
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Gottingen Street, a main thoroughfare of the city, and includes Uniake Square, a major area
of social housing.

Within Halifax the North End is often referred to by outsiders, and

sometimes jokingly by community members, as 'the ghetto', an area associated with high
crime rates, drugs, and prostitution. The area has, however, not always been in decline.
Although the North End has always been a less wealthy sector of the city - the Halifax
Explosion had greatest impact on this area partly because houses were of poorer quality Gottingen Street itself was once a thriving commercial area. Stern (f 993) notes:
Gottingen Street had been a mercantile street since the mid 1800s... In 1964 when the
Central Business District Draft Development Plan was issued, Gottingen Street registered
over 230,000 square feet of retail space (12.7% of the city total) exceeded only by the central
business district and the Halifax Shopping Centre... In September 1966, 42 merchants
hosted a luncheon at the French Casino Restaurant to celebrate the opening of Uniake
Square. They declared the Gottingen shopping centre the ‘miracle mile of value’. There
were still two banks, four shoe shops and a Woolworths (p2).
In reality, however, the area was already beginning to decline in the 1950s (Erickson, 1986).
Schemes such as Scotia Square were drawing shoppers off the streets, while new malls such
as the Halifax Shopping Centre offered people free car parking and the convenience of out of
town shopping. As a result the level of commercial provision on the street began to decline
rapidly. All the major shops closed, including grocery stores and banks rapidly followed
suit.

In 1999 there was no grocery store or bank available in the Gottingen Street area.

Postal services survive, only because of repeated campaigns by local people when closure is
suggested. Some small businesses do survive in the area, including entertainment venues
and cafes, however, this is a long way from the thriving commercial and entertainment
district that existed in the 1950s and 1960s. In 2000 most Haligonians consider the area one
to be passed through between the A. Murray MacKay Bridge and the Halifax downtown.
Gottingen Street itself, although local residents work hard to keep a positive face, is marked
by derelict buildings and empty lots (see figure 8.25).

In addition, during the 1960s, the

socio-demographic nature of the city was changing. Those who could afford to were moving
out of the urban core towards the suburbs (although the financial elite remained in the leafy
suburbs of the South End). In addition, the work of the federal government Central Housing
and Mortgage Corporation gave assistance to the development of two large social housing
schemes.

One of these, Mulgrave Park, is further North beyond North Street, while the

second, Uniake Square lies at the heart of the Gottingen Street community.

However, as

Erickson (1986) observes, while the redevelopments of the late 1960s and early 1970s
sought to solve the area's problems:
In fact it caused new problems. Redevelopment took years to complete, and old houses
boarded up for demolition made the area in transition unattractive. Demolition long before
rebuilding and a city-wide migration of families to mainland suburbs reduced the NorthEnd’s population by a whopping 42% between 1961 and 1976. Enrolment at North End
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Figure 8.25: Gottingen Street
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schools fell by as much as 75% and several schools closed. Concentrations of low income
people meant less money to spend at neighbourhood stores, and the social stigma attached to
public housing kept people with money away (p82).
This series of negative influences inevitably lead to the decline of North End Halifax, the
creation of a negative image of the area, and an uphill struggle for the community to
revitalise the fortunes of the area.

Recent years have seen the local population staging

frequent battles with service providers to maintain service provision in the local area, most
notably in relation to the local school, Saint Patrick’s Alexandra.

Behind the negative perceptions is a community which has been described as 'the
last interesting place in Halifax’, an area with huge diversity and undoubtedly major social
problems. Table 8.1 gives a selection of statistics from the 1996 census where Halifax
subdivision C covers peninsular Halifax and census tract 10 stretches from Robie to the
Harbour, and Cornwallis to North. These figures indicate both a high proportion of minority
groups in this district of the city, but also higher rates of unemployment and lower than
average incomes. In a community needs assessment conducted by the Brunswick Street
United Church, North End community members themselves identified that the key issues
faced by their community were ‘issues of drug and alcohol abuse, homelessness,
unemployment, lack of education and poor health (BSUC, 1995 p48).

Although local

citizens debate the accuracy of the perception, the North End is regarded by many
Haligonians as the hotbed of crime in the city. The area is also associated with drug dealing,
and with prostitution. While a 1985 study found that the two main bases for heterosexual
prostitution were along the lower ends of Hollis Street and Barrington Street in the South
End, and along the intersection of Portland Place with Gottingen Street and Maitland Street,
the report also noted that the South End was ‘the location where the public outcry
surrounding the nuisance factor associated with the street trade in Halifax was centred’ (Ekos
Research Associates, 1985 p73).

As the southern end of Barrington Street has gentrified,

the resident’s group in the area has grown in power and influence, and as a result prostitution
has been largely pushed out of the South End. Many prostitutes have moved their patches
northwards towards the Gottingen area, partly because they are less likely to be pushed out,
and also partly due to the provision of support services in the area such as Stepping Stone, an
organisation providing resource, drop-in and emergency relocation services to those working
in prostitution.
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CANADA

TRACT 10

HALIFAX
(SubdC)

Visible minority population

11.7

5.6

31.7

2.1

3.7

25.8

12.9

10

19.5

31,117

30,105

17,236

(%)
Black population (%)
Unemployment rate (%)
Average income (male) ($)

Table 8.1: Socio Economic Indicators for the North End Community
(Statistics Canada, 1996 Census)

The Gottingen Street area is also an area perceived as a black community - although
only 25.8% of the population are black. In comparison with the rest of Halifax, however, the
North End is one of the most notable black communities within the city. As a result, many
of the service centres for the black community, including the African Canadian Employment
Clinic, the Black Educator’s Association and the Black Community Workgroup are based in
the area. In addition, the Metro Immigrant Settlement Association is located on Gottingen
Street, which tends to create a community of new immigrants in the North End. The area,
because of the availability of housing, and because groups of similar backgrounds tend to
group together, has also become a focus of the Native Peoples community, with the Native
Friendship Centre and the Mi’kmaq Child Development Centre.

The area also has a

concentration of senior’s apartment complexes, as well as a concentration of low-income
people, particularly in Uniake Square, and in boarding houses throughout the area.

In

addition the area hosts several service point centres for homeless people in the area,
including Metro Non-Profit Housing Association and the Salvation Army. There is also,
therefore, a large homeless population in the area - although many of those considered
homeless are those without a safe and settled home as opposed to those who have nowhere to
sleep. To further complicate the profile of the community, many areas in the North End,
particularly the lower end of Brunswick Street, and housing close to the Halifax Citadel have
been experiencing considerable gentrification in recent years, with professionals and young
families moving into the area seeking affordable accommodation in a central location. With
so many diverse groups focused within one area, the North End is a diverse, vibrant, and
often contradictory neighbourhood.
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8.7.1

Community Infrastructure in the North End
As noted in section 8.5.1, the model of community assistance followed by the major

funders of community work in Halifax results in the creation of a series of communities
within communities. With so many diverse groups within the area, and with a very high
level of need, a large network of community organisations has evolved within the area. This
section seeks to identify some of the key players in the field of social provision and
community advocacy. The nature of short term programme funding ensure that many of the
most established providers of community services are those which have a source of income
beyond short-term grants. As a result, two of the key centres of the community are the North
End Library and the George Dixon Centre. The Library provides a focus for community
activity, with a senior citizens group, a child education programme, and an after schools
club. The manager acts, unofficially, as a point of contact for the wider community, and
library facilities are used for major community meetings.

The George Dixon Centre, a

community leisure centre, also acts as a location for community meetings. The local school,
Saint Patrick’s Alexandra, in a bid to fight against closure, has become a full service school,
with training programmes for the unemployed and adult education classes, as well as being a
junior and middle school for six to sixteen year olds. The churches also provide a key role in
mobilising the local community. Each of the local churches provides some form of food
provision for local people, as well as social assistance and information provision.

In

addition, the network of churches is a vocal anti-poverty and community rights body. In
recent years they are the central funder of ‘Focus Hope’ a new project which seeks to
develop an integrated community structure and vision.

It is difficult, however, to identify one key leader for the community. The obvious
identifiable leader would be the city councillor for the area.

However, the previous

councillor who, in 2000, had represented the area for 26 years received derision from many
community leaders, and from the local media. One pre-municipal election article in a local
newspaper awarded Graham Downey an L for his efforts to represent his constituents. The
article stated:
The bane of council, in 1998 Downey voted in favour of both the Bishop’s Landing
construction and demolition of houses on West Street, despite wide opposition from his
residents. He voted in favour of the winter parking ban, even though his residents are the
ones most likely not to have driveways. Downey, acclaimed in 1995, has steadily refused to
join a community council depriving constituents of entry level dialogue with HRM (Walsh,
2000 pl2).

The new councillor Dawn Marie Sloane, elected in 2000, has yet to establish a definite
leadership role within the community. She has, however, a track record of involvement with
the community, as leader of Neighbourhood Watch. She has developed a web page to keep
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citizens informed of developments in the area (Sloane, 2000) and has adopted a high profile
among the local community. In addition several leaders exist within sub-sections of the
community.

For example, the Black Community Workgroup plays an important part in

mobilising the black community, as does the Black Educator’s Association.

Within the

Native Peoples community, the Native Friendship Centre acts as the primary focus, and the
leadership of the centre act as key advocates for the concerns of Native Peoples in the city.

8.7.2

The Black Community
With 25.8% of the population of the North End identified as black by the 1996

census, the black community plays a major part both in the character of the area and in the
community infrastructure. Throughout the research issues of racism, and past experiences of
the community were often raised in relation to the challenges facing the North End
community. This section, then, aims to give a brief history of the black community in
Halifax. While the term African Canadian or African Nova Scotian is preferred by some
commentators, this is objected to by some black Canadians, firstly because they identify their
origins in the Caribbean rather than Africa, and secondly because they do not wish to be
identified as African-Canadian when most white Nova Scotians would not primarily identify
themselves as Scottish or Irish Canadian. The issue is a contentious one, but the term ‘black’
is used within the thesis, except where interviewees or commentators have described
themselves as African Nova Scotian. There has been a black population in Halifax since
1750 - the community, therefore, cannot be described as ‘new’ in any sense since black
settlers arrived during the same time era as white settlers. The black population of Nova
Scotia originates from several different sources. The first black residents arrived as slaves of
British owners:
Black slavery dates back to early years. The French owned slaves, as did the British. In
early Halifax slaves were sold at public auctions and by advertisements in newspapers,
although by and large the practice was restricted to the political elite... Never sanctioned by
law it ended officially in 1808 when a petition for legalization failed to pass the Assembly
(Erickson, 1986 p66).
By 1775, there were approximately 500 slaves in Halifax, which increased to 1,000 with the
arrival of slave owning Loyalists following the American Revolution (Clarimont et al, 1974).
A large proportion of black people also arrived as free citizens in Nova Scotia following
Revolution. 2,775 free black persons arrived in Nova Scotia following the war, having been
promised free grants of new land in reward for having sided with the British during the
Revolution.

Most of those black Loyalists had been born in Africa, or were second

generation African. However, while land had been promised to all, white and black alike,
the allocation of land reflected the racist attitudes of those involved in distribution.

In
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Preston, near Dartmouth for example, the average allocation for whites was 204 acres, while
the average for blacks was only 50 acres (Pachai, 1987).

In addition, the system of

allocation ensured that land was first allocated to whites, so that blacks tended to be allotted
areas of land of poorer quality and in less popular locations. Many received no land at all.
As a result, a pattern of discrimination and disadvantage had been established for the black
population. Walker (1985) notes:
As was usual with many Loyalist groups, the blacks were settled in distinct districts, often on
the outskirts of major white centres, where physical separation accentuated their economic
disadvantage. Unable to support themselves on their inadequate farms, the blacks were
dependent on employment offered them by white landowners or by the government. Easily
exploited in their desperation, they would accept wages far below those demanded by white
workers (p9).
Disenchanted by conditions in Nova Scotia, black community leaders campaigned in London
for an improvement in condition. When such improvements did not materialise, 1196 black
Nova Scotians left, in 1792 to find a new life in Sierra Leone. This migration removed
almost half of the black population of the Maritimes, and with rural communities decimated
many remaining blacks moved to the urban centres of Halifax, Fredericton and Saint John
(Pachai, 1993). Two other groups were later added to the black population. 550 Jamaican
Maroons, exiled from Jamaica, arrived in Halifax in 1796. The group was employed in
building the fortification of the Halifax Citadel, but like their Loyalist predecessors, most
were disillusioned with life in Nova Scotia and left for Sierra Leone in 1800.

The final

influx of black individuals into Nova Scotia came during and after the War of 1812. Those
blacks who managed to find their way behind British lines were promised freedom by the
British. Between 1813 and 1816, 1,200 refugee blacks landed in Halifax, although only 100
were to remain in the city (Erickson, 1986). While there has been some immigration of
African, American and Caribbean blacks since 1820, the vast majority of black citizens are
descended from groups that arrived prior to 1820.

Those who chose to remain in Nova Scotia have experienced centuries of
discrimination.

Until the 1980s many Canadians believed firmly in the reality of the

Canadian mosaic. The legacy of lands being provided for blacks, and the history of Canada
providing the first taste of freedom for slaves escaping on the Underground Railroad, has
perhaps created some degree of complacency among Canadians regarding the treatment of
black Canadians. Walker (1985) notes:
The North Star myth was, however, a liability for Canada, for it prevented any sincere
examination of the situation faced by blacks and other ‘visible minorities’. It allowed most
Canadians to believe that Canada had no ‘race problem’, that Canadian blacks were satisfied
with conditions here, that there was no cause for concern of for corrective action... It is
useful to examine the history of blacks in Canada, for their experience demonstrates that
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discrimination is neither new nor is it caused by numbers, economic conditions, or cultural
conflict... The black example is, however, particularly instructive because it is not
complicated by special legislative status, by linguistic barriers, or by exotic differences in
dress, food, family structure or religion (p6-7).

The 1800s and 1900s have been marked by a series of discriminatory practices in Halifax,
and across Nova Scotia. While segregation and discrimination may not have been legislated
for to the extent that they were in the United States, legislation did exist and disadvantage
was further encouraged and exacerbated by the structure of society and acceptance of
segregation. In terms of education, for example, legislation passed by Halifax City Council
excluded blacks from common schools. While some separate schools had been in existence
prior to this, the segregated nature of the community ensured that schools too developed as
segregated, often with a lower level of provision.

Thus, Pachai (1987) observes ‘legal

segregation was finally abolished in 1954, but separate communities lived on and de facto
segregated schools thus remained... As late as 1970 the highest grade available in these de
facto segregated institutions was grade six (p30). Discrimination in education has inevitably
had implications for employment, although there is also evidence of systematic racism and
higher rates of unemployment among African Nova Scotian communities (Petrie and
Benton, 1999).

Within Halifax the concentration of black people in the North End has

existed for several generations. Africville, for example, was founded in 1848 as a black
community. Erickson (1986) observes:
Almost all black Haligonians live in the North End. Until recently, and except for Africville,
North End blacks were concentrated on Maynard and Creighton Street, although
outnumbered there by whites. Blacks have been property owners in this district for 150 years
(P67).

One of the oldest black Baptist Churches, Cornwallis Street African Baptist Church was
founded close to the lower end of Gottingen Street in 1832, and has since played a crucial
role as a spiritual and community centre for North End blacks. It is not surprising, then, that
most community services aimed at supporting black people in Nova Scotia, are focused
within the North End Community. Increasingly funding has been made available to black
groups in recognition of the particular problems faced by the black population, including
lower levels of education, higher unemployment and higher levels of poverty.

The

community, however, continues to face an uphill struggle. Blacks, on average are worse off
economically than their white counterparts and Nova Scotians, are generally worse off
economically than other Canadians. It is difficult, however, to gain an overall picture of
levels of disadvantage since the Nova Scotian Human Rights Act prevents gathering socio
economic information in terms of different racial backgrounds.

In terms of education,

however, reports have found that black students feel that they are systematically
discriminated against in Nova Scotian schools:
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The first barrier to academic achievement, isolation from cultural roots, can result in both
psychological and emotional harm to Black children. This damage is manifested by identity
crisis, confusion and insecurity - neither of which are conducive to competing for academic
success.
The second barrier, systematic discrimination, which is consciously or
unconsciously motivated by ignorance and racial stereotyping, finally lowers the
expectations that school personnel have of Black youth. Consequently proper nurturing and
guidance of Black children does not take place (Black Learners Advisory Committee, 1994
p52).

As will be discussed in the next chapter, racism is a current and emotive issue in North End
Halifax. This further complicates the context in which planning and participation in decision
making take place.

8.8

The Research Process in Halifax
While broadly similar to the research process within Belfast (see section 6.9) the

particular context of Halifax have had implications for how the research methodology has
been applied in the city. Within Halifax, the aim of the research was to assess how local
North End Haligonians and the WDCL have related to each other. Interviews were therefore
conducted with seven different groupings of people (see Table 8.2). Firstly representatives
of the WDCL were interviewed in order to gain insight into WDCL, the Corporation’s
approach to the general public, and towards the North End community, Secondly
representatives of statutory organisations were interviewed - these included representatives
of municipal wide planning organisations and province and country wide development
organisations. This group overlapped slightly with the third - community leaders. Several of
those designated as community leaders also had statutory involvement - for example Dawn
Sloane a community advocate is also City Councillor for the North End. Several community
leaders are also employees of statutory organisations, but were interviewed more for their
work with the local community. Community leaders were generally those working within
the North End Community. Unlike in Belfast, community leaders tend not to be employed to
work on community infrastructure, but work as community leaders from within other
organisations with wider remits. Almost none of those included in the study are community
development workers by profession. Examples of leaders include library workers, social
workers, church leaders and lawyers. With a much less immediately identifiable community
infrastructure, interviewees were often recommended through other contacts - community
leaders tend to be known and identified locally but many are not easily identifiable for
someone from outside Halifax. Also, as already stated, the North End tends to act as a series
of communities within communities so that leaders of individual communities - for example
the Mi’qmaq community - each needed to be included in order to gain an insight into that
segment of the wider community. Three group interviews were conducted - one with a
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senior citizen’s group, one with an adult education class and one with a Native education
class (where the majority of participants were under 25). While ideally more groups would
have been included to give a greater representation of the views of ordinary members of the
North End community, access to groups proved difficult. In some cases group gatekeepers
were reluctant to provide access, some groups could not be contacted and some groups
proved reluctant to participate in a study with an outside researcher.

The three groups

included do, however, include a wide cross section of age, gender and ethnic and racial
backgrounds.

One major difference between Belfast and Halifax had been the lack of

involvement of representatives of the North End community in regeneration process of the
Waterfront.

Therefore, in order to gain an insight into the actual operation of the

consultation process utilised by the WDCL, a number of representatives of the Stakeholders
Committee created by WDCL were also interviewed. This group included representatives
from other communities, most notably wealthier residential communities of the Southern
End of the Peninsula.

Finally a number of other individuals with an interest in

redevelopment in the city and the needs of disadvantaged communities in the city were also
included in the study.

Type of Group

Numbers

WDCL Representatives

2

Government Representatives

3

Halifax Wide Voluntary Organisations

7

North End Community Leaders

21

Community Groups

3

Stakeholder Committee Members

6

Other

5

Total

47

Table 8.2: Summary of Types and Numbers of Groups Interviewed

Research in Halifax was conducted in two blocks. The initial visit to the city in
August and September 1999 had the primary purpose of establishing initial contacts within
the city and the North End community, and collecting some initial archival material on the
history of the waterfront. Although several interviews were conducted during this period
these have not been included in the next chapter, since their purpose was primarily in gaining
an understanding of the local context and access to the North End community. Also, key
interviewees contacted on the first research visit were re-interviewed on the second study
visit. The main block of research was carried out from August to December 2000. The
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timing of this trip proved to be beneficial since the WDCL were in the course of preparing
their 2001 plan. As a result the most recent consultation process was ongoing during the
trip. While initial public meetings had been held during the previous year and a half, the key
stakeholders group was continuing to meet (although there were no meetings during my
visit, during which the plan was actually being written). The activity around waterfront
development was therefore still a current issue for most people. Also, since the consultation
process had been very recent the degree of awareness of the process among local people
could give some indication of the success of the WDCL’s efforts towards consultation. The
relatively tight time limit on the research process proved both an advantage and a
disadvantage.

Informants often proved willing to arrange almost immediate meetings,

particularly towards the end of the visit, since the mention of an approaching date of
departure instilled a greater sense of urgency than would normally have been the case.
However, often it was not always possible to arrange interviews at short notice and as a
result some potentially important informants could not be included in the study.

Again, within Halifax the issue of identity was extremely important both in gaining
access and in the type of information provided. In some respects this issue of identity was
much less complicated and problematic than in Northern Ireland, since my identity as a
young, white, Northern Irish female was easily categorised, and regarded as relatively
neutral. As suggested in section 5.6.2, an interviewee identified immediately as ‘outsider’ is
likely to gain greater access to information, both because of a desire to be hospitable to the
visitor, and because the interviewer, coming from a foreign university, is less likely to be
regarded as a threat. Although it was stressed in interviews that the outcomes of the research
would be made available in Halifax libraries, and to all interviewees, the assumption seemed
to be that the information would be returned to an obscure university in Europe and would
not therefore have any future implications for the interviewee. As a result interviewees were
often much freer in speaking about attitudes towards other organisations and individuals than
they were in Belfast. Also, since I as interviewer had less awareness of ‘sensitive’ issues I
was much more able to ask very direct questions without fear of causing offence.
Interviewees were often willing to explain in great detail their own awareness of a particular
event or situation on the assumption that I did not know about the basics. This had the
advantage of providing me with a greater contextual understanding of the situation in
Halifax. However this often became a disadvantage when interviewees assumed a lack of
understanding of the basic issues and therefore were reluctant to provide more detailed and
specific information.
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Within Halifax the issue of racial identity might also be considered important.
Working with black and native peoples’ groups I might have assumed that it would have
been difficult to gain access. In reality among leaders of these groups there was no sense in
which my racial background was an issue. Although my colour was referred to on several
occasions this was only to emphasise the different understandings and experiences of the
world determined by skin colour. In this sense, even though my being an ‘outsider’ was
much more obvious than in Belfast, I was much less conscious of my difference in Halifax
than in Belfast. The most obvious reason for this is that in Halifax race is a much less
openly contentious issue than religion is in Belfast. Sectarianism exists in both countries but
is a much more overt presence in Belfast. In Halifax groups tend to be mixed and, within the
North End, to work together on a frequent basis. Race is therefore less of an issue. Also,
coming from Northern Ireland was also an advantage, since a white Nova Scotian might not
have been able to gain the same degree of access. Coming from Northern Ireland created a
distance which is likely to have made people more willing to participate in the study. A
Nova Scotian doing research in Northern Ireland might have experienced the same degree of
openness. The issue of gender, as discussed in section 6.9 was also influential in Halifax.
Several senior male interviewees were less willing to give detailed information and assumed
a lack of knowledge of the basic issues and structures in Canada on my part and showed an
unwillingness to answer more detailed, complex or challenging questions. Again, however,
this was not the typical response from interviewees who were generally very open.

Race did prove an issue in gaining access to some groups. After several weeks
pursuing group interviews with some black groups, I was informed by a black community
leader that some groups would not give interviews to a white female researcher. Within
group interviews race was also likely to be raised as an issue. However, this was usually
raised jokingly at first in order to gauge my response. In the group interview in the Native
Friendship Centre for example, the first comment from the group was ‘you can tell them in
Ireland that we don’t all live in tepees’, but the comment was greeted with laughter which
immediately relaxed the atmosphere of the interview. In this respect, coming from Northern
Ireland again proved an advantage since it deflated any sense of the superiority of the
researcher. People had heard of, and were interested in, Northern Ireland. The recognition
of Northern Ireland as a society in conflict made interviewees more likely to discuss issues
of conflict within their own communities. At times when interviewees suggested that I could
not understand the experience and impact of discrimination I used my own background and
experiences in order to suggest common ground with interviewees. Within Halifax, given
the differing worlds of interviewer and interviewee, and given that I was very much
‘outsider’ to the North End community, I felt it was important to be open about my own
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background and experiences. While it might be argued that this made me a less objective
researcher, it also helped gain the trust of interviewees.

In addition to the insider/outsider barriers of gaining access to groups, there was also
some reluctance among high profile community leaders to participate in the research due to
what might be described as ‘interview fatigue’. The North End has experienced a great deal
of research, from academic and government researchers. In part this is due to the legacy of
Africville, an era that has taken on national significance in the cultural history of Canada.
Also, following the race riots of the 1980s and 1990s, attention across Canada turned to the
‘race issue’ in Halifax. The North End is one of the most high profile disadvantaged urban
communities in the Maritime Provinces. It is also the locus of virtually all the major social
support systems in Halifax. As a result it has experienced a great deal of well-intentioned
research. However several interviewees mentioned that most researchers conducted research
yet made no attempt to feed research findings back to the local community. It was also felt
that several pieces of statutory research had been conducted with the community, only to
disappear into a bureaucratic system with no resulting real effort to tackle the problems of
the community. As a result individuals were often initially reluctant to participate in the
study. This was offset somewhat however, by the fact that the research had a different focus
than previously conducted research, exploring not the problems of the community in
isolation, but seeking to examine the relationship of the North End community with the rest
of the city. Also, several key community contacts showed initial interest in the project and
so acted as gatekeepers encouraging other community members to participate in the study.

As in Belfast each interview was recorded. Interviewees were aware that they would
not generally be identified by name, but by position (although this inevitably means that
local people could identify many of the interviewees). The option was given to speak ‘off
the record’ and this was frequently used by participants - much more often than in Belfast.
This was particularly true when people were speaking about the politically sensitive issues of
racism and discrimination, so that many ‘official’ responses were not as candid as they might
have been. Also, within the North End community, a great deal of emphasis was placed
upon relationships between individuals, and criticisms of other’s approaches to the
development issue. However people were rarely willing to express these opinions on the
record. As a result interpersonal tensions and the importance of relationships are not given
the attention they deserve in the interview data. Highly sensitive information relating to
issues of development, while discussed in interviews, cannot be included in the thesis. Since
the majority of interviews were conducted in an intensive ten week period it was not possible
to transcribe and analyse interviews as soon as they were conducted. Again, brief notes were
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made during and after the interview to identify key themes which were then pursued in
subsequent interviews.

8.9

Conclusion
While regeneration in Halifax has often been controversial, the city has a long

history of redevelopment and change. In spite of this, Halifax continues to be seen as one of
Canada’s more docile cities, rarely mentioned in Canada wide discussions of urban
development, poverty or racial diversity. In reality, however, the redevelopment of the city
has seen citizen involvement which, particularly in the case of Historic Properties, has been
successful in radically altering the course of redevelopment. Unlike Belfast, however, there
is little history of actively seeking to involve disadvantaged communities in City decision
making.

Discussions of poverty and discussions of regeneration have usually occurred

within different spheres. Regeneration, including the work of the WDCL has largely been
seen as an issue concerning the middle class. Planning is regarded almost entirely in terms
of physical, land-use concerns, and consultation reflects these concerns.

Poverty, by

contrast, is a very real issue for several communities within the city, most notably the North
End. Recent reductions in funding for community programmes, and reductions in welfare
have required community providers to cater to pressing basic needs, rather than allowing
them to plan for the long term. However, while the North End community is perceived by
many outsiders as a homogenous area of poverty and decline, the neighbourhood itself is one
of huge diversity and a large, if somewhat disjointed, community infrastructure. Within this
context, attempts to form meaningful links between city-wide planners and the North End
community are likely to be problematic.
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It’s not the process that’s important and following the literature and calling things
stakeholder groups and public workshops and meaningful public participation. It’s
not those things, it’s what’s deep down in your heart in terms of what you’re doing,
your attitude towards doing it... We haven’t quite reached the point of real
engagement and real commitment, really understanding that the richness that we
have in the city is a richness that comes by virtue of there being many voices and
that the way of getting something really meaningful that people are going to feel a
sense of ownership about is for them to know that it’s really part of them that’s
reflected (Stakeholder group member).

9.1

Introduction

As in Chapter 7, the purpose of this chapter is to draw together the voices of those
who have been involved in waterfront regeneration in Halifax, and those who live in the
North End. In keeping with grounded theory methodology, this chapter does not seek to
draw comparisons with Belfast, but to allow the particular circumstances within Halifax to
emerge in their own right. The context within Halifax is, however, fundamentally different
from Belfast, since WDCL and the North End community exist separately with little contact
between them. The chapter therefore seeks to explore the WDCL, in particular their recent
consultation exercise and their relationship with the wider Halifax public, and also to explore
the North End community and the challenges facing this culturally diverse neighbourhood,
before looking, in section 9.9 at the tentative links between the two.

By structuring the

interview data in this way a picture emerges of the preconditions necessary in both
development organisation and community to allow meaningful relationships to develop, and
also of the challenges to be overcome in seeking to create inclusive development.
9.2

Operation of WDCL

9.2.1

A Waterfront for Nova Scotians

The historic significance of Halifax ensures that any development must have the
support of people from across the province and from across Canada. The city as a whole,
therefore, is aware of the importance of the way in which the waterfront is developed. One
city planner commented:
The waterfront is of regional value so we want to bring it out beyond just the city (City
Planner).
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As such, there is a recognition, verbally at least, of the ownership of the waterfront by local
people and by people from across the province. Theoretically, then, the WDCL is charged
with developing the waterfront to reflect the ideals and identity of all Nova Scotians. This
responsibility is recognised by the WDCL themselves:
In my view the waterfronts here in Halifax are provincial resources and I think people from
all over the province feel very proud of the waterfront and feel a sense of ownership.
Anyone can come down here and walk on one of our wharves, or come by boat. Our motto
is 'to build for local people, build what they like, not for tourists'. If we build it so that local
people like it then the tourists will like it (WDCL employee).

It should also be recognised that, in this respect, the development of the Halifax waterfront
has been successful. The Halifax waterfront is bustling as an area of public space. People
from across Nova Scotia and the Maritimes have been attracted by the public boardwalks,
and by the events on the waterfront:
I think a large number of local people are using it, and without a doubt with Tall Ships, most
of those people were local, and when the Buskers are here, most of those people are local. In
that sense the waterfront is serving local people (Environmental activist).

However, while the waterfront may be serving local people, this does not mean that it serves
all local people equally, or that all sections of Nova Scotian society feel that the waterfront
reflects their aspirations or culture.
9.2.2

Accountabilities and Limitations

The issue of accountability is important for the WDCL, since it is regarded as having
responsibility to the entire province as well as the municipality. However, since the body is
a crown corporation, lines of accountability are somewhat confusing. One WDCL employee
explains:
I'm accountable to the board. The board in turn reports to the minister. The minister gives
them a remit, but they make their own decisions. If there's something substantial, even
though we're not obliged legally, we would go to the minister (WDCL employee).

Among other decision makers in the city the perception is that the WDCL has little public
accountability and has too much independence to ensure that it contributes to the city as a
whole:
They’re not accountable. There’s no mechanism of accountability. Some of them have been
there for 20 years. The person who’s about to become chair has been on that board for 22
years. Has there been anybody new appointed to that board in the last 5 years? Not that I
know of. It’s all old. They’ve done a wonderful job. They’ve acquired this stuff, put the
boardwalk down, they’ve done wonderful stuff. Is it enough? No. The comfort zone of the
revenue from parking brings is huge. They don’t pay tax, they don’t pay business occupancy
and they charge top dollars for parking... They’re not accountable to the municipality at all.
Their staff is accountable to the Board and the Board is accountable to the government of the
day. Is the Government paying attention to what they’re doing? I don’t think so
(Stakeholder group member).
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Although the Corporation is accountable to the provincial government, then, it does not
actually answer directly to public elected representatives. Also, in acting as a development
agency, it can be seen as similar to a private developer. Since the development exists within
municipal boundaries, and in an area of huge significance for the municipality, there are
inevitably problems with the Corporation’s lack of accountability to the municipality:
They’re accountable to their board of directors. They’re a funny organisation. I don’t think
that they’re accountable, that’s my opinion. They’re accountable to a board of directors
that’s provincially appointed, so their board is not elected, it’s appointed. I guess you could
argue that indirectly through provincial government that there is some accountability there
but it’s not the same. The WDCL is a landowner as well as a provincial agency. They have
development interests that are not necessarily the same interests as the municipality have
(City planner).

This creates difficulties for the Corporation themselves, since they operate independently
from the municipality, so that both the municipality and the public place expectations in
development which do not take into consideration previous investment on the waterfront, or
the financial limitations of the Corporation:
One of the difficulties that we're in as a Corporation is that we have invested around $13
million in wharves and boardwalks that provide access to the waterfront, but in the public's
eyes that never counts, even the planners and the City, we had to say ‘we have 7 acres of
boardwalks on the waterfront, doesn't that count for anything?’ We're starting at a very high
level and we're starting at a level where people can't remember what it looked like 30 years
ago. We will suffer from our own success, that people will find it difficult to envision the
new development that's going to be there, and will not give proper weight to what was there
before (WDCL employee).

The recent efforts towards consultation (see section 8.6.2) and the creation of a stakeholder
group altered this environment, since the WDCL has worked alongside the municipality
planning authority, and have had a higher profile with the public.

As a result, the

Corporation has become more accountable:
All of these stakeholders are actively involved and the board members have been attending
these meetings and participating with the stakeholder groups. The other big factor is that this
is a joint effort, jointly funded by HRM and WDCL so they're working together co
operatively to help redevelop the waterfront area. With that kind of involvement it's very
difficult for them to back out and go back into their shell (Stakeholder group member).

However, while the WDCL may have allowed the public greater access to information
concerning the waterfront, this does not actually ensure a greater degree of accountability to
either the public or the municipality.

9.2.3

WDCL Attitude to Public Consultation

WDCL literature emphasises the importance of the waterfront for Nova Scotia. It
does not, however, give a great deal of attention to opening up the planning of the waterfront
to the public. The recent public consultation exercise has therefore marked a new focus
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within the WDCL’s work. Within the WDCL there was a conviction that the model used for
public consultation had been highly successful, and that the Corporation did not need to
adopt a higher profile:
Going to the public will be a sort of open house on displays, some visual images to show
people and give a presentation and ask for comments, and have a little survey that people can
fill in as to whether they like it or don't like it... Generally speaking people don't care,
particularly when things are going well. Most people would think of the City, not necessarily
the WDC. If you talk to people who are in the know, who have gone to meetings and are
stakeholders on the waterfront, they know we're very active (WDCL employee).

AJthough acknowledging the difficulties of public participation, the sense was that
consultation is open to those who express an interest:
We have stakeholders meetings and they're helpful but they don't necessarily reflect the
public. You go to neighbourhood associations and in a democracy a lot of people who have
an interest can participate, so you get activists who don't necessarily reflect the views of
everybody. You can't ignore the inputs from associations and people who are vocal and
active... The consultation thing is a challenge, and to try and find a way to have meaningful
inputs from those kinds of people, we rely on their councillors, we rely on some of those
associations we mentioned, but you know that sometimes those can't and don't speak for the
common people... The associations that have credibility and sustainability, we ask their
chairs to meet with is as part of the stakeholders group (WDCL employee).

It is not clear how the WDCL define ‘associations that have credibility and support’ since
only two community associations are represented on the stakeholders group, and both of
these are from the prosperous South End.

Again, it is recognised that for many people

responding to an invitation to participation in public meetings will not be a priority, so that
those who do attend will not necessarily be representative of society:
We could put an advertisement in the paper tomorrow to say we're having a public hearing to
talk about this master plan and I would venture to say that because people are so busy with
their lives that they will not take any time to go and hear what we're doing, or go and look at
our plans and models and get involved with this thing. There'll be a small group of people,
some of whom are retired, or are activists, some are very well meaningful and helpful and
some of them are not. I don't know how you solve that in our community (WDCL
employee).

Although recognising the problem, there is not a recognition that the WDCL might
potentially go out, into communities, in order to access their views, or that by making
contact with individuals within community organisations they might improve the
representative nature of the process. Among members of the stakeholders group it was also
argued that although the public are invited to participate, there is no commitment to actually
giving members of the public power to make decisions or to ensure that they are kept
informed of progress as it happens:
I don’t question their sincerity in trying to get some public input into this, but from the public
side, I think to some degree that I feel used in that process. We don’t really make decisions,
we can’t really affect what’s done, we don’t know what’s happening behind the scenes. It’s
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really no more than a sounding board of some sort for things that are already pretty well
marked out as opposed to being proactive and involved in a creative way in terms of sorting
out what should be done, or who should do it (Stakeholder group member).

This stakeholder group member then goes on to argue that if the WDCL genuinely want to
create an inclusive process there needs to be a more imaginative approach to actively
engaging with the public:
In a way it’s not just a waterfront plan, it’s their waterfront plan because they had a hand in
shaping it and their values, their views, their problems, their dreams are all expressed. That’s
what makes the difference. If that’s what you were trying to do you wouldn’t disengage if
you really believed that, you would have many opportunities for people to actually see what
it is that you’re doing and make suggestions about what it is that might be done. You would
find ways of giving voice to people that we don’t normally hear from, as a way of making
sure that this thing captures as broad a cross section of this city as possible, and there
wouldn’t be these huge gaps of silence where something is obviously happening in a back
room somewhere that we can’t be involved in (Stakeholder group member).

There is a sense in which the public participation is simply regarded as a single, limited
length element of the process of designing the plan, and not a long-term commitment to
involving the public in the work of the WDCL. While the WDCL have instigated a public
participation process, then, there is some cynicism as to whether the process has been as
inclusive and imaginative as it might have been.

9.3

Experiences of WDCL Consultation

9.3.1

The Stakeholder Group
One of the main methods of public consultation used by the WDCL has been the

stakeholders’ group which seeks to provide feedback on the creation of the new plan through
representatives of various groups identified as stakeholders in the waterfront. The WDCL
argue that this provides a cross-section of those with a potential interest in what happens on
the waterfront:
We've had a good stakeholder focus group of 17 people who have been with us all along the
way and guiding the process. Important stakeholders from the downtown area, and that's
been very positive. The one disadvantage is that because we've gone away for eight months,
it's a while since we've been out in public, we had momentum and we've lost some of that
momentum... I'd say there'd be a strong representation of what I would call stakeholders,
those people with property and businesses, but a very good cross-section of people... When
we went to these organisations, it was usually people who'd shown some interest. We
wanted an organisation that represented a particular range of people and a set of values and
philosophy and generally speaking they would be related to things such as heritage,
environment, cultural tourism, development, citizens, things like that. We were concerned
about getting a group, if it was self appointed people, because then we would be getting a
very limited cross section of society, and it might be skewed one way or another, we wanted
as many values as possible represented in the process and we think it's worked. If you don’t
get the value set balanced then you get a skewed opinion of what is a good idea (WDCL
employee).
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The consultant involved in the development of the plan felt that the group had been too
professional, and had not made provision for the views of ordinary people living in the city:
Essentially it doesn’t matter who that group is so long as it has some real people on it. I
think it needed a few people who might have described their profession as housewife. It
needed some real people, with absolutely no agenda, no design experience, just people who’d
been to the waterfront (Waterfront consultant).

One of the members of the stakeholder group felt that the group did not have a strong enough
sense of focus, that its remit was unclear and that it was not involved enough to ensure a
continuing input into the evolving plan, creating a feeling that the WDCL were ‘going
through the motions’ of public participation rather than attempting to meaningfully engage
with the public:
I think it’s unclear what the stakeholders group really is to be honest with you. I sit on it, but
I’m not sure what it’s supposed to be doing. It’s not a decision making group. It provides
some reaction to the proposals that are put forward but it’s not always clear what happens to
the input that it provides. It seems to go into a vacuum of some sort and come out in some
other way. I don’t think there are any real terms of reference about what this group is
supposed to do. In a way this is doing what has frequently been done with public
participation, it’s using this mantle of public participation to give some credibility and some
vestige of community input into the plan (Stakeholder group member).

Questions were also raised concerning how representative the group was, since people from
visible minorities or those from lower socio-economic groups were not included:
I don’t know that the intention was to be completely representative of the population of the
city. Certainly it isn’t in my mind. It’s generally pretty local, there’s an interest to do with
downtown neighbourhoods, there’s an interest to do with downtown industry. In terms of
minorities or people of different economic levels, different aspects of the community, I don’t
think that’s really represented on this committee at all. I supposed the argument that those
larger public workshops were intended to capture a larger sector of the population, but you
know the kind of people who tend to go to those things, they don’t have a problem finding
someone to take care of their child, people who have the time, people who feel comfortable
in that kind of setting, people who are fairly articulate. A whole lot of people don’t have
those luxuries in terms of being able to make a commitment to meetings like that or to even
know how to find out about them (Stakeholder group member).

It was also clear from some stakeholder group members that they defined their remit fairly
narrowly in terms of who they do, and who they do not, represent. One member, when asked
about the views of those who felt excluded from the waterfront developments, stated:
I don’t pay too much attention to those people. I pay attention to people who have worked
on the waterfront and are native Haligonians and have seen the good and the bad and the ugly
and what it’s all about. Anybody that I have taken back down there who hasn’t been there
but has worked there, you can see the smile come back on their face, that it’s wonderful
(Stakeholder group member).

It was also clear that the stakeholder group discussions had focused on issues of land use and
access as opposed to wider issues of economic development or of how culturally
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representative the waterfront might be. Another stakeholder outlined the key concerns of the
people he represents:
Initially concerns were to limit development, that the waterfront should remain a people
place, that is a place where people can go and look at or have access to the harbour, and a
people place because it’s the centre of the city, and that it should be developed within reason.
That is a sliding kind of word, and that the heritage structure should be preserved... They do
not want a lot of high-rise buildings (Stakeholder group member).

With a largely middle class group it is inevitable that the issues will reflect the experiences
and outlooks of those present, but this inevitably excludes the voices of others who are also
stakeholders in the waterfront.

9.3.2

Perceptions of WDCL Consultation

Among those who had been involved in planning the process, the public
participation was regarded as extremely successful, both in terms of attendance, and in the
involvement of the people who attended. One of the consultants involved commented:
We had wildly better turnout than I expected and the workshops, our outside consultant
couldn’t believe how well it went. I got really good responses from the public who felt it had
been a really worthwhile exercise. The process had great response, great turnout and people
loved it, they got excited by it. It all worked really well (Waterfront consultant).

However among those who had been involved in the process itself, perceptions were less
positive. Firstly it was felt that the commitment to public participation was reluctant, and that
even though sessions had been well attended, the WDCL did not make enough effort to
include those with unconventional views:
It was with a great deal of difficulty and a lot of discussion that I think we got partial
agreement on full public participation. They did a number of public workshops that were
well attended. They continue to have difficulties with inviting in and allowing time for the
fringe element. Whatever public participation you do there’s always going to be a fringe
element (Stakeholder group member).

Because of this, another stakeholder felt that the views which emerged through the
consultation were predictable and did not reach beyond those who would usually participate
in such events:
There is some question about whether you can have one or two workshops and out of that
claim to have a really good public reading of what it is people want to see happen on the
waterfront and how it is that you take the fairly general views that tend to come out of that
and actually translate them into something that’s meaningful and clear. The stakeholders
group was a bit like a filter that took all that stuff that came out of those meetings that was
fairly general and fairly predictable, that was my impression. That’s what you usually get,
unless you go out of your way to get the views of groups who aren’t normally heard and find
a way of presenting or highlighting approaches. What you tend to get is just people saying
‘we should have more access to the water’ or ‘the buildings shouldn’t be so high’
(Stakeholder group member).
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Most of those involved in the process felt that it had lacked imagination and that those who
participated were given neither the tools nor the power to participate meaningfully in the
creation of the new plan.
I think that through this entire process the one thing that has been lacking has been the
WDCL’s proactiveness in educating the public. We need, as a community, some sort of
education behind us so that when they come up with bad development we can say ‘no’. Not
say ‘no development’ but ‘good development’... They brought people down there. Some of
them have been consultation workshop type scenarios, the general public invited to come
where you play with matchboxes and carpet. Some of the have been with stakeholders where
we’ve been facilitated and talked about the results of the public participation and what, as a
group, we are comfortable with. They have done a couple of newsletters sent out to people
who participated in the consultations. That’s about all I’m aware of (Stakeholder group
member).
Despite the confidence of the creators of the consultation in the participation process which
they had administered, therefore, the public themselves felt that the WDCL had made
insufficient efforts to truly take their views into account.

9.4

Community Context of the North End

9.4.1

The Nature of the North End
As explored in section 8.7, the North End is a complex community.

While many

interviewees spoke about their sense of security in the neighbourhood (see section 8.5.3) it
was also recognised that the community has major social and economic problems.

One

interviewee argued that the area had been allowed to decline and that the immediate
pressures now take precedence for local people:
Gottingen used to be more busy than Spring Garden Road, it used to be the place to go and
the place to be. The fact that there’s no bank machine, no bank, no grocery store, a lot of the
general services that you need to live a productive and efficient life don’t exist in this
community. You have to ask no wonder it can’t thrive, no wonder it can’t develop, no
wonder it can’t get out of the rut that it’s in, because people in general aren’t doing anything
to help support the community... You have some other things on your list that are a priority,
because you’re still trying to make your dollar stretch, you’re trying to think about your
child’s education, so other things rather than the buildings being a danger become a priority.
It might be an issue but it’s not number one. Survival is picking and choosing what you’re
going to put your energy into (Black education worker).
For those outside the community there is a sense that the problems of the North End are
exaggerated, and that the issues of the community are perpetuated by the conviction of
disadvantage of the community themselves:
People will tell you that the North End is disadvantaged, it has nothing, nothing has
happened, it always gets the short end of the stick. I think there’s something of a mythology
about that, you whinge long enough and you start to believe it. For sure racism is a fact but
the black community is less that half the population (Housing worker).
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The hard facts of the service provision in the neighbourhood, the infrastructure to address
extreme social and economic problems and the physical environment itself all point to a
situation where it is impossible to deny the community’s problems:
This community is disenfranchised, it doesn’t participate and we’ve got the soup kitchens,
the selling of drugs, the sex trade, under-resourced schools, crack houses, vacant lots, bank
closures, grocery store closures, and with those closures buildings stay vacant until they fall
apart and larger institutions like the food chains tear them down and leave vacant lots (North
End community worker).

For those working in anti-poverty organisations within the community, the nature of the
community reflects a lack of concern for the poor, and there is a widespread recognition that
funds to support those organisations attempting to tackle poverty are being cut, and that this
results in those in poverty being cut off from full citizenship with Canada:
There have been cuts in funds and services to the poor. The poor are not valued. People are
cut to the bone now... If people are poor and organisations are poor it’s harder to fight back.
If I worry about eating, I don’t have the time and energy to worry about other issues. We
don’t have that luxury. If, as a society we were guaranteed an income, then we’d have a
stronger sense of citizenship about what we’d like Canada to be (Anti-poverty worker).

Within this scenario, as funding, including welfare funding continues to be reduced, as
businesses are removed from the community, and as there is an increasing concentration of
social infrastructure within the North End there is inevitably a feeling of disenfranchisement
among the community themselves:
When you are driven down enough, when you’ve been stepped on and sat on enough -1 don’t
want to use the word oppressed - but when you feel oppressed and you can’t even identify
that you feel oppressed - they’re becoming more and more disabled but they don’t know
what’s happening to them. They know something is happening, something isn’t right, but
they don’t have the energy to go down any more and say ‘no, we won’t tolerate this’. They
don’t have the energy to go out and vote any more, because it doesn’t matter. They don’t
have the energy to participate in the political process because nobody listens to them (North
End church worker).

As a result there is a cycle of poverty where low standards of education and poverty
reinforce social problems which feed low self-esteem, which contributes to low educational
attainment. For many community members the daily grind of poverty creates a sense of
hopelessness from which it is difficult to create motivation for long-term plans:
People, children, parents, don’t believe in themselves and the system teaches them not to.
Most of the systemic problems with alcohol, addictions, abuse, the drug trade, the sex trade,
are related to education and/or poverty. It’s a very complex matter. These factors all
avalanche and it’s hard to say which comes first. Most folks are impoverished and haven’t
had access to education. With that kind of a home life you’re unlikely to be able to do your
schoolwork very well, or believe there’s any point to doing your schoolwork. Both of those
result in an utter loss of inner vision and long-term options and hope (North End youth
worker).
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These problems are further exacerbated by the lack of an economic employment base for the
community, and by racism (and bias against the locality itself) which, in the view of many
community leaders ensures that even when local people have qualifications, they do not
compete on an equal footing with those from the rest of Halifax:
Well the main difficulties are lack of employment opportunities and that goes back to a lack
of training which goes back to the area of education. There was a lot of marginalisation and
streaming that took place in the past, the parents of some who have now broken into
university and college, few of their parents had the opportunity of finishing high school
because of racism basically. In spite of that there have been tremendous efforts made by
those who now have opportunities, but I think the lack of an economic base, because people
couldn’t even get a personal loan at one time. You couldn’t get a mortgage if you were a
black person, no bank would give you loans. One of the main reasons for the community
being the way it is is racism. Even when people are qualified now you have to have six
degrees to one degree of the white person, and even if you get in there, they decide if you’re
going to be promoted or not, depending on who is in administration (North End church
worker).
The North End community, therefore, is one in which those seeking to rejuvenate the
community must tackle, not only the social and economic challenges, but also seek to
increase motivation and willingness to become involved among community members.
9.4.2

Barriers to Participation
Despite the problems of the North End there is a low level of community

participation in developments in the wider city. Local community leaders acknowledged the
lack of community participation and identified a number of barriers within the community
itself, which accounted for an unwillingness to participate.

One of the key problems

associated with the loss of self-esteem is that it becomes difficult to motivate people to
participate, since many simply accept the inevitability of the status quo:
We're not a very volatile community. We have such a history of oppression and acceptance
that even as it gets worse, people are just going to live with it. I don't think people will rise
up and say enough is enough. I think people just start accepting the way life is (North End
community worker).
One local school worker recognises that although some parents are committed to becoming
involved in the community, there are a multitude of reasons why many do not participate:
You’d think of 200 you’d get 100 to come down to a parent meeting, but you don’t. There’s
a few committed parents who always come and do everything but it’s not enough, and some
won’t come in and do anything. Sometimes it’s unemployment, sometimes it’s drugs,
sometimes it’s apathy or prostitution (North End school worker).
If the day-to-day pressures of poverty and managing to support a family take precedence
even over participating in events within the community, then individuals are even less likely
to take an interest in what is happening outside the community:
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If I’m really struggling and my family’s really struggling, then my first concern is my family.
You [WDCL] need to tell me why I should spend my valuable time, or my bus fare to give
you my opinion on the waterfront development when you’re probably not going to listen
anyhow (Voluntary sector worker).
The community itself is not mobilised therefore since individuals are more concerned with
managing to survive than with wider city issues.

As a result, those who co-ordinate

community activity are likely to be from outside the community, and those from within the
community who do become involved may be in employment with existing pressures on their
time:
Because they’re not mobilised. There’s no sense of community. There’s no community
structure. There is no structure. Anybody who works for a black organisation in that area?
They don’t live in that area, they don’t live in those communities. They got this Black
Employment Work Group, it’s supposed to be there to enhance the employability of the
African Nova Scotian Community in that area but they do not have residents or members of
the community on that board, and they meet at one o’clock. When you meet with a
community you’ve got to meet after five o’clock, because some people do work in these
communities, and usually those who work are those who are heavily involved in the
leadership of the community as well (African Nova Scotian community worker).
City planners acknowledge that it is inevitably the wealthier and better educated who
become involved in planning. The way in which the participation process used by Halifax
planners operates is likely to intimidate those from poorer communities and makes their
participation much less likely:
It’s a challenge to get people in lower class living conditions to think of anything other than
their own immediate needs. Planning, people really have a hard time grasping what that all
means. We tend to get more educated people. You always have to try and find ways to get
everybody involved and provide opportunity for everybody to get involved. Maybe it’s not
in a public meeting format. To my mind it should always be a consideration but typically we
end up getting more inner and upper people... They probably don’t read the newspaper, I
don’t know, the communication materials aren’t necessarily geared towards them.
Intimidation I’m sure is a factor, that they’re intimidated by the format. A lot of people in
that situation don’t have the confidence to get involved because it requires some confidence.
I think we try as much as we can within the resources that we have. It becomes a resource
issue. May-be the process itself cannot be entirely representative of all perspectives.
Certainly the planner should consider all perspectives and be the advocate for all perspectives
even if they’re not necessarily at the table (City planner).
There are often not the resources available to ensure that the process is as inclusive as
possible. Many working within the community felt that decision makers did not make the
effort to include people.

Even those professionals working within communities were

unlikely to be able to attend public meetings given the pressure which is placed upon
community organisations to meet immediate needs:
Firstly people don’t even think of you, and then when they do and you get to the table,
language can be really inhibiting, and it doesn’t allow you to participate. I would guess too
that a lot of the small organisations, while it’s important that they have a voice in that
process, they’re all swamped, they’re all busy trying to deal with people coming through
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their door, so it’s difficult to look at the bigger picture for organisations that are overworked
and over burdened. It’s a very complex question (Voluntary sector worker).

While the system may not intend to be exclusive, therefore, the methodology used does
effectively exclude many, particularly those from poorer backgrounds. Since the community
themselves are unlikely to participate the pressure is placed on community leaders to act as
representatives, in addition to their existing workload.

Since most workers within the

community are not employed primarily as community workers, time to keep abreast of issues
and participate in city-wide planning will be limited:
We see people who are homeless, who are on welfare, who may feel themselves marginalised
because of race or because they’re immigrants. All these groups of people tend to feel
excluded from planning systems. Sometimes the perception is more the problem than reality.
I think the system doesn’t self consciously mean to exclude but it excludes very efficiently,
more efficiently than it includes. Sometimes we don’t plan properly and so we get involved
with people supporting people or as a spokesperson ourselves (North End church worker).

In order to encourage those from disadvantaged communities to participate, therefore, it is
not enough to be open the general public - an effort needs to be made to encourage people to
become involved:
In order to get those parts of the community to participate it’s not that you don’t put barriers
in front of them, it’s that you have to put some effort to getting them to the point of having a
voice, or wanting to have a voice. There isn’t the kind of systemic way of keeping people
out. There also isn’t the kind of systemic institutional way of helping them either
(Stakeholder committee member).

For this to happen, however, there needs to be a will on the part of decision makers to access
and include the views of disadvantaged communities. While there may be a recognition of
the barriers to participation which exist for the disadvantaged, there has not been a conscious
effort to redesign methods of citizen participation to make them more accessible.

9.5

The North End and Wider Halifax

9.5.1

Division in the City

Within Halifax there is a very conscious distinction drawn between the ‘North End’
and the ‘South End’.

This creates a very obvious division in the way the two

neighbourhoods are viewed:
I don’t think there’s any integration at all. It’s almost like an island that people in this
community have their own lifestyle and very rarely get involved in the rest of the city. It’s a
pretty distinct community. I think it’s an economic issue mostly. Education is a factor. The
south end of Halifax represents the money, and the education levels tend to be higher. The
interests and involvements and concerns of the people there are different from those here.
The people in this community don’t have that much in common with other parts of the city.
There are other parts of the city that are not in the upper echelons of society, so there are
some connections between those areas with the same socio-economic level but distance is a
factor (Black education worker).
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Because of the socio-economic differences between the areas there is a psychological barrier
between the two communities which makes creating any sense of integration difficult:
There’s nothing wrong with the North End, but I guess it’s considered lower class society
compared to the South End. Trying to get those two connected has been going on for years,
because up here we’re considered poor people, where the south is the rich neighbourhood
(North End community worker).

There is a perception among those working in the community that there is a deliberate effort
to contain the problems of disadvantage within the North End so that it does not affect other
areas:
Basically it comes back to the area of keeping them contained, the same thing happens in
terms of crime, that poverty and crime go hand in hand and there’s quite a bit of that here
(North End church worker).

There is also the perception that since poverty is contained within the North End, anti-social
behaviour is tolerated in the neighbourhood which would not be tolerated in other, more
wealthy, areas:
The feeling is that this is the area where the poverty is. There’s a tolerance of behaviour
that’s tolerated here as far as crime and drug use and prostitution and all that street level
stuff. It’s going to happen, so let it happen here. We don’t want it in the South End,
regardless of the feelings of this community (North End housing worker).

While middle-class Halifax manages to retain its prosperous appearance, and while the
economy is doing well, the issues of poverty are pushed into and contained in one area.:
We hide the people on the outskirts, or we put them in a cubbyhole. The banks and
supermarkets aren’t here. Yes there is a movement, a class issue, may-be an economic
issue... I think it’s a sad choice when your only vision is pro-business and pro-tourism. I
think that’s sad. The exterior will be beautiful but the interior will be ugly and empty (North
End church worker).

Since the community is disenfranchised it is seen as contributing little to the city overall, and
therefore, in the view of some, is tolerated rather than supported:
I think it’s almost like a problem of iet them deal with it’, ‘them’ being the community. The
community isn’t financially viable for us, they’re not paying our salary, we’re not getting
anything from that community, it’s a bad community so let’s just keep all the bad people in
that area, and focus on them not going into another area and we’ll just police the border, the
boundaries (Black education worker).

For one community resident, however, the sense of division within the city has helped to
create a stronger community focus and identity and has worked to draw the community
together:
It’s been dumped on by the City, and the rest of the city says it’s the failed part of the city
and it’s this and it’s that without ever really spending any time in the North End and I think
that sort of hard put upon attitude pulls people closer together because they realise that
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without each other you have no-one to depend on, you’ve got to stick together and get things
done that way. Doing that builds a sense of community (North End community resident).
9.5.2

North End Community Battles

In recent years, the North End has been forced to stage a series of battles in order to
keep a basic level of service provision along Gottingen Street. One church leader lists the
struggles of the previous few years:
The bank that was moved out of the community when it was so very helpful to the seniors
who just walked from the seniors’ residence down to the bank. Now the bank is gone they
have to have a taxi to take them there which is a high cost. Prior to my coming there was a
grocery chain, Sobey’s that used to be opposite where the library and that has been removed
from the community. The postal services have just been saved by the people in the
community rallying together saying we need this here, the same with the employment centre,
that has been downsized, which to me is an anomaly considering this is the area with the
highest unemployment and you have an employment office and you’re downsizing it, and
leaving a full time employment office in the areas that have the lowest unemployment rates
(North End church worker).

While battles, such as the struggle to retain the employment office, inevitably leave the
community angry and disheartened, in those situations where community lobbying is
successful, the community feels empowered:
There were two major fights with the ‘forces’. One was five years ago when the Federal
Government decided to close down the employment office and really all the different
constituencies came together, churches, blacks, a whole bunch of people pulled together and
fought it, and they were taken seriously. Since I’ve been here the biggest single fight that the
government has put up has been for the school, St Pat’s Alexandria. When I came I thought
it was a losing cause because everybody was tired, everybody was ‘they’re going to close the
school again’. Like we’d been through this last year, and the year before, and now we’re
going through it again. I didn’t think we stood a chance but we kept talking. The hard
language - ‘you can’t keep taking everything away from us’ - was there, and the School
Board didn’t remove the school and allowed us to play with a dream of a full service
community school. Somehow we managed to win on that and the people felt included (North
End church worker).

There is also a frustration among the community, however, that basic service provision
which is granted without question to other areas of the city, is neglected in the North End
because there is not the political will at municipal level to tackle local problems:
On Gottingen there’s a building, used to be called the ‘Lone Star’, a tavern, and it was burned
down not long ago. Community members, youth, I don’t know put a big note on the building
something along the lines of ‘this building is an eyesore, it’s a hazard and it’s dangerous for
the community’, and in other communities they’d have to tear the house down, but right on
Gottingen Street there’s a building burnt for a year and a bit and no-one has torn it down.
The owners have not been asked to tear it down, the City has not done anything about it, until
someone dies or gets hurt (Black education worker).

The fractures within the community also play a part in this. On previous occasions when the
community has worked together they have had a much more powerful voice. Government
authorities are therefore much more likely to take the community seriously.

When the
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community is fractured, however, it becomes difficult to co-ordinate efforts to ensure that
service providers act in an accountable fashion:
We all have to be so internally focused and so accountable for that penny that we're not doing
a good job, whereas when we worked as a group we did a much better job. We did things
like force the opening of the community police office, which is now closed, we made the
chief of police and the mayor accountable for what is happening in this area, we looked at
literacy from a holistic approach. If we ever start working as a team again we'll probably see
changes (North End community leader).

For some community leaders, however, the perception is that no matter how the community
fights to maintain services, results will be limited, since the decline of Gottingen Street is
seen as a deliberate strategy to pave the way for gentrification:
I think now that it’s very deliberate. Leaving Gottingen to decay, with little odds and ends of
businesses, strategically locating community services and social agencies and homeless
shelters, it’s all part of a plan. You squeeze enough and soon it’s gone... I think it’s all very
deliberate (North End community leader).

This view is shared by one community member who believes that the North End is being
punished for its social problems:
It’s a self-fulfilling prophecy because the South End has decided that the North End is going
to become the poor sister of Halifax. Lets not give these people anything because they don’t
deserve it because of the murders, because they’ve blown it out of all proportion. (North End
community resident).

Therefore, although the North End community have staged a series of battles to protect their
community from cuts in service provision, there is also resignation among some that cuts are
inevitable since the community’s needs are not a priority for decision makers.

9.5.3

Defining the Community

As a result of the division of North and South End Halifax, the North End has
become tightly defined in the minds of both community members and those from outside the
area. For community leaders, this defining is seen as a method of containing poverty, of
separating an area designated for poverty in order to protect other areas:
I think they classify this as a poverty area and want to ensure that you don’t let any poverty
from this area get to anyplace else. Keep it all here, and every once in a while they throw a
crumb and it might do some good, it might not, who knows? There is no effort on any
politician or bureaucrat’s part to improve the lot of this area or the people in this area. It has
been left to groups like ours, and some of the black groups around here, to look after your
own... Keep them in the poverty area. They don’t go and say put everything in one area, but
the way that it works out that if we wanted to move from here to another area, it just
wouldn’t be possible because the community would raise such a fuss and all of the
bureaucrats and all the politicians that you couldn’t move there, you would have to stay here
(Native community leader).
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For many residents there is a recognition of their neighbourhoods social problems and the
fact that the behaviour of the minority impacts upon the entire community:
It’s a low income neighbourhood, the majority of people are poor or on social assistance,
there’s a high crime rate, hookers, murders, people killing each other for stupid reasons.
They make it worse rather than better (Native learner).

Community leaders argue, however, that the neighbourhood is actually incredibly diverse but
that the negative reputation of the area works against those in the community seeking
employment, since the North End carries a negative stigma:
People who come from Downtown, or Uptown, whatever you want to call it, well that
community, they're poor, there's drugs, hippies, buppys the multi-cultural folks, the transient
folk, the homeless folk, Salvation Army folks, the Soup kitchen folks, the troublemakers,
whatever, tend to get plonked in this area. We go, in this area, from people with zero dollars
to call their own to people with hundreds and thousands of dollars living in this area. It's
probably one of the smallest and one of the most diverse, economically, culturally, socially,
communities that you'll ever find. There's a whole range of people but when someone goes
and fills out that job application at the business on Barrington Street and you see that they
live on Maynard or Creighton or Uniake, automatically people associate you with something
negative. There was a whole thing in the paper about how the Spring Garden Road
businesses couldn't get people to apply as clerks in stores, and so when we enquired around
none of the kids were applying, why? 'Because we know they wouldn't hire us. They don't
want us to work in their stores'. There's a group of young people who could be employed but
they know no matter how hard you try, sometimes you're not going to be employed to work
as the cashier at Mitchell's Furs on Spring Garden. You're not going to get hired to work in
those stores in Park Lane, so people just don't bother any more (North End community
leader).

The negative view of the community may be associated as much with racism as it is with
poverty and other social problems:
I think people don’t want to be associated with ‘those people’. When someone talks about
‘those people’ in North America you can be pretty sure that race is a factor. It can mean any
marginalised group but when middle class people say ‘those people’, they mean poor people
who look different (Anti-poverty worker).

The division within the North End is a result of wealthier residents further north along
Gottingen Street seeking to distance themselves from the more troubled lower section. This
has been reflected, not only in the debate between ‘True North’ and ‘Inner North’ but also in
the renaming of upper Gottingen Street to Novalea Drive:
If you go up Gottingen Street it becomes Novalea, but we still call it Gottingen Street, it’s the
same street, but they just call it a different name because people make more money down that
way, everybody owns their own house and all that. It’s lots of people on the same street but
it’s lumped together as the North End and this area is just considered as poverty, and I don’t
think it should be labelled that way (North End community worker).

Those living within the area agree that Gottingen has come to be associated nationally with
social problems so that those further north do not want to be identified with it:
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When there was the big riot with the police years ago, they even changed the name of the
Street, it was all Gottingen Street, but suddenly Gottingen was a bad name, all over the
nation, not just here, so people up the deep North End wanted to change the name, so they
changed it to Novalea Drive. They didn't want to be associated with Gottingen Street (North
End community resident).

This perception is reflected by one WDCL employee when asked about how the North End
(defined in the question as the community based around Gottingen Street) might be involved
in the waterfront:
To me that's not the North End, that's the centre. I was born and raised in the North End, but
that's further up than that. You're really talking about an area where there's subsidised
housing in the centre of the city. I don't know if any of those people are regular users of the
waterfront, I don't know. It's a bit of a fun city. I know that every year we have a Busker's
festival and there were some incidents on the waterfront as a result of racial swarming - I'm
not saying they came from Uniake Square - they were just a bunch of bullies and the police
got it under control (WDCL employee).

It is interesting that Gottingen Street area residents are defined as ‘those people’ and that the
mention of Gottingen Street immediately brings about mention of ‘racial swarming’ even
though race was not mentioned in the question. Among those living and working in the
community, however, most express positive experiences of living in the area. One senior
citizen states:
What I like about this community is that you can walk any time of the day or night as far as
I’m concerned. I’m not fearful, I’m cautious, I know most people and you can see at least
five people that you know and you can stop and say hello to. Where else can you do that?
Can’t do that on Spring Garden Road (North End community resident).

Perhaps because of the cultural and racial diversity of the area, and a shared experience of
disadvantage, there is also a sense that many people feel most comfortable within the North
End because diversity is welcomed there:
For me I feel very safe in the community and I think there’s a lot of positive things. If I had
to choose between where I’d want to live, between the North End and the South End, cause
there’s always been that division, I would say the North End. If you asked me where I’d feel
safest? I’d say the North End. Where do I feel most appreciated? The North End (Black
education worker).

The general perception, then, is that the North End has been misrepresented and that the
strengths of the community are ignored in the same way as problems of other areas are also
ignored:
This Gottingen Street area has the reputation of being the hardest, the worst, the most crime
ridden area. When it comes to being negative Gottingen Street is on the top of the list of
being negative for just about everything that is negative. But the community spirit and
awareness on Gottingen Street is higher than just about any other place that I know of within
the Metro municipal whatever. There is a sense of community in this area. There’s lots of
people who say never walk up Gottingen, you’d get mugged, you’d get rigged and everything
else. Man, I feel safer walking up Gottingen Street than I would up round the universities...
You can walk up and down Gottingen Street and everybody will talk to you. You walk up
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and down there, hell, you’ll be lucky if someone says hello or anything. Gottingen Street is a
community and it’s a good community (Native community leader).
While the community has a negative image city and nation wide, the image can obscure the
reality of a strong and diverse community.

9.6

The Community Sector

9.6.1

Community Infrastructure
Due to the diversity within the North End the community sector inevitably reflects

the different interests and concerns which exist within the community.

As a result the

community infrastructure within the area tends to be fragmented:
It depends on who you talk to because there are all kinds of community within communities,
people with various interests, neighbourhood associations, high-rise seniors units, public
housing... It’s somewhat fractured, and we have the race issue to add another layer to the
way we work. There’s also a native community here, and they tend to be a bit wary of the
white population and might have some partnerships within the black community. Those of
us who work in community work try to engage in a demonstrable way with those other levels
of oppression but they tend to not want to join the white cause because they have enough
causes of our own, and have their own fights to deal with about being disadvantaged because
of racism, and they try to develop their own voice and not work outside of their own
networks. (North End community worker).
Because of the evolution of different organisations in response to different issues, the
community infrastructure within the area reflects a number of interests.

While they may

work together on major issues, however, most pursue their work independently:
It’s very segmented. In this area, the majority is the black community, and if you walk along
Gottingen Street you see the Black Educators, Black Youth Employment, and you see things
for young black people. There are many different organisations, and then we have the
Mi’qmaq centre for childcare, and we have Metro Immigrant Settlement Association, so
that’s how the community is organised. I don’t know to what extent they work together, I
couldn’t tell you. I think there are times when they do come together for certain issues, but
on a daily basis I don’t think they work together, although there might be similar issues for
their diverse groups (North End community worker).
For some, this independence is seen as a positive thing, since it allows leaders control over
their organisation and ensures that several organisations observe and lobby government over
particular issues:
I think there is a good level of co-operation but I think that the leadership within those groups
like to have control over their particular area of involvement. While co-operation wouldn’t
be very difficult, integration of all of them would not be good. I don’t think it would work
and I don’t think it would be a good thing because then you have fewer voices speaking to
government about getting problems resolved (Black community worker).
However, with so many groups, there is little co-ordination in terms of service provision, so
that there is duplication of service provision:
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There’s a lot of agencies working and doing very good work, and a lot of churches doing
very good work, but they’re all doing it independently, and they’re seeing a lot of the same
people, but they’re all independent. There’s no kind of cohesiveness (North End housing
worker).

Those observing the community from outside recognise the splits within the community, and
criticise the existence of so many community organisations within the neighbourhood
(although many of the groups such as the Black Educators’ Association exist to serve the
whole of Nova Scotia), and the lack of co-operation between groups with very similar
remits:
If you just look at how many community based institutions there are in the North End, you’d
have to say most of the people in the community are employed in organising the community,
a tremendous number. There’s something wrong with that... There is a lot of beggar my
neighbour and elbows at the trough going on. I think the black community is very
fragmented. I’ve been to meetings where all the faces were white and I’ve been to other
community based meetings and all the faces were black. It’s seldom that you go to a meeting
where there’s a representative cross section. I don’t think there is a lot of co-operation. The
churches have made a really strong effort to work together and that’s really positive, and the
schools work together. That raises a question over the role of traditional institutions and the
difference between the education system and a non-profit community based organisation
(Housing worker).

Those within the community argue, however, that the way in which funding is distributed
within the community encourages competition rather than co-operation. Individual groups
must be highly accountable and have a well defined remit in order to be able to compete for
future funding, even though this does not encourage a holistic approach to the development
of the community:
I think that all these sort of social organisations in the community are so cash strapped that
they're also internally focused - we deal with our client and our client only, so if you're an
adult service you deal with adults, forgetting that those adults might have kids, might have
reading, might have physical needs or whatever, so that we've all turned internally and we're
not looking at the bigger picture. That’s where I see splits along social or cultural groups.
There are a lot of black organisations, Mi'qmaq organisations, but again it's got to do with
that almighty dollar (North End community leader).

Several interviewees noted that groups tend to compete against each other and to pursue
individual agendas, without considering how these will fit into an overall plan for the
community. Even where strong individual leaders emerge it is virtually impossible to ensure
the support of all the organisations within the community:
That’s the biggest obstacle this community has is that they have not been able to all come
together for a common cause. They’ve been all trying to do their own little thing and they
can all name their groups, and in the black community in particular they hate to see their next
door neighbour or next group become too successful too fast instead of working together to
address the health issue or whatever together. That’s been the problem. There are very
strong activists and they all mean so well but they haven’t been able to get everybody’s
support to do it (North End school worker).
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Those working within the community recognise that it is therefore almost impossible to have
the community speak together with one voice on an issue of mutual concern.

The

distribution of government grants encourages this and, one church worker argues, is a form
of ‘divide and conquer’ preventing the community from developing a strong voice:
Can you imagine if you have several black organisations in the one community looking for
government grants? You know the kind of games government can play with them there.
Who’s going to be fighting each other? It’s divide and conquer, that’s the kind of stuff going
on, and it’s no wonder you have this multitude of black organisations all over the place. If
you were to have one voice, and under the umbrella of that one voice everybody speaks, so
that whatever comes down benefits everyone equally (North End church worker).

Another community worker explains how this process works in practice:
I think the community has moments, and it’s usually moments of crisis, of working together.
It’s really difficult though when you have the pot of money and we all have to fight. This is
not uncommon in poor communities. We’re all competing for the same little piece of the pot.
Instead of being sure that we’ll all get it, there’s that competitiveness that forces you not to
work together. That’s built in. We’re getting these funds from government... What better
way to break up a community than to get them to compete, have them compete for the same
little piece of pie? I don’t think there is much of an infrastructure in terms of organisation.
Everybody is trying to look after their own pot, because there’s so much struggle to keep it
going (North End community worker).

With so many community organisations, the reduction of funding will mean that many
organisations are fighting for survival. Ironically new funding programmes to encourage
community organisations to work together have further exacerbated the competition between
groups with even the five churches in the area competing for funding:
They jacked it up to another level such that HRDC have made a philosophical sort of
commitment to funding those people, groups and organisations who will bring the
community together and act as umbrellas and will try to give integrity to the various things
that are happening in the community... Instead every proposal that goes in now from every
church and every organisation has them claiming to be the umbrella group so now we’re all
competing to be the umbrella group so the competition has not lessened I would say. But the
churches are fighting for their survival. If there’s lots of money to go around then churches
could easily not be competitive because there would be lots of money to keep people going.
There’s not money to keep five churches going so therefore there has to be competition. It’s
very sad (North End Church worker).

Those working in funding organisations recognise that the funding system has encouraged
the creation of competition between community organisations and harmed rather than helped
attempts to build a cohesive approach to community development:
I think it developed because over the years organisations in this country have been driven by
money. HRDC were the original funders. One group would come in and say T’ve an
answer’ and so they would get funded, and then another group would come in and say T’ve
another answer’ so they would get funded, and what happens is that nobody sits back and
looks at the bigger picture and asks where they all fit and if they’re doing what they’re
supposed to do. Because unemployment is such an issue that as soon as an organisation gets
up and running people see it as a job for them, to be preserved come hell or high water and
that’s why they don’t talk to each other, and that’s why it’s very difficult to get people to
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come to the table. There’s nobody putting down a common vision of what this community
should look like. People are just going through the motions and nobody is really trying to
draw all this together. There’s a lot of cynicism right now (HRDC employee).

He goes on to recognise, however, that those communities with a clearly defined leadership
and infrastructure are those which are most likely to be awarded HRDC support:
You give me a community that has well defined leadership roles that the community support
and you’ll find a community that has the capability of picking up the phone and phoning our
people and other government people, and telling them ‘these are our issues, and we need you
to help us address them’. Notice ‘you help us’. We’d like to see that develop so that
communities take the responsibility and we’re simply there providing assistance where we
can to help them achieve the results that they want. That doesn’t happen overnight. It
depends on the leadership you have in the community (HRDC employee).

While HRDC may encourage this approach, however, the reality is that funding mechanisms
have helped to create a community infrastructure which is fractured and often in competition.
As a result there is no cohesive vision or strategy for how the community should develop
into the future.

9.6.2

Community Leadership

With so many community based organisations there are several ‘leaderships’ within
the North End.

Many of those involved have shown a long-term commitment to the

community and have had a major impact upon the local area:
But without the commitment of the people in the community we wouldn’t have here what we
have. I point to the North Branch library and Tracey Jones and her staff, and the whole black
community in this area, and many people have fought to make that library into a real cultural
centre for the community. They worked really hard, and yes it’s government money, but the
money is there because people have fought for it and people continue to fight for it (AntiPoverty worker).

Although there are fractures within the community, those working in the area argue that
there are clearly identified organisations who act as a first point of contact for anyone
seeking to access the views and concerns of local people. Leadership themselves, however,
doubt the long term commitment of government organisations and express frustration that
each failed initiative loses some of the support base within the community:
I don't know if anybody’s even bothering to come to our community but if they had common
sense you know that there's some key places that you always check. You check the work
group, you check the employment centre and you check the library. Then you can find the
contacts and we can always bring people together for an initiative, that's one thing we've been
able to do... Community doesn't mobilise all on it's own because every time it does we're
stonewalled. It's symptomatic of how people perceive this community, whether that's
government, federal, provincial, municipal, ‘oh well, too bad’, that's how they see us. We've
done everything, what more could we do. They just say, 'not any more, too tired, what more
can we do?' If you're a group of activists and you keep hitting brick walls you might keep
trying but underneath you all your support is crumbling until you fall, and you just can't do it
any more (North End community leader).
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The reactive nature of much of the work done by community organisations can be frustrating
for community leaders.

By battling simply to maintain a basic level of service provision

within the area it is easy to loose sight of long term goals:
I think a lot of people are just tired of having to fight, for something that they shouldn’t have
to fight for... I think that’s they’re tired of not being able to move forward. When you see
things being closed and not being able to do anything about it and people come to you and
say the schools getting ready to close. Even if we talk about talking to different
organisations, if you go to any of the meetings it’s going to be the same people at the
meetings. It’s always the same list, and the same names given with that list. Then you get
people that if they get frustrated and tired then they’ll move away, because they’re not seeing
any improvement... and you think, I went through that battle three years ago, but you have to
get out and fight that same battle again. It gets tiring. There seems to always be a fight that
needs to be fought (Black education worker).
As a result many leaders fall away from community work.

Young people are

disenfranchised with the system while established leaders become frustrated with the lack of
visible results:
A lot of the movers and shakers, the people who were heavily involved during the sixties and
seventies, have slowed down. A lot of the elders have passed on. A lot of the young folk are
so self-concerned they're not looking at the bigger picture, they're angry. A lot of people
who were involved are just tired, 1 know myself I'm tired of fighting, I'm tired of trying to get
things to happen (North End community leader).
For some the frustration has lead to a scepticism of the commitment of government to
tackling the problems of the North End, and a reluctance to become involved in projects in
which they feel will have no meaningful results:
Because I was naive and stupid and believed, I really used to believe that people wanted to
get rid of racism, and I really believed that you explained to someone then they would start to
understand you and if they got to understand you they would get to like you and if they got to
like you then they would be willing to share. Wasn’t that wrong... I don’t enjoy any of it any
more. I’m not burnt out, I get wiser every year, but I just realise now when I’m beating my
head against a brick wall. Every time we try to do something different that isn’t in a little
book somewhere, it’s like pulling hen’s teeth. I’m not very hopeful but I think I’ve got good
reason. I have faith in the community itself, but I can see how it’s being ripped and torn and
providing nice cushy jobs and then you leave. I have faith in the people in the community
but I’m not sure I’ve got faith in the leadership. Soon all we’ll be doing is relating to
professionals (North End community leader).
Several interviewees also argued that if people allow themselves to be put forward as
leaders, they too become subject to suspicion and are held as responsible for the problems
within the community. As a result there is an inevitable reluctance to act as a community
leader:
Is there a need for a unified voice? Should communities be so flat that they can only have
one view of a situation? May-be in some situations, but we should be able to voice diversity
within the community. In black communities people are always looking for heads, and we
tend to put people in those situations, and when you put that head up, that’s the one that gets
shot down or destroyed quickly (Black business co-ordinator).
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Another community worker explains the cynicism with which many regard the leadership of
disadvantaged, particularly black, communities:
When you get these self appointed leaders, they have their own agenda. There is a cynicism
among the average member of the community of the corruption in that approach. The ones
that are created by the outside community, sometimes by the media - someone who jumps in
front of a mike, even though his community has not endorsed them. Sometimes it happens
by political means, that someone is awarded a position by government, they have more of an
attitude of ‘we need to be like this’. In general in Nova Scotia, most Nova Scotians do not
feel comfortable being in a situation where African Nova Scotians are perceived to be a
dominant force (Black community worker).

In addition to these problems, the nature of funding for community organisations means that
it is difficult to make any long-term career plans, since the community tends to rely on short
term grants. This inevitably leads to a situation where many workers move on to other
sectors with a resultant loss of knowledge and skills for the community:
They’re hired on an as needed basis, so people who take those jobs tend to take them to gain
experience and then they go on after a period of time to take a job in the private sector or the
government sector, where there’s a career path and long term opportunities. Because of that
you lose your skilled workforce and the people who become the movers and drivers (HRDC
employee).

As a result, organisations dependent on government funding for their existence are not likely
to be stable presences within the community.

Those organisations with a more stable

leadership are therefore looked to to provide leadership for the community:
What’s going to come of that, because the Churches have a common purpose of bringing
people together in a nice non-confrontational way, these people have all been in the school
and working with the kids. They’re no threat to anybody there. You could easily put an
umbrella together (North End education worker).

Community leaders based within the community and with a long-term commitment to the
neighbourhood are most likely to be successful in improving the community context.
However past experiences, short-term funding, cynicism and suspicion among the
community themselves make community leadership an unattractive option for most.

9.6.3

Councillors

In terms of decision making, the most obvious leader for the North End community
would be the municipal councillor elected by the district to represent community concerns
within Council meetings. However the councillor in power from 1974 to 2000, Graham
Downey, was not regarded as a positive force for the community by those from inside or
those outside the neighbourhood:
Right now you look at a place like the Gottingen Street area, they have a black person who’s
been on council there since 1974, if you look at a council session he doesn’t say a word and
he doesn’t do anything. Things that affect his area, he does very little, even though drugs are
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running rampant in that area, unemployment is unacceptable, the deterioration of the
community is happening (Black community worker).

Downey’s refusal to represent the area on the local Community Council was seen as
reflecting his lack of commitment to building up local community infrastructure:
Our own councillor for the area even refuses to participate in a structure which would bring
community together to identify what are the good ways of dealing with the problems. He’s
very resistant (Anti poverty worker).

His refusal to participate excluded the North End from a level of local decision making
which would have allowed local people a greater awareness of, and role in, decisions in
planning and resource allocation affecting the local area:
That one person’s decision not to tumbled over and destroyed a structure that within the
legislation is meant to foster easy community access to planning and decision making
(Housing worker).

Through his 26 years as local councillor local community leaders felt that he had
consistently shown a lack of commitment to the local community and to accessing and
understanding the concerns of community organisations:
There isn’t any opinion that I have that is printable except to say that he’s useless and I’m
being nice. We’ve been in this area for 26 years and a lot of that time there’s been the same
councillor here and he has never set foot in this Friendship Centre (Native community
leader).

As a councillor he had also voted against an affordable housing scheme within the
community which had the support of all the main community organisations in the area, as
well as councillors from other areas:
He was not supportive. We had the support of the community, but we didn’t have his and he
was the only councillor who voted against the development. The new person is much more
sympathetic about stuff and is much more community orientated (North End housing
worker).

It is worth noting, however, that despite criticisms of Downey he was re-elected several
times, although this is partly explained by the low voter levels in the North End community.
Also, an interview with Councillor Downey was requested several times during the research
but was repeatedly refused. The election of a new councillor in 2000, and the subsequent
establishment of a peninsula Community Council making decisions for the local area at least
opens up the opportunity for a new approach to decision making for the area, and may result
in greater accountability for the municipality.
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9.6.4

Reactive and Proactive Approaches
Due to the nature of social and economic problems within the North End much of

the community infrastructure in the area exists to respond to immediate needs of people in
poverty. Because of these pressures it can be difficult to maintain the necessary focus for
developmental work:
Those of us who are involved as citizen organisations can only do service work, that’s mainly
what we do. I think we lack the organisational development in part because of our resources
being focused on service delivery... The people who do developmental work are few and far
between and there’s no developmental umbrella group and as a community we’ve never been
able to come together and get focused and stay focused (Anti poverty worker).
One church worker explains the day to day pressures which govern the church’s ministry to
the poor:
Part of the ministry of the church is to try and provide groceries or help with a lighting bill,
or a bus ticket, or some sort of assistance in terms of economics to help people make ends
meet (North End church worker).
The government approach to funding communities tends to encourage this reactive approach
by supporting short-term programmes which deal with issues in isolation:
It all comes down to they like to do the band-aid effect when it comes to funding anything...
It’s that old band-aid thing, especially with the Federal government, giving little bits of
money, crumbs, to keep people happy, and that doesn’t help a community, it makes a
community needy (City councillor).
This approach encourages the community to become dependent on short-term solutions to
their problems rather than attempting to develop a long-term vision of how problems can be
solved permanently:
The community is quite active when there’s a crisis, but when there’s no crisis you won’t see
too many. That’s part of the problem that there’s not enough preventative work done.
Usually it’s reactive (North End education worker).
As a result those schemes which seek to address the symptoms of poverty serve to encourage
dependence.

For organisations dependent on government funding to ensure their survival,

however, it can be difficult to look beyond defending their own role in order to see the wider
needs of individuals and of the neighbourhood:
There needs to be a lot more bridge building between agencies and care providers and it’s
difficult to do because each one is so busy doing their own thing and going at a burn out rate
that there’s not a lot of time to do all this other stuff but it needs to be done. There’s a great
territoriality too in the sense of ‘that’s my client, you leave him alone’. I don’t understand
that philosophy but you see it a lot. There’s a very high rate of burn out as far as people
working in this community. I think we’ve got to get away from the charity model and these
cutbacks make that very difficult to do because now the government is throwing back to the
churches and to the food banks for them to pick up the slack. There’s a great need for food
banks and for soup kitchens and clothing banks but what we’re doing is providing a trap for
people. We’re meeting some basic needs but we’re not empowering them or enabling them
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to get out of that. It becomes a matter of survival and nowhere does that person get a chance
to stop and ask where they’re going with their life. It becomes a self perpetuating notion
(North End housing worker).

There is, then, a recognition among those working within the community, of a need to get
beyond short-term ‘band-aid’ approaches to the community which actually erode the
confidence and the hope of local people:
It has to be something that’s long term and they’re willing to make a commitment to, because
the community has seen so many band-aid effects. They’ve seen people come in and give
something and then it’s gone shortly after. It has to be something that people are committed
to. Right now I don’t think the community has a lot of faith in the politicians and the things
people say... Instead of just doing a foodbank, a homeless shelter, a clothing drop. They
don’t help people to change their mindset and the way they are, because they stay where they
are (North End education worker).

While such a long-term commitment may be the ideal, it is difficult to deliver in reality. One
church worker explains the dilemma of his church in deciding how to invest their resources:
I think these days it requires a certain amount of sophistication to get beyond the Good
Samaritan. Certainly the Good Samaritans get the grants, the HRDC people, if you can say
you’ve got 100 people using a programme, if you’ve got the numbers you can get the grants,
because that’s what is seen and that’s what empire building is about, building the
sustainability of a church on the backs of the poor. Churches can take care of the poor far
better than government can so government will give money to the churches to take care of
the poor. Immediately it pushes them at arms length away. Once a church becomes like that
they become dependant on the poor in a way, they become dependant on the programmes. I
think what Ken Leech was talking about was the importance of an upstream ministry. That
requires some sophistication. It requires you to make changes at a political level, make
changes at the level of policy, and to get involved in decision making, with bureaucrats and
politicians. It’s not easy to get the credibility to get in. Our congregation does have that
sophistication because they happen to live physically next door to the Member of Parliament
or whatever. It requires that sort of thing. Upstream ministry, or getting beyond the Good
Samaritan requires a political sophistication to change policy that it’s hard to get in the inner
city because you’re spending all you time dealing with those who are hurting. You have to
make a decision, because you have to live with yourself, knowing that you could be
downstream dealing with the wounds of people (North End church worker).

Both government and local people recognise the need for a proactive approach to solving the
community’s problems.

However, as resources continue to be poured into reactive

approaches, and with organisations struggling to meet the immediate needs of local people,
community organisations have neither the time nor the resources to develop long-term plans.

9.7

The Government - Community Interface

9.7.1

Consultation

Although Canada, like the rest of the western world, has seen an emphasis on the
language of participation and empowerment, the reality is that participation in decision
making within Nova Scotia and Halifax is still relatively low, particularly among
disadvantaged communities. This is explained by some as reflecting the reluctance of Nova
Scotians to get involved in decision making beyond elections:
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In Nova Scotia there is a certain amount of apathy and the opinion that we elect our MLAs
and municipal leaders to represent us, so they assume that that is being done and being done
in their best interest... We find that the trend is towards more and more involvement,
collaboration or at least that’s the theory and that’s what the people want. I think the
governments have been much slower to react. I think that within the Provincial Government
they’re working slowly towards making partnerships with citizens and receiving inputs. I
don’t think the government has really embraced the idea of talking with individuals and
there’s a fair way to go with that. I think government is slow in moving to being organised
and receptive to all this input (Voluntary sector worker).

However, although government may have ‘embraced the idea of talking with individuals’
this is not necessarily reflected in actually taking the views expressed on board. Also simply
being willing to talk with people will not necessarily ensure the participation of all sectors of
society. As one interviewee notes:
1 think the whole notion of public participation is grossly over simplified, cause it’s easy to
say, but really very hard to do at the point where it hits the ground (Stakeholder group
member).

Also, with three layers of government it is difficult for citizens to take an interest, and invest
the necessary effort in, finding out about every issue that arises. Many are simply concerned
with immediate issues rather than what is happening at a city-wide level:
I think we have too many levels of government. You get to the point where there aren't
enough hours in the day to care about all the issues. When you get down to municipal level
the only thing people seem to care about is taxes, or something in the middle of their area
that bothers them. The number of people who maintain an interest in what's happening in the
City is relatively few (Stakeholder group member).

Among those who can invest the necessary time in participating in consultation, most have
high levels of educational attainment and are middle class. This group are more likely to
possess the time and the confidence to participate in city decision making:
Members of the public who have traditionally been involved in planning exercises have
tended to be well educated. We have a fairly well educated population, though there are
exceptions. If you want to be involved in planning you’re not restricted by not being well
educated, but if you want to be an influence you’d better understand what’s going on and
have your facts down and have read the reports. There are not a lot of people who have low
education who have participated. The doors aren’t closed to them, but they don’t have
enough time or enough money to be able to (Environmental activist).

Although the move in public rhetoric has been towards consultation, some activists argue
that the actual process of decision making has become more, rather than less, exclusive.
Although the move is towards public meetings, citizens themselves have become more
cynical and less willing to participate:
Many of the public have had that happen to them in recent years that they haven’t felt that
they can influence these decisions, so you turn off. We have a much less consultative
process than we had. We have not got community groups that are active to nearly the same
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degree that we did have in the 70s and early 80s. We’ve lost ground in terms of real
participation through these open houses and through buying a plan (Environmental activist).

When asked if the move toward using the language of consultation had actually resulted in
increased community participation in decision making one community leader responded:
In our city? You’ve got to be kidding! The move is in the opposite direction. The move is
in the direction of using the buzzword consultation and the going ahead and doing what they
want to (Native community leader).

There was, among virtually all community workers and members, a scepticism concerning
consultation and the commitment of decision makers to take the public’s views on board.
Past experiences of consultations which brought no major change made people reluctant to
participate in the future:
I think there are many communities that are fed-up, burned out and annoyed at the so-called
consultation process. Some will say that they have been consulted to death and nothing ever
happens, and I think part of the challenge is that we often misuse the language. When groups
are brought together they’re not being consulted. We’re giving them information -1 think we
need to give people a lot more information about what we’re asking them to participate in.
Are they actually going to have any influence over the decisions that are being made?... I
think the biggest problem is ‘why would I waste my time providing government with
information because they don’t listen anyhow’. (Voluntary sector worker).

While this might be true of the general public, it is particularly the case in disadvantaged
communities. While wider city residents may feel that their views will not be taken on
board, those living in poverty are particularly likely to feel powerless:
One word. Scepticism. They don't have any confidence that their own views are going to be
represented in the decision making process. I think it's a problem in any community...
There was a sense that decisions were being made for everybody else but not for them, that
there was no coherency in the decision making process. The decision making process has
become increasingly disconnected from the individuals it was designed to serve. We have to
work hard to restore that confidence and restore the ability of citizens, disadvantaged or
otherwise, to take part (Community planner)

This view is reflected in the community itself - one member a native education class
commented:
It’s like there’s this magical board that makes all the decisions for this city and assumes that
it’ll be good for the city. The general public has no input on the major decision that go on in
the city (Native learner).

The general sense among the community was that although lip service was paid to
consultation, the views of the community were ignored while government continued on the
course of action that it would have taken anyway. It was felt that there needed to be a greater
commitment to working for and with the community rather than simply providing and
imposing ‘expert’ solutions:
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They will call two or three people, ask them their opinion, and the next thing you know in
their report on what should be done and how it should be done they’ve stated in great big
black and white letters ‘we have consulted the community’. Absolute crap. They haven’t.
They’ve spoken to a few people maybe, but that’s not consulting the community. If you
don’t listen to what the community is telling you, then why consult in the first place... The
consultation is just thrown by the wayside, and whoever that college graduate expert or
whatever that writes the final report wants to put in the final report, that’s what goes in. It
doesn’t matter what the community said, if this person thinks that shouldn’t be in there it
won’t go in... Consultation isn’t the way that it should be either. If you’re going to do a
programme then you should do it in a partnership. You don’t do it by consulting and then
going and making a final decision. You do it by having a partnership with the department
that’s doing it and the community, but you have a partnership so that both can have input into
it, and not just by consulting (Native community leader).
There is, as a result, some scepticism of consultants and researchers who come into the
community to conduct research and access the views of local people:
People are now up to here in research, people are always coming in and asking questions and
creating a hope that something is going to happen and nothing happens (North End Church
worker).
One of the most recent frustrations experienced by anti-poverty workers has been the
controversy surrounding Bill 62 (see section 8.5.1).

Despite numerous presentations and

protests the Bill was passed unopposed through the provincial government legislature,
providing further evidence to local community workers and community themselves that the
government does not listen to the community voice:
I was one of 100 presentations heard by the law amendments committee. 40 hours and the
committee when it came time to make amendment recommendations the government
members made it clear that they would rather that amendments should be made from the
floor. Not only did no government member move an amendment, but none of them
supported any amendments that were put forward. The amendments that were suggested
were to add a phone as one of the necessities, which is essential if it’s to help people get back
to work, and something about the government not being able to repossess someone’s house.
Three simple amendments, none of them supported by any of the majority parties in the
house, it’s hard to say you can be more intentional about denying something. I refuse to
believe that they really knew what they were doing, but then how could they not? They
heard 100 presentations. I’m very angry about it. It’s inexcusable and it’s not government,
it’s just a corrupt series of power relations and there’s no sense of proper relationships (North
End youth worker).
Regardless of the language used, then, the confidence of the community can only be built up
if decision makers and municipal, provincial and federal government show a genuine
commitment to listening to the voices of the community and involving them in decision
making. It is therefore the attitude of decision makers, rather than the language that they use
that is important:
I don’t think it’s something that you can pay lip service to. It’s not the process that’s
important and following the literature and calling things stakeholder groups and public
workshops and meaningful public participation. It’s not those things, it’s what’s deep down
in your heart in terms of what you’re doing, your attitude towards doing it. If your attitude is
that ‘this is the process that we have to go through in order to get a plan for the waterfront’
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it’s very different from an attitude that says ‘the way to get the best plan is through engaging
as broad a cross-section of our community as possible’. I think it’s, what is the driving
attitude towards this? We haven’t quite reached the point of real engagement and real
commitment, really understanding that the richness that we have in the city is a richness that
comes by virtue of there being many voices and that the way of getting something really
meaningful that people are going to feel a sense of ownership about is for them to know that
it’s really part of them that’s reflected (Stakeholder group member).

Until communities see evidence of that commitment from decision makers, they will remain
reluctant to participate in consultation exercises.

9.7.2

Lack of Social Concern

In the North End most of those working or living within the community felt that
issues of poverty were not a priority for government at any level, and that, as a result,
decision making tended to give little consideration to the needs of poorer communities. One
explanation for this is simply that poverty is not seen as a major issue within Canadian
society and so is not a priority on government agendas.

One city councillor stated that

poverty was not a major concern for government and went on to explain:
Perhaps because it isn’t as bad as it is elsewhere, it’s not as obvious so we’re not working as
hard on it. It’s almost inevitable that we’re going to have some poverty no matter what, but
just how much do we have? What do you define poverty as? I’ve worked in other countries
and the standard at which we define poverty is pretty high compared to other countries (City
councillor).

Since Canada is a wealthy country, and since the economy of Halifax is relatively strong,
poverty is a less pressing concern. Also, several organisations are working hard to promote a
positive image of Halifax. There is therefore an unwillingness to acknowledge or discuss the
problems which exist within the city:
I think poverty and homelessness are areas that no-one wants to hear about. We have a pretty
good economy, and so people don’t want to talk about poverty or homelessness. I think
there’s a right wing element that doesn’t want to deal with this whole thing and to try and put
it on the table now... We have the Greater Halifax Partnership trying to talk about how great
Halifax is and they don’t talk about the poverty, they talk about all the glitz. You’ve got a
mixed message going out (North End community worker).

Since the issue of poverty is not even recognised, there is inevitably little discussion
concerning how it can be tackled. Other priorities take precedence for government, and
while these might potentially have benefits for disadvantaged people there is no vision of
linking new developments into communities:
My opinion is that disadvantaged people don’t have a strong voice here. They’re not heard
or even considered. There’s not that great an involvement and I don’t think government has
a strong focus on disadvantage. We tend to look at economic growth, oil and gas and high
technology, manufacturing and business (Provincial government planner).
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For disadvantaged communities there is inevitably a sense of exclusion exacerbated by the
awareness that Canada as a country and Halifax as a city are doing well economically, and
yet all citizens do not benefit from developments:
As a citizen in this country I don’t see my government officials taking a stand on citizenship
for everyone. I think people who are poor are dismissed, they’re on the outside of the fence
(Anti poverty worker).

Since those living in poverty tend to be in the minority of the population, they will also have
less voting power and so will be less of an influence on election results. Disadvantaged
communities are also those most like to feel disenfranchised with government and are
therefore less likely to vote, distancing themselves even further from having an influence on
elected representatives:
We're disposable. Do we have any political clout? No. Do we have any economic clout?
No. What do they need us for? Politicians and people in power are more concerned with
those who can help benefit their department. What benefit would they get from us? Would
they get more votes? I’d say 30% of the community votes, they're not losing anything by not
servicing this area, nor are they gaining anything. I don't think our government has any feel
for being socially responsible. There's no social responsibility in Canadian Government at all
(North End community leader).

There is therefore less pressure on either elected representatives or on government
organisations to actually take the needs of disadvantaged communities into account. The
concept of community planning, or working in partnership with disadvantaged communities,
is therefore not a concern for most decision makers:
My guess would be that often when disadvantaged groups are excluded it’s because they
don’t even cross people’s radar screens when they’re starting to do planning. People who are
doing the planning don’t look deliberately to see what those community groups can bring to a
discussion. I think it’s a missed opportunity (Voluntary sector worker).

While community based organisations and anti-poverty groups have a role to play in
attempting to ensure that the issue of poverty stays on the government agenda, cuts in
funding and poor community infrastructure mean that they are less able to voice the needs of
their communities to decision makers:
I would think that if you talked to the black community, single parents, poor people, street
people I think you’d get one answer. I think you’d hear that they’re left out. There are a
number of volunteer organisation that have been set up, but in terms of decision making and
affecting what it is that happens in the city, I’d say that they have very little voice. To some
degree what’s happened in the last 10 years in terms of government cutbacks and
programmes being reduced, and numbers of planners and social workers, it’s just added to
that problem (Stakeholder group member).

Although some government organisations do have a role in tackling the problems of poverty,
there is no co-ordinated approach to addressing the issues.

While there may not be a
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deliberate decision to ignore the poor, several community workers felt that there was simply
no commitment to addressing the issues:
There’s no governmental body that specifically deals with those kinds of issues. My sense is
that the present government and its ideology and its focus is developing some very meanspirited policy toward the poor. We’ve got to battle just to make sure that people have
enough bread on the table to feed their children, and that’s an ongoing battle... I would say
their approach to poverty is a non-approach. There is no approach. It’s not that the groups in
the community, including the government departments don’t want to help out, it’s just that
they don’t have the resources to do it. There’s not a programme, there’s not a policy, there’s
not a focus that you can put your finger on to do that work. Halifax could not be doing better
economically. We are in the best position economically but the poverty issue is not being
addressed... There’s no vision in this city to be meaningfully engaged with shifting the
reality of people in poverty (North End community leader).
This community worker goes on to express the view that sometimes the responsibility for
poverty is placed back onto the community and so government are reluctant to work with
communities to help develop responses to some of the major social concerns within the
neighbourhood:
There’s certainly a significant lack of leadership from municipal government in particular to
actively engage in the problems... Various levels of government have put it back on the
community, that the community don’t want to address these issues, or when the community
is ready then we’ll do something to address the crack houses, the sex trade or whatever.
There’s very little resource based funding for community development or outreach services
to people in the community to respond in a meaningful and adequate way, to address the
problems (North End community leader).
Another community worker in the North End felt that the government simply surrounded the
poverty issue with a cover of activity, so that they could be seen to be active, even if the
actions taken did little to improve the situation within the community:
Sometimes it’s the throw money at it and say we’ve funded something so we’re doing
something regardless of what it does. Or they have workshops, seminars, round tables, or
they research, so they spend money doing that to discuss issues we all know (North End
housing worker).
In terms of the approach to individual people in poverty the sense was that government
adopted an approach of blame, and that the priority was to push people into employment
regardless of whether this employment would lift them out of poverty:
The approach to poverty is that poor people are bad and need to be punished and so we’ll pay
them as little as possible and make them feel guilty and make them take a job at any cost.
That’s always been the case here. We’re going back to the bad old days in that the approach
to poverty is get people off assistance and get them a job because that’s the best way to get
people out of poverty... The government, in my view, has no interest in helping people in
poverty, or really trying to confront the race or the gender issue (Anti poverty worker).
This view was supported by those living in the community.

Even though welfare is

extremely low, those entering work in low paid employment are likely to be worse off than if
they remain on welfare:
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I think the government needs to encourage people to get off welfare, not stay on it for their
whole lives. For a single mother to go to work on minimum wage and pay childcare, they’re
going to make less money than they would on welfare. There’s no initiative or motivation
for them to try and do anything. The government needs to supplement their wages or
something like that to get them off welfare, and then their child will do the same thing. They
almost punish you for trying to do something with yourself (Native Learner).

A North End church worker summarises the situation within the North End community,
arguing that poverty is not a priority for government, or for the wider Nova Scotian
population:
Why should the government put an onus on tackling poverty right now? Nova Scotia,
Halifax especially, is quite prosperous thank you very much. The oil and gas is making this
place more and more stable. The vacancy rate is so low that landlords can get whatever they
want, so more people become homeless. Were you here for the Bill 62 meetings? What
difference did the hearings make? Absolutely none. They expected First Voice people to be
there because they knew the advocates would have tried to equip them, they expected Paul
O’Hara and Jeanne Fay. They expected those working as advocates of the poor, they
expected anyone working for the churches. But what political difference does it make?
Absolutely none. Is it going to make a difference to who gets elected? Absolutely not. The
poor people in Halifax, those who are caught up in poverty, caught up in homelessness, or
some form of mental health problems, these people have no power and the advocates are
pretty small and the rest of the population is doing very, very well. The rest of the population
do get quite heated up about health care, because health care has to do with them, and they
don’t get heated up about education really because those who are powerful and the middle
class are sending their kids to private schools. Nova Scotia is very prosperous right now,
people have it good, so why should they care about those in poverty? I have a church and
I’m pretty much tied to the middle class and I know how they think... I know people in
government and community services and they’ve told me that if you’re a civil servant at this
level, you’re not going to be critical (North End church worker).

Overwhelmingly then, interviewees felt that poverty was not on the agenda of the
government. Individual agencies such as the WDCL, therefore, are unlikely to prioritise
innovative approaches to poverty within their developments.

9.7.3

Lack of Trust

Among the North End community there is a lack of trust of government. In part this
is related to past experiences of government decisions which have adversely affected the
community.

For some this results in the perception that government simply ignores the

community while others believe that government deliberately seeks to harm the community:
I don’t think that people really think that the government will do what it says it will. In
addition to that many of our people don’t believe that government is benign, so that we’re
trying to get people together tomorrow night about what welfare cuts are going to be, and of
course some people say that it’s not going to happen, and then other people say that even if
you fight back, even if you tell them, they don’t listen to us. That’s even more powerful.
Some people believe the government is doing what it’s doing to be harmful and others
believe it’s not doing it to be harmful and it’s not going to refuse to listen to you, but you
have no effect. They’ll listen to you and they’ll say ‘we share your concern’ but it goes in
the round file (North End church worker).

361

Chapter 9: Towards A Grounded Theory for Halifax
The funding system also works to fuel mistrust, since when short term funding is withdrawn
the community suffers and is most likely to blame government for the withdrawal of services
on which they had come to depend:
The government will set up a programme and groups like ourselves will get it going and it is
a fantastic success and then some idiot thinks that they know everything, cuts the funding off
and the people in the community are left with another bad taste in their mouths because
where else are you going to get the money to keep it going? If you have a successful
programme and the community knows it’s a success and is using it, it’s assisting the
community and then all of a sudden the bureaucrats pull the plug and there’s no more money,
it makes a lot of people in the community who need these services think less and less and less
of their governments and the people who are supposed to be in power to assist them (Native
community leader).
AJso, government officials tend not to be experienced in working with disadvantaged
communities, so that there may be a lack of trust on the part of government towards
communities:
They don’t know how to work in that community. Both sides are at fault a little bit. They’re
saying ‘you guys aren’t ready to be educated and you have a whole lot of social issues, drugs
and all that, and we don’t want to touch you’. May-be not that extreme but I think the inner
city communities have had a lot of problems over the last 30 years (North End community
worker).
This lack of trust manifests itself in relation to funding, so that government are more willing
to trust in academic reports about community needs than allow communities themselves to
identify their own needs and allocate funding accordingly:
The government needs to learn to trust the community, instead of the consultants and that
trust isn’t there... There’s always been an us and them type of thing with the community and
that’ll never change... It’s a case of trust. They don’t trust the communities to spend the
money wisely, or to do what is best with it (Native community leader).
The issue of trust is particularly marked among the black community where several
generations of discrimination has inevitably created a deep rooted suspicion of government:
There is a lack of trust from government, certainly a lack of trust on the part of community
that we as a people have been denied access to many societal institutions for hundreds of
years (African Nova Scotian community worker).
A North End Church worker explains further:
So the government has not bargained in good faith with the black community. I don’t know
if it’ll ever change. That’s why I always say that not only black people but visible minorities
will have to speak with one voice and will have to be creative and ingenious in empowering
ourselves and in being independent of government funding (North End church worker).
With mutual suspicion it is unlikely that the community and government can communicate
their respective needs and concerns to each other.
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9.7.4

Building Relationships
The issue of trust will only be tackled with the building of relationships between

community and government. One voluntary sector worker explains:
Uniake Square is one of several communities in Halifax where they have been labelled with
all these negative words and those negative words really get in the way of building
relationships. As a result they don’t go out there and as a result they have no idea of what’s
really out there. I would say that residents in the community have negative labels for
government as well. I recognise that those negative labels may be based on bad experience
and some reality. As long as we continue to focus on and only pay attention to those
negative labels, how can we build a relationship? Somehow communities have to be able to
be enraged, but also move outside that (Voluntary sector worker).
There is also a recognition that the internal structure of governmental organisations may not
be conducive to working with communities, and may not encourage open and honest
relations with the public.

Creating such an environment can be problematic for

governmental organisations:
I think that there are pockets of interest. I think that governments and institutions if they
continue to behave the way they have really can’t be receptive. The question is what
behavioural changes have to happen within government and institutions. Institutions have to
be prepared to be very honest and upfront about what their business is, what are their values,
what are their principles and what are they trying to do, honesty, transparency, those kinds of
things. It’s easier for some institutions to do that than others. For government there are
significant challenges in doing that (Voluntary sector worker).
The barriers of organisational structures are acknowledged by one stakeholder group
member as significant for the WDCL:
I think that for the group of personalities and the culture of that organisation, I think they’ve
done a pretty good job. They could have done a better one but not with the culture and
personalities of that organisation (Stakeholder group member).
There is also, however, a recognition that greater efforts need to be made to find a way of
including those on the edges of society:
They’re so far out there that they’re difficult to work with but if you don’t give them an
opportunity to speak then they are always outside the tent and poking the ones on the inside
of the tent and the media picks up on that. There is always confrontation. If you let them in
and allow them to say their piece and agree to disagree, or allow them to demonstrate their
fringeness... That’s always been out approach. Be inclusive don’t exclude anybody because
there are more risks in excluding than there are in including (Stakeholder group member).
Those working with the community accept that to build relationships there needs to be
openness and honesty so that those involved can learn to trust each other:
If you want feedback, sure, but be honest about what you want... I would expect that the key
to any of that kind of work is if there are one or two people who are interested in finding a
way for their community to have a voice. I have found over the years that you need a
champion from inside a particular community, I think. I think if you’re into anything for the
long haul, you have to build a long-term relationship, and use consultation as part of building
that long-term relationship... You can’t make false promises. You have to make sure that
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you’re going to be able to deliver what you say going to deliver (Voluntary sector
worker).
Among those working within the community, the; general perception was that
significant changes need to be made to government stns if positive relationships are to
be built with disadvantaged communities.

9.7.5

Funding
One of the key arenas of interaction betwee community and government is

through the provision of funding for communityelopment.

Many community

organisations are dependent on government funding fc/ival. With a programme-based
approach to funding this inevitable creates a situation many community organisations
adopt a strategy to accessing funding:
I think the challenge is that I believe when commuidentify their outcomes they should
ignore funders outcomes totally. They have to idend own their own outcomes. If they
don’t then they’re giving up power to the funder, i a day to day basis, agencies need
money to operate so are they going to ignore fundtcomes? No way, they’re going to
look to funder’s to see their outcomes and they’re to change the things they do to fit
their outcomes. That changes the power structuret changes the work that is actually
done in the community and creates a situation \funders have influence over what
happens in the community and I don’t think that’s Voluntary sector worker).
The result is that service provision within communitieomes fractured and fragmented,
so that even when communities know that an holistic ach is needed, provision is made
in programmes which address only one aspect o problem.

In addition, poor

communication between government departments n accessing funding even more
complicated:
Because there’s a lot of areas, especially within thrnment that look after one specific
problem, but the way that we look after things heraave a holistic approach. If you’re
looking at a problem a person has in finding a jobf better also look after the problem
they have in finding a place to live, food to eat, clotput on their back, and a lot of times
get over their alcohol and drugs problem. Unless yodo all of those at once, how are you
going to find them a job? If you do find them a jiat’s the good of it because number
one, they haven’t got a place to stay, they haven’t gdght clothes to wear to the job, and
if they have an alcohol or drugs problem how are they going to keep the job?
Everything goes in circles and you have to look aftwhole person, not just part of them.
That’s the biggest problem with any type of gover funding. They look after just one
little part of the problem and our big problem ng to find the different areas or
departments of government so we can try and find taey to look after the whole problem
rather than just a little part. So we have to put a different programmes and projects
together to do that... One of the reasons I think govnt can’t do this type of thing is that
they have everything departmentalised and ther problem with that is that the
departments don’t talk to each other. They haven’t due what the other people are doing
most of the time, in most of the areas, so they just c:t together to do it and it does cause
a problem when it comes down to the community b they’re not getting the information
and doing things the way the community knowsould be done (Native community
leader).
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Also, many short-term programmes become entirely dependent on one source of government
funding, further increasing the vulnerability of services within the community to financial
cuts. This also affects the independence of the community sector, disempowering rather than
empowering local people:
That’s what could make you stronger in that nothing can stop you resisting if you’re not
dependent on that almighty government dollar, and that’s why we see so many cuts in
programmes that are worthwhile, because they have the power to cut programmes. If you’re
in charge of your own dollars you’re in charge of your own destiny and situation. Even the
North Branch Library is government funded and community orientated, but they have to go
through cuts. Although these organisations haven’t been taken out of the community they’ve
experienced drastic cuts which have affected them being able to provide effective services.
We have a variety of organisations out there that are doing a variety of work for a variety of
people, and sometimes it’s difficult to bring like-minded organisations together, because we
always say that variety is good, because we compliment each other well, but because of the
way the structure is set up we’d be competing for the same dollars (Black education worker).

Short term funding also diverts community attention from creating a long-term structure and,
in the eyes of some community leaders, reduces the pressure on government to make a real
commitment to people in poverty:
They do the band-aid stuff, a little grant for the homeless and a little bit of money here and
there. They would never gather together a bunch of people and try to do a bit of long range
planning. I think they are going to continue to give them bits and pieces of money, that
keeps them happy, and as they’re doing it they’re demolishing buildings. Most of the groups
in the area do band-aid stuff. We don’t get long range money to do anything (North End
community leader).

One church leader summarises:
I have long been an advocate of empowerment, not dependence, and the way the funding of
government is done is to encourage dependency (North End church leader).

In this respect, the delivery of some government programmes have actually been harmful to
the North End. While several programmes are funded these tend to be piecemeal and short
term, so that communities cannot rely on particular sources of support. Those institutions
which are not dependent on government funding tend to be those which are stable presences
within the community:
This neighbourhood has been wounded by so many short-term commitments and it’s no
wonder the place struggles with self-esteem when programmes and efforts that they came to
respect are cut within a year, or that they cannot look to very many places and know that
they’ll be around in a year. There are some, like the churches, but there are lots that have
come and gone (North End youth worker).

This creates a sense of frustration within the community when good programmes which are
having a real, positive impact on communities are cut because of changes in government
focus:
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You get a project starting which is a success and then the money’s gone and it’s the people
down here that suffer so we don’t touch it unless we know we can find some ongoing money
to keep the programmes going we won’t start. We can’t because you’re just right back to
square one again after you’ve done all the hard work to get it going, all because of ignorance,
stupidity, what is it? I don’t know. A bunch of bureaucratic bullshit period. It’s a major
problem (Native community leader).

This is typified by the experiences of the Cunard Centre which provides high school level
education for adults returning to education. Although they provide a necessary and useful
service they cannot be sure of continued support, either for the people they serve, to purchase
necessary resources, or to provide stability for their staff:
We’ve been going now since 1992, and we’ve had one lay off for six weeks. It usually
comes through but it’s always difficult, and you don’t know if it’s coming. Our funding used
to be Federal with HRDC, but then they got rid of training, and then our money came from
the province and it’s different. Social Services supports it and everybody knows that it’s a
good programme, but nobody wants to pay for it. They can’t decide whose pot it should
come from (North End education worker).

The provision of limited funding results in competition within the community which ensures
that there is a great deal of community level activity, and cuts costs for government, but does
not serve the best interests of the community:
You have that competitiveness because there is only a finite source of funds, so in the mind
of the person with the $5 they’re not thinking T’m going to divide and conquer’ they just
think it’s the perfect situation for them because all they have to do is say send in your
proposals and you can get lots of proposals and they’re going to be vying against one another
and you’re going to be doing a good job as a bureaucrat. You’re offering less than will
support the community and that way you’re sure to keep lots of activities and you’re doing a
good job as a bureaucrat. I don’t think they’re being thoughtful about trying to create
division in neighbourhoods, I think they’re just doing their job as a bureaucrat. I don’t think
it’s a conspiracy. It is a systemic evil that the bureaucrats, the HRDC people find themselves
caught up in as well (North End church worker).

That HRDC is also constrained by the higher level funding system within Canada is also
acknowledged by HRDC employees. HRDC cannot be sure of a continued level of funding
and so cannot promise support to the community:
It’s yearly, and while you may have been the flavour of the month four or five years ago, the
economy has changed, so we as a department change our focus and we may no longer want
to support you, and that’s one of the difficulties if you’re an agency working in a community
driven process, that you can never take our support and view it as core funding support.
That’s difficult for communities to understand... Everything can be different, everything
from your budget year, the way you do things, the contract itself. It’s easier to deal with 20
bureaucrats from different organisations all in one room, than for you as a community
organisation to have to get in your car and drive around and negotiate separately with each of
those groups. It’s one of the weaknesses of the way we’re set up. You’ve got to shop around
to get the deal put together and that takes a lot of time and effort and energy. (HRDC
employee).

The renewal of the funding system to create a better level of support for communities
therefore requires the efforts of government at federal and provincial levels, as well as a

366

Chapter 9: Towards A Grounded Theory for Halifax

genuine commitment of the half of HRDC and other funding bodies to create holistic and
longer term support for communities

9.8

Race and Racism

9.8.1

Challenges for the Black Community in the North End

Although the population of the North End is just over 25% black, it is perceived as a
black community. It is also the most significant black urban community in Halifax. While
sharing the problems of the North End there are also a number of challenges particular to
visible minorities, and particularly to the black community. One of the most influential of
these has been in relation to Africville (see section 8.4.2) the legacy of which has left the
black community with a sense of disempowerment:
There’s a whole history to do the relationship of City Hall to the black community, to do with
Africville. That’s a group that really does feel disenfranchised and very much left out,
considered expendable, so there’s a feeling that it’s OK to push that group about because
they don’t have a very strong voice (Stakeholder committee member).

Therefore, while Africville may not be mentioned in discussions concerning the communitygovernment relationship, it is a presence which is still highly emotive for the black
community:
It’s here and it’s history and it’s like the ghost in the closet. There’s a lot of bitterness about
Africville and a lot of that bitterness is right in this community (North End church worker).

The Africville experience is also, one community leader argues, part of the reason why the
black community does not take an interest in planning issues:
Even when you look at where Africville was located, right on prime waterfront land, there
was the concern of the community there, that once you moved the community out, nothing
really mattered any more (North End community leader).

There are also problems surrounding employment, in that there is no legislative requirement
to ensure the employment of people of colour within the workforces. Those working on
employment issues believe that there is little recognition on the part of employers of the need
to tackle racism:
I'm not so sure that it's an issue of trust on the part of employers the majority of whom are
white people who don't see the need for action, even though, when you look around their
workplace racially visible people are not gainfully employed. They reject the measure of
affirmative action, they say that's not the way to do it, I wish there could be more (AfricanCanadian employment worker).

If visible minorities are not reflected in the make-up of the workforce, this is not surprising
given that visible minorities, or even those with working class backgrounds are not including
in decision making in government:
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There’s often not a lot of input and I think that’s true of African Nova Scotians in general. If
you look at our levels of government there’s very few, if any of African descent sitting round
those tables or anybody of any other ethnic origin, aboriginals, new immigrants, what have
you. At most levels of our government it’s very white and very middle-upper class. So
who’s speaking for the community? (Black education worker).

In terms of employment, there are also a series of barriers which work against black
individuals seeking to develop business ideas:
Also, if you go through the task force reports, and the issues in marginalised communities
there is a lack of a business culture, the fact that the communities are spread out, systemic
discrimination, not having access to capital, lack of role models. Our strategy is to deal with
these issues. Also our community often doesn’t have friends and family funds, that some of
the other communities have. You need equity, some starting money, and our community
don’t have that privilege to have access to that (Black community worker).

In relation to funding, the funding structures of HRDC, while not intentionally
discriminating against people of colour, fail to take into account the issues for black
communities and so serve to discriminate against black individuals.

One African Nova

Scotian employment worker explains:
For our programmes you have to be El eligible and to be employment insurance eligible
means that you would have to be made unemployed within the recent two to three years, so if
you've been employed within the last three years you qualify for El programmes. The
problem is the unemployment in the community is such - 7.9% on a national level, the black
community is 48%, 75% in some pockets of the community. You can't realise El eligibility
in a community that's 48% unemployed. Therefore the legislation is discriminatory, for
HRDC in terms of their reach out to client’s factors in a certain part of the population and
doesn't consider racially visible people (African Canadian employment worker).

In addition, with little base in stable, well-paid employment, many black people are likely to
feel intimidated by the work environment, and with previous experiences of racism, are
likely to be reluctant to work in a white-dominated work place:
Black people don't apply because there is that suspicion, there is that apprehension that they
won't be welcome there. It is very difficult to be the only black person in a place of
employment, so there's that notion that the white world of work isn't accessible. There is a
perception thing where we haven't participated in a big way before, my parents haven't. They
can't articulate it, but we're able to pick that up, offer encouragement, sometimes pre
employment training (African Canadian employment worker).

Some working within the community also feel that a culture of dependency has developed
which makes it difficult to motivate individuals for employment:
For the black community it's back to that issue of trust again, and it's an issue of being
overwhelmed and content to be provided for. Sometimes people say that if I have a roof over
my head that's enough, and I'm not going to that meeting, what if I'm seen? There's all sorts
of fear there and I believe that's part of the oppression as well, that we have been kept down
for so long that people perceive that, even us as black people, cannot deliver anything of
value to ourselves as black people (African Canadian employment worker).
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The overall result of the experience of racism and discrimination is that many black people
do not become involved in decision making because of their own sense of disempowerment:
People in the black community don't do a lot of things that the people in the wider
community would expect in terms of mobilising, addressing their issues and that kind of
thing. The fact is that when you're oppressed you internalise that oppression to a negative
outcome in that we don't get involved to the extent that we should (African Canadian
employment worker).

9.8.2

Racism in Halifax

Among virtually every black person interviewed there was a strong sense that racism
within Halifax, and Nova Scotia was rampant. One community leader described some of her
experiences:
I’ve had Avon ladies ask me to speak to the lady of the house. I’ve been ignored at Tim
Hortons. Now I get very ugly and very loud, and I figure it’s my right. Nova Scotia is
without doubt one of the most racist places in the country (North End community leader).

Another church leader commented:
I never knew what racism was until I came to Halifax (North End church worker).

There was also a recognition, however, that overt racism was less common than it had been,
but that racism had become hidden within institutions so that it still has a major impact:
Racism has become very sophisticated. It's still institutionalised in most pockets of society in
Nova Scotia but it's become very clever. It can be covered up in many disguises (African
Canadian employment worker).

Some, however, particularly those working in government organisations, argue that the issue
of racism has been blown out of proportion, and that, while discrimination because of
address may be common, most institutions will not discriminate because of colour:
Most employers are fairly receptive to employing people. A lot of employers are conscious
of diversity in their workforce and that they should start to mirror the Nova Scotia
population. I’m sure there’s racism in some organisations, but I think if that’s what you hear
all the time from these communities I think that’s like putting up a big cloud of smoke to hide
some of their frustration. It is an issue but it’s a lot less than what it was and if we keep
working on it, it will be a lot less in the future. A lot of people, you have to ask what they
mean by racism. I know some people who say that there’s racism against them from where
they reside. I’ve known people from those areas who say that when they apply with their
resume they wouldn’t use their proper address because they didn’t want the employer to see
that they came from a particular community because they felt that they got automatically
eliminated and they weren’t looked at any further. Some would say that hasn’t changed a
great deal (HRDC employee).

For those who have been involved in working against racism there is a sense, however, that
while racism has been discussed, and while there is now a recognition among most
employers and government organisations of how racism operates, there is a reluctance to
admit to the reality of racism within Nova Scotian society:
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I no longer will talk to groups about it. It’s been written about, it’s been talked about, it’s a
cottage industry now. I won’t do that any more because there’s resistance to accepting the
fact that we live in a racist society and here’s what we can do about it. All I want is
behavioural changes and I don’t give a shit whether you like me or not. We’re one of the few
groups who have run around expecting everybody to like us. That’s not normal (North End
community leader).

As a result, most black individuals are acutely aware of their position within society, which
has evolved through many years of discrimination and which continues to impact upon
people and their willingness to seek employment:
Racism is always going to be part of the problem of communities in the north of Halifax,
because historically this has always been a black community. It’s a community where a lot
of the ancestors from Afficville would have settled to raise their families, and I think it’s
important to go back to recognising that when those people were in Africville, no-one was on
social assistance, they all had their own property, their own homes, and then when the
community was demolished they lost all that, they lost their self respect, they became
dependant on the City for money, they came from what they considered the country. Racism
is a big issue... So many people are still very small minded when it comes to cultural
groups, be that employment, where they live or communities. Even when you’re considered
working class, you have to be aware of the racism you face based on the job, and where you
come from and where you live (Black education worker).

For the North End racism simply works to exacerbate existing community problems. In the
way in which the community is portrayed by the media and perceived by others, the fact that
the community does have a high proportion of visible minorities means that Gottingen Street
is given more press attention for social problems than other disadvantaged communities:
Racism is a huge issue in this community and it’s probably the issue I would point to as
fundamental. We have a drug problem in this neighbourhood but there are also drug
problems in other neighbourhoods but Gottingen Street always gets the really bad press
around that and there’s no question in my mind that it’s the link between race and whatever
the bad issue is, so whether it’s race and poverty, race and drugs, race always gets associated
with bad stuff. There’s also drugs and prostitution going on in the North End of Dartmouth,
and that community gets a bad rap as well but it’s not as bad as Gottingen Street. The racism
factor, and mainstream society’s bad view of black people generally is a horrible problem
and it continues to be quite segregated. I’ve seen some real positive integrated efforts but it’s
a job and it doesn’t happen automatically (Anti-poverty worker).

While most community leaders acknowledge that the problems of the North End are a
combination of poverty and racism, it will only be if racism is tackled that the community
will be able to reach its full potential. Any solution to racism, however, will need to be long
term, and will require both government and the wider Nova Scotia community to recognise
the reality of racism, and to make a commitment to eradicating it from their society.

9.9

The North End and the Waterfront

9.9.1

WDCL Attitude to Poverty

In WDCL literature there is no reference to the potential of WDCL developments
making connections with disadvantaged communities.

One member of the stakeholder
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group argued that the WDCL would not even consider the possibility of forming such
linkages:
If you suggested that to the WDCL they’d look at you as though you had 57 heads. It is so
far from anyone of them... I would be very surprised if WDCL ever though that it was even
within planet space within their mandate to consider such a thing (Stakeholder committee
member).
Within the North End there was also little surprise that the problems of the North End were
not a consideration for the WDCL, since the waterfront is associated with wealth and
therefore power:
Why in hell would anyone who is developing the waterfront down there talk to anyone on
Gottingen Street? They couldn’t care less... You’re talking waterfront, you’re talking big
bucks, anyone who can afford to have a house or home on the waterfront has got a licence to
print money, so why would they be bothering to consult with anyone on Gottingen Street,
and why would they give a damn if anyone on Gottingen Street got any work to build
anything down there? Because it’s two different worlds... Were the community consulted on
that? I’d imagine a few people were asked about it, yes, but the ones that are putting the
buildings and stuff on there now? More money than Carter’s got pills. Money talks and it
doesn’t matter what the consultation was with the community. Wouldn’t have mattered less.
The bureaucrats were going to make the decision, go ahead, build, because there’s money,
and it’s nothing to do with making the community better or even our waterfront better. What
it’s doing is putting up a lot of high cost, expensive places for people to live that can afford
it, and that’s it. Nothing else. It’s not doing the city any good, it’s not doing our waterfront
any good, just a few people are going to get rich off it (Native community leader).
The city councillor for the North End, who although only recently elected had been heavily
involved in community action in the North End for several years, expressed the opinion that
the WDCL were more concerned about constructing new buildings and profit than about
average users of the boardwalk:
I wasn’t aware of it. I would have liked to have been, because I would have told them about
Bishop’s Landing, and that we need green spaces. It doesn’t make sense to develop yourself
to the point where you can’t sustain tourism. They’re thinking about money and long term
goals and having residents on the waterfront, but they’re not thinking about people strolling
on the boardwalk (City councillor).
Among the black community there was also a sense that the black community had been
excluded and that there was not an interest in accessing the views of the black community in
relation to the development:
We didn’t hear anything from them, we’ve never been approached and we aren’t aware of
what’s happening down there. I go to the waterfront regularly, with the kids, and it’s a
shame that you don’t see a lot of black faces down there. I think if they came to the
community and started asking questions and getting some feedback, I think if they listened,
people here could help out with what they’re doing (Black community worker).
There is, therefore, among the North End community an acceptance that the WDCL would
not be interested in their views or concerns and have not, therefore made an effort to ensure
that they are included in the consultation process.
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9.9.2

Community Attitudes to the Waterfront
Among most Haligonians there is a sense of pride in the Halifax waterfront. While

this is shared by North End community members there is also a belief that the waterfront is
aimed primarily at tourists and visitors rather than at local people:
R6. If someone comes to visit me from Ontario, I’ll say ‘you’ve got to come down and check
out the waterfront’.
R7.1 have no sense of connection with it, it’s just a nice place to go and visit once in a while,
but it’s really not a major part of my life.
R6. But you go back and stand on Citadel Hill and you can almost picture what it was like
when Citadel Hill was running.
R7. It’s for appearances, it’s for tourists (North End community residents).
There was also a perception that the waterfront had been developed for the wealthy so that
some community members felt that if they were not able to spend money, they were not
welcome on the waterfront:
R3. I think it’s a nice tourist attraction. You can go down there and spend your money, but
you can’t go down there and make any money.
R4. The only time I think you can walk there comfortably is when you’re going to spend
some money. Otherwise they don’t want to see you there (Native learners).
One of the reasons for the sense of exclusion from the waterfront is due to the lack of
physical connection, despite physical proximity, between the waterfront and the North End.
Decisions made several decades earlier, therefore, with the construction of the Cogswell
Interchange, have served to distance people from the waterfront:
Really decisions that were made by the City a long time ago have alienated this part of the
city from the waterfront. Here you’ve got the naval base and an overpass and the casino.
You don’t get to walk on the waterfront here because of what you have to go through and
even after that it’s not a friendly place (North End church worker).
Also, since the North End is a relatively tightly defined community people are less willing to
pass into areas which are considered outside the community’s boundary:
Another part is that I don't think this community sees itself as part of the waterfront. The
waterfront is down there - separate - the community ends on Barrington, you don't cross
Barrington because that's the great divide with that four lane road. People don't cross over,
they don't go down to the waterfront, it's not considered part of the community so I think that
might be another key reason why people don't get involved. It doesn't concern us, it has
nothing to do with us, it doesn't benefit us (North End community leader).
There is also a realisation that the concerns of the North End community will differ widely
from the concerns of wealthier people in the South End:
The city has basically pegged these people as having life problems, like garbage, noise, dogs,
the whole nine yards, and not thinking about economic development around them, but down
here, the biggest problem is not, how do I get a job or get off social assistance, their problem
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is T can’t see the harbour’. They’re both important but at different aspects of the spectrum
(City councillor).

The concerns which would be dominant for the North End community, are most likely to be
employment, since the waterfront itself is seen as the preserve of the wealthy:
The waterfront is a beautiful place, but the residents in this community do not really go there,
all the shops are expensive and it’s a touristy place. But then they could be hired to work in
those stores, be it cleaning, or cashier or guards, but that doesn’t happen (North End
community worker).

The way in which the waterfront has been developed is seen as reflecting the interests of
tourists and the wealthier elements of Halifax society and so does not capture the
imagination of economically disadvantaged communities:
The waterfront is a tourist attraction area and the people that frequent there would not be
from here. They’re people from the South End or the West End who go down on a Sunday
for an afternoon walk, just to visit the craft shops and so on. It’s a different kind of activity.
The people in this community are a bit more on the practical level, and it doesn’t fit in with
their life style. It’s not important (Black education worker).

Many community workers felt that the waterfront was simply an extension of a wider city
focus on wealth and tourism which attempts to exclude the reality of poverty in the city:
Are they going to have the freedom to enjoy the waterfront? Are they going to have the
freedom to participate in the segment of society that can have the buildings and the stores and
the wonderful shops down there, and I think no. The only time they can go down there is to
panhandle and even that is being taken away from them. I can understand that panhandling
is ugly and I can understand that panhandling points out the difficulty of a city, in this
beautiful landscape, that panhandling disrupts everything and shakes out the very core of
everything we try to present to the public and to the tourists. It shakes you up to see that
these people are here. It’s ugly and so I think everyone’s eager to have that stopped, and it’s
important to try and figure out what to do with these people. If you don’t provide for them
adequately, if you don’t have jobs - employment or people with employable skills and
inadequate housing and inadequate treatment facilities then you are depriving people of a
basic right of existence (North End church worker).

Several community members also noted the development of the Casino at the northern most
end of WDCL as an attempt to exploit the North End community without attempting to
provide lasting benefits:
What has to happen is that when waterfront development is looked at it has to be something
that benefits the entire city, not just a portion of the city. This idea that they'll build the
casino close enough to the North End for the people to go and gamble away their money but
we're not going to give them anything in return (North End community resident).

Among members of the black community there was also a sense that the waterfront was a
very white employment area and that visible minorities were not included:
Very few people of African descent work on the waterfront, it’s a very white employment
area. It’s not inviting either when you go down there. I don’t get a warm cosy feeling when
I’m down on the waterfront. When all those jobs became available because of the Tall Ships,
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or because tourism increased with G7, very few of different ethnic groups were involved.
The Dartmouth waterfront might be a little different once a year when they have the multi
cultural festival (Black education worker).

The general view of the waterfront, therefore, was that while it is a pleasant tourist
environment, it is aimed towards the wealthier segment of Halifax society and that the needs
and identities of economically disadvantage people, or of visible minorities, have not been
taken into account.

9.9.3

Awareness of WDCL Consultation

Virtually every North End community worker or community member interviewed
had no awareness of the public consultation process which the WDCL had conducted during
the previous year.

When asked about awareness of the WDCL public consultation the

responses on one group interview were typical:
R4. I had absolutely no idea.
R3.1 don’t even know what you’re talking about (Native learners).

One leading anti-poverty worker expressed a similar lack of awareness, and argued that this
reflected the widespread exclusion of people in poverty from decision making:
I don’t even know anything about the waterfront so that shows how out of the loop that any
of the groups that I work with are (Anti-poverty worker).

The actual methods of accessing public views is also questioned by some working in the
community, arguing that many local people would not be sufficiently motivated to
participate in consultation exercises:
No, and may-be I should have. I read the papers, but there was never a concerted effort to
bring the community into that because had there been I would have heard about it. I don't
think people would have gone along because we're so used to not being involved in things
like that (African Nova Scotian employment worker).

There is also a recognition, however, that for many working in the North End, the immediate
pressures of caring for the community mean that they are less likely to be able to follow
events happening at a citywide level.

In such a context there will need to be concerted

efforts made to include disadvantaged communities:
Not that I know of, and I’ve been working here since 1989. The only thing I know about is
the sewage plant they want to have down here. First Voice people aren’t represented at
meetings. Churches have not been involved because we are so darned busy. We don’t ask
the big questions enough. Quite often they write it in a newspaper or something but if you
don’t read the newspaper you don’t know (North End church worker).
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The WDCL was, therefore, criticised for not making any effort to reach out to those beyond
the South End and wealthier Haligonians, especially given the history of Africville and the
experiences of the black community:
I think it should connect. I blame the WDCL for not making any effort whatsoever to get up
the hill. It’s one of the things that mainstream people, particularly powerful mainstream
people who have consultation processes don’t get, and I think they don’t want to get. If you
want to involve marginalised communities, it’s not going to happen by putting an ad in the
paper and saying ‘come to a public meeting’. People, if they read that stuff at all, say ‘that’s
not for me’. How do they know? There’s a long and infamous history of those things not
being for these people, just the opposite. This is, after all, where many Africville residents
ended up. Of course the waterfront development should involve and concern people from
this community. This community’s accessibility to the waterfront, it’s like there’s this huge
barrier. I often have to remind myself that I’m working about half a kilometre from the
shore. What is there to remind me? What are the WDCL doing? Other than Seaview Park
and Point Pleasant, that’s the access to the water that people in the city have, so people in this
community should be, as in WDCL should ensure, that they are part of the process (Anti
poverty worker).

Many interviewees also stated that had they been aware of the consultation they would have
participated, although they doubted if the WDCL were genuinely interested in their views:
No, I didn’t know anything about it. Yes I’d have gone, and I’d have brought my friends.
I’m sure that you already know more about it than I do. It is true that some folks in the North
End don’t venture out of the area much but that’s not the case with me. I know lots of people
in the South End and I walk along the waterfront every week at least once. You might think
that out of that pool of contacts that I might have heard something. I would think that the
possibility was at the back of their minds that the least they would have done was some
consultation. It’s another point about ignorance and aggressive denial going together.
Perhaps they knew full well and they said ‘we don’t give a damn’ but I doubt that was the
case but implicitly they didn’t give a damn if they didn’t ask people (North End youth
worker).

A similar view was expressed in one group interview:
Rl. Sure I would have gone to the consultation if we’d had the opportunity.
R7. They’re only doing it just to be polite. They only want to hear from who they want to
hear from. They’ll listen to you, but they won’t do anything.
R3. It looks good for them if they have a lot of people come in and they say ‘let’s have a
consultation’ (North End community resident).

While the community had little awareness of WDCL there was an interest in the
development of the waterfront and most interviewees would have become involved had the
process been more accessible to them. There was scepticism, however, of the value of
participating when the perception was that the views of the North End would not have been
included in the overall plan.

9.9.4

Job Creation

While jobs are available within Halifax, many interviewees noted that for North End
residents there are several barriers to employment. One of the most prominent of these was
the type of employment available:
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Most of the vacancies that come across my desk are term, three months, six weeks, a year
maximum. If you and I were to be planning for our future, and you have a family, can you
plan if you have a job that’s going to end three months from now? How can you plan for
your children, for your education, for your retirement? (North End church worker).

There is also a perception that people from the North End, particularly those from Uniake
Square, a public housing area, were discriminated against in employment because of where
they come from:
It's that address on the application form, it's where you went to school. They're saying the
same thing as the black kids are saying. Being of a different race compounds the issue very
much, but all the kids start with the basic issues in this community. You are labelled by
where you live and where you're from. Then you can compound that by race, and you can
compound that by economics. The bottom line, for the youth of this community, they are all
already attached to something negative by growing up in this area, and then other things just
make it worse... There's no economic development for the area, there's nothing that's going
to make people be drawn out to other places (North End community leader).

Among community leaders there was a frustration that while there was a plethora of social
provision programmes for the marginalised within the community, there were far fewer
programmes seeking to find long-term solutions through employment:
The services to this community are social services, there’s no employment development
consideration at all for this community (Anti poverty worker).

With several new economic developments coming on line in recent years there was a
recognition that although there were opportunities for people to enter employment, these
opportunities were passing local people by:
So as far as reaching out to communities, ensuring that people are being trained, we have that
whole gas line thing, the perfect opportunity for job creation, well they didn't come to this
community. What do you say? You just keep watching all the opportunities pass by. People
are trying to get these things happening for the community but they're just not... Even when
you look at what's happening down on the dockyards and with the shipping companies, the
major firms that they've pulled in, there's no training, there’s no support, there's nothing that
is helping people get out of poverty by hiring them in those places. It's pathetic when I think
about it. I don't think it's going to happen here. The wealthy are going to get more wealthy,
the poor are going to stay where they're at and get poorer and the middle-class will trundle on
as they tend to do. There are so few programmes (North End community leader).

The development of the waterfront was seen as one such opportunity to access employment,
but there was scepticism of the likelihood of the potential for local people to access long
term, meaningful employment:
I would like to believe that if it did in any way, it may be in the form of a few jobs for a few
people while the development is going on, but in terms of becoming a long term participant,
or benefiting from it, I’m not sure about that. I’m not that impressed with it (North End
church worker).
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Job creation is, however, seen by the WDCL as one key way in which local people can
benefit from the developments on their land:
Job creation is one of the things that is important to us when we put out proposal calls. We
saw Nova Scotian Crystal as an opportunity to create a unique art form, we saw it as a
training ground, they're apprenticing people here and developing craftsmen. Job creation is
an element - it wouldn't be the only element, but it would be one of the things that we would
consider. A hotel or office space would be a very high employer (WDCL employee).

The jobs being created, however, were regarded by those in the North End as based around
short term opportunities in tourism and IT:
We need businesses, yes, but we need people. Business should not only cater for the mass
influence of tourists. I think that’s what’s happening. I don’t think that our provincial
products should be based on the influx of tourists or the short-term employment
opportunities, like telemarketing (North End church worker).

This perception was shared by those living in the North End who doubted that they would be
able to find long-term work on the waterfront:
I would say all the employment down there would be mostly seasonal, the ice cream stands
and things like that. All the employment seems to revolve around the summer time - it’s just
seasonal (Native learner).

It was also argued that if people from the North End were to access employment, there
would need to be a deliberate effort on the part of employers to reach into communities and
to make them aware of potential employment:
There would have to be a programme where some potential employer came to the community
and spoke to them about jobs... I think it would still draw from the same segment of society
who tend to frequent there anyway (Black Education worker).

While there is recognition that the development of the waterfront is creating employment
opportunities, there is little confidence that the jobs being created will be accessible or
provide long-term opportunities for those from the North End.

9.9.5

Ownership and Cultural Sensitivity

One of the key purposes of the WDCL is to create a sense of public ownership of the
waterfront - that it is created for all Nova Scotians. WDCL see this as one of their key
achievements. One employee states:
I think the East-West Boardwalk and the public wharves, and the events that we have, the
Tall Ships and the Busker's Festival, make people feel that it's theirs, and not just people here
but people in the province (WDCL employee).

Public events have been the key way in which the WDCL have sought to attract Nova
Scotians and Haligonians onto the waterfront. Such events often focus particularly on the
heritage of the waterfront and Nova Scotians maritime tradition. The most high profile of

377

Chapter 9: Towards A Grounded Theory for Halifax

these events was Tall Ships 2000, which is seen by WDCL as an event treasured by all Nova
Scotians:
In some ways Tall Ships is like motherhood. It's almost a self-fulfilling prophecy to say 'do
you enjoy Tall Ships?' but in terms of crowd control, the fun, the entertainment, the food,
prices, that would tell you was it of high quality event, something that you would treasure,
we do know that a lot of people came down to their waterfront for the first time (WDCL
employee).

However, not everyone felt that Tall Ships was ‘something that you would treasure’. This
was particularly true among members of the black community. One black education worker
stated:
It was interesting when the Tall Ships came and everybody had different impressions. I think
if you spoke to a lot of, I don’t like to call myself intellectual, if you talk to intellects of
African descent you’ll find that a lot of them didn’t go to Tall Ships and the reason being that
Tall Ships are not a positive thing in African Nova Scotian history, it’s the slave ships, it’s
how a lot of our ancestors got taken from their homeland and taken to wherever. When the
white population got all excited about Tall Ships, I couldn’t wait for them to leave, because it
wasn’t a good time for me emotionally. I don’t think a lot of thought is taken into what one
thing means to a cultural group over another. I think it’s all based on dollars and cents. If
you go down the waterfront you’ll see a lot of white culture, the tartans and so on, you see
nothing of African Nova Scotian history, you see nothing that speaks to Africa, or any other
culture, apart from fishing. You’ll see lots of Bluenose ships, lots of lighthouses and lobster
traps but that’s not just who we are (Black education worker).

Among members of the black community, particularly those acutely conscious of their
cultural heritage there was a sense that there was no effort in Tall Ships, or in Halifax
cultural events in general, to reflect the diversity of Nova Scotian cultural identity:
When I think of the Tall Ships I don't think of anything to celebrate personally. Some of our
people were down there and I ask them 'so how did you like the Tall Ships?' and 'what did
you like about them?'. I always want to know. There was a time when I would have gone
down to see the Tall Ships, if I was younger, but if you have a true sense of who you are and
from what you've come, a Tall Ship would just strike horror. They just present an awful
image of how we've come to be here. We have so much work to do in terms of awareness in
how we stage cultural events that represent who we are as Nova Scotians. We're Nova
Scotian too, but we get left out of that mix of how Atlantic Canada is promoted. To me the
Tall Ships could be seen as a major insult to me and to a lot of our people, and anyone who
was insulted, justifiably so (African Nova Scotian employment worker).

Among the Native community too, there was a sense that the importance of the Halifax
waterfront in their history (the site was a Mi’qmaq landing site centuries before colonisation)
was not reflected in the way the waterfront was being developed. When asked if he felt there
was any reflection of Mi’qmaq culture, one Native community leader responded:
No, not unless it’s to put a head-dress in window or something like that. And Mi’qmaq never
had head-dresses (Native community leader).

While WDCL state that they seek to create a sense of ownership of the waterfront for all
Nova Scotians, the developments and events held on the waterfront do not reflect the
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diversity of Nova Scotian experiences of the waterfront, or the different cultural connotations
of the waterfront for different groups. While their heritage is not reflected and shown to be
valued, visible minority groups are unlikely to feel a sense of ownership of the waterfront.

9.10
■

Conclusion: Towards a Grounded Theory of Inclusive Regeneration

Operation of WDCL

A waterfront such as Halifax carries huge significance nationally as well as locally. While
respecting the wider significance it is important that local people too feel a sense of
ownership. It is also necessary to create clear lines of accountability and a relatively high
profile so that the public know who has responsibility for development and can make contact
with them. Accountability also helps to keep the development corporation focused on its
responsibilities and ensures that it works within a broad framework of development and not
in isolation. When developing a public consultation process there needs to be clarity in what
role the public is to play, as well as ensuring that the consultation process is accessible to a
broad cross section of people. Public participation needs to be an ongoing and inclusive
process, not a one-off event.

■

Experiences of WDCL Consultation

In developing the consultation process it is important to be aware of the diversity of the city
community in which development is taking place. In reaching out to the public there is a
danger of reinforcing exclusion by including only middle class or majority interests. Those
involved in the process need to be assured of their influence, and to be involved at every
stage of the development process. Also, if the public are to be committed to the process,
they need to be assured that the development corporation are genuinely committed to
including them.

■

Community Context of the North End

In communities where poverty is widespread and where community needs are urgent it will
be difficult to motivate people to think beyond their immediate needs. If a community has a
long term history of disadvantage and oppression there needs to be an holistic approach to
tackling multiple problems and increasing the self-esteem and motivation of those living
within the community.

Where the community and particularly community leaders are

already under pressure, they are unlikely to be able to think about developments outside their
own immediate area. It is not enough to simply make planning processes open to such
communities, it is necessary to engage proactively in order to encourage them to participate.
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The North End and Wider Halifax

If society encourages a sharp division between rich and poor areas of society, this will result
in those in poverty feeling further marginalised. Also, the concentration of social services
within one neighbourhood will inevitably exacerbate problems of poverty and negative
social behaviour. Integration needs to be approached geographically as well as economically
and ideologically, removing the barriers that prevent individuals from feeling part of the
wider city.

Decision makers, and community organisations need to be careful not to

reinforce negative images of particular communities, and to recognise the strengths, as well
as the weaknesses of particular localities.

■

The Community Sector

The community sector in North End Halifax is extremely fragmented.

While having a

variety of community orientated organisations within a community can provide a wide range
of social benefits, groups need to work together in a co-ordinated way to avoid duplication of
services and to increase the community’s lobbying powers.

A co-ordinated system of

funding would help to reduce competition between groups.

Individuals who assume

positions of leadership are likely to become disenchanted, and to lose the support of their
communities, if their efforts are not rewarded with by improved conditions within the
community.

Also, community organisations need to have some measure of financial

stability if they are to retain their staff. Within communities with major economic and social
problems it is easy for community organisations to become focused on reactive approaches
to poverty. In Halifax, government funding encourages this approach. If organisations are
to effect major, long-term benefits they need to develop a more proactive strategy.

■

The Government-Community Interface

Within Halifax, relationships between government and economically disadvantaged
communities are poor. In relation to consultation, the use of the rhetoric of consultation
without a genuine commitment to listening and responding to the voices of disadvantaged
communities will be more harmful than helpful. The intention behind consultation needs to
be clear so that participants know the level of influence which they are likely to have, and
government needs to reach a level of being prepared to trust, and to work in partnership with
grassroots organisations. Consultation processes will reflect the overall attitudes of those in
positions of power towards disadvantaged communities. Problems of poverty will not be
solved unless government are prepared to first admit that poverty is an important issue which
needs to be taken seriously, and is prepared to take a sympathetic, rather than a blaming
approach to those in poverty. Ensuring that combating poverty remains on the government
agenda is part of the role of community organisations, but since these are often overworked,
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and since disadvantaged communities are relatively powerless in relation to elections,
government itself may need to take the initiative. If facilities are continually being removed
from a neighbourhood, and if funding decisions are negative, there will inevitably be a
breakdown of the community’s trust of government.

Where government view the

community sector as unprofessional they are also likely to distrust the community. Building
relationships will require strong leadership within both government and the community, and
the breaking down of the ‘us and them’ relationship between the two. Those involved must
also be prepared to be honest about their organisational remits and limitations. In relation to
funding, government need to recognise and cater for the realities within communities. Co
operation between government departments who provide funding is necessary if they are to
take an holistic approach to tackling poverty.

Funding organisations also need to allow

community organisations greater power to identify their own needs and develop long-term
solutions, rather than relying on short-term responses.

■

Race and Racism

The black community face particular challenges in relation to accessing employment and to
participating in decision making processes. While community organisations can do much to
encourage people to become more involved, and to build the education and skills base of the
community, there also needs to be a recognition of the barriers which exist and government
organisations, service providers and employers need to make efforts to remove some of these
barriers.

Tackling inequality, however, requires wider societal changes including a

recognition that racism continues to be a powerful force, and that it is unacceptable. There
therefore need to be efforts made by government to force employers and their own
organisations to challenge institutional and hidden racism.

■

The North End and the Waterfront

Development corporations are likely to reflect wider governmental attitudes to poverty. If
there is not a wider focus on targeting potential benefits of developments (including
employment) towards those who need them most, development corporations are unlikely to
consider linkages with disadvantaged communities a priority. Developers need to consider
the potential impact of regeneration upon all levels of society and consider how they might
work with disadvantaged communities. While waterfronts are inevitably popular, if they are
developed as consumer focused, and reflecting only one aspect of maritime history, they are
unlikely to be welcoming places for those from marginalised groups.

If the voices of

economically disadvantaged communities are to be accessed, the consultation process needs
to be developed in a way which recognises and seeks to overcome the barriers for these
communities. Processes which simply place advertisements in a local newspaper or invite
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people to a public meeting show a fundamental lack of awareness of community context and
reflect a lack of effort to include those on the margins and a lack of interest in their potential
contribution. Also if visible minorities are to feel a sense of ownership of the waterfront,
there must be some effort to reflect a diversity of cultural and historical experience in the
way the waterfront is developed. To neglect the culture of minorities shows a disrespect for
their role in a city’s heritage.
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CHAPTER 10: CONCLUSION

The world is only improved by people who do ordinary jobs and refuse to be bullied.
Nobody can persuade owners to share with makers when makers won’t shift for
themselves (Gray, 1985).

10.1

Introduction

This thesis has aimed to focus on the ‘messiness of the everyday’ (Imrie et al, 1996), to
allow ordinary peoples’ lived and breathed everyday experiences of urban regeneration to be
expressed. The core aims of the thesis, as stated in the introduction have been:
*

to explore the operation of social exclusion at a practical and grounded level;

■

to examine in detail the participation of economically disadvantaged communities in
urban regeneration;

■

to explore these concerns at a local level through the operation of large scale urban
regeneration in Belfast, Northern Ireland and Halifax, Nova Scotia;

■

to suggest a model of good practice for tackling social exclusion through urban
regeneration.

The research challenges existing literature which seeks to compartmentalise social exclusion
and urban regeneration by showing the complex set of relationships which operate within
cities undergoing regeneration. The thesis argues for an alternative and integrated approach
to participation in decision making which recognises the complexity that exists both in
governmental institutions, and in disadvantaged communities. This complexity determines
the level of inclusiveness of any development and is influenced by all players in the process,
not simply by decision makers. This final chapter will first examine the material discussed
in chapters 2, 3 and 4 in relation to the research findings, exploring the extent to which the
existing academic literature relates to the research findings.

The methodological

implications of grounded theory will be discussed, including the benefits of a comparative
study.

Finally, a model for developing inclusive decision making will be introduced,

outlining the various factors which will influence the development of inclusive or exclusive
planning processes and development.

10.2

The Changing Urban Landscape of Belfast and Halifax
Chapter 2 explores the academic literature surrounding the changes taking place in

western cities in the late 20th and early 21st centuries. While it is possible to regard these
changes as abstract processes, their implications are felt by ordinary people living within the
city who, while perhaps not necessarily aware of the meaning of ‘postmodernism’,
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experience the realities of urban change in their daily lives.

The emphasis within

postmodernism upon viewing cities as growing ever more ‘multi-ethnic, multi-racial,
multiple’, with a resultant growth in racial tension (Sandercock, 1995 pl4) is not borne out
in either Belfast or Halifax. For the communities studied in both cities, ethnic, cultural and
racial divisions are not new phenomenon, but have existed for generations. The sectarian
divisions in Belfast have existed for several centuries, and there have been tensions
concerning the place of the black community in Halifax since the founding of the city.
Therefore, while the tensions of diversity are very real concerns within both cities, they have
been a constant factor in both since their origins. Perhaps because Belfast and Halifax are
smaller, regional cities, and have had relatively weak economies, they have not experienced
the major migration which both Sandercock (1998) and Soja (1995) observe in Los Angeles.
For both the study cities there has not been an increase in ‘territorially based and racist
politics’ - they have always been major features in both cities. The 20th century has seen an
increase in the attention paid to these issues in Belfast and Halifax and discrimination against
particular religious or racial groups at an official level has reduced markedly although
division remains a key problem for both cities.

In relation to Sandercock’s other two

markers of the postmodern city - the rise of the political influence of indigenous peoples and
the age of feminism, neither can be said to have made a major influence on either city.
While the North End of Halifax does have a Mi’qmaq population it is not a major influence
in city politics, and native community infrastructure, while part of the community context of
the North End, has little influence beyond the immediate community. The native community
does, however, as shown in chapter 9, continue to feel very much excluded from city
decision making processes.

In relation to Soja’s six restructurings, both Halifax and Belfast have seen a renewed
focus on the potential of the urban core, as well as increased industrial activity on the
outskirts of the city.

However multiculturalism, as already argued, is not a recent

characteristic of Halifax, and has not had a major role in Belfast. Soja’s third characteristic
is the increasing complexity of the urban form. This is certainly true of both Halifax and
Belfast in that both cities are experiencing a renewal of the urban core and residential
development for wealthier people close to the city centre. The fourth characteristic is the
change in the social structure of cities. Although not necessarily reflected in urban form,
there has been increased social dislocation in Belfast and Halifax. In Belfast the decline of
traditional industry has hit Protestant communities hardest and has, perhaps resulted in the
greatest change in economic position for this community. As shown in interviews, the loss
of traditional employment and the devaluing of traditional skills have been felt keenly within
Protestant communities. Catholic communities such as the Markets have also suffered with
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changes in the economy, but perhaps these communities, with better community
infrastructure and a greater focus on education have been better placed to take advantage of
new opportunities. The position of the North End of Halifax has also been hit by changes in
economic and urban structure.

The loss of traditional employment in shipbuilding and

associated industries, as well as the decline of the economic hub of Gottingen Street has
affected the local employment base. For many community members, the discrimination
faced by black and native peoples has meant that their relative economic position has
changed little. Many of those who would have been relatively well off because of traditional
industries have therefore been squeezed into the lower bulb of Soja’s dumbbell. For the
most disadvantaged however economic restructuring has not had a major impact, since they
remain in the lowest economic bracket. If anything, the introduction of anti-discrimination
legislation may actually result in an improvement in their status. Soja’s fifth geography
relates to the rise of the carcereal city. In Belfast a geography marked by tightly defined
boundaries is certainly not a new phenomenon. Although there have been tensions resulting
from some Faganside developments along interface areas, these simply pick up on pre
existing sectarian boundaries and barriers. One of the key achievements of Faganside is that
it has actually managed to create neutral space in the city which is not immediately
identifiable as the territory of either side. There may, however, with some of the tensions
surrounding the Ravenhill Reach apartment development, be the beginnings of a new
economic interface in the city in which those who are wealthier attempt to close their area off
from poorer sections of society. In Halifax, there is little evidence of increased segregation
or division between rich and poor. The black community, for example, has long been set
apart from the wider community, and FIniake Square has, if anything, created greater
integration. From interviews, however, there is a perception that there is a deliberate effort
to ensure that poverty and a core of social services remain contained within the North End, in
order to protect the South End. Soja’s final geography of ‘urban hyper-reality’ is reflected
by some of the new developments occurring in Belfast - the Odyssey, with an ice-hockey
team made up almost entirely of Canadians reflects little of native Belfast culture. There is
an ‘anywhereness’ about many of the new building developments in Belfast and Halifax
which suggest a hyper-reality not linked to any one place.

The greater awareness of territoriality and locality emphasised in postmodern urban
theory cannot be perceived as a new phenomenon in either Belfast or Halifax. The
disadvantaged neighbourhoods studied have always been set apart, and marked by a strong
identity.

In terms of postmodern urban identity, however, both cities have shown an

awareness of the symbolic importance of place. Waterfront regeneration has been market
orientated and driven by a need to promote the city to the wider world.

Such images,
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however, do not reflect the culture of all sections of society and tend, as Goss (1993) argues,
to be marked by a nostalgia for an idealised past. This can be seen in the heritage promoted
by Laganside - particularly in the Lanyon Place site with the ‘Sheep on the Road’ sculpture
which local people see as insufficient to commemorate the cultural identity of the Markets
community. The cultural identity promoted by the Halifax waterfront also does little to
reflect the variety of historical cultural experiences of Nova Scotians. As a general rule,
then, post-modern urban theory does, in part, reflect the concerns which are played out at
local level, particularly in relation to urban re-imaging and economic change. However the
phenomena noted by Sandercock and Soja tend to be both American and world city focused.
Smaller urban centres have perhaps been affected less by the growth of migration and
feminism. The issues of sectarianism in Belfast and multiculturalism in Halifax cannot be
described as postmodern, since they have existed for centuries. Also, the poor should not be
overgeneralised.

The experiences of disadvantaged communities vary, and there are

considerable differences between communities.

Access to employment will not be

influenced solely by the labour market, but also by local factors including racism, perception
of types and opportunities for work, and barriers to employment.

The experiences of urban regeneration have followed the pattern described in section
2.3.1. For both Belfast and Halifax the decline of traditional industry and port activities
along their waterfronts resulted in urban decay close to the heart of the cities and a need to
re-imagine and re-image the urban core.

Both cities responded through government-

instigated, but private-led large-scale urban regeneration projects which have failed to create
a truly unique character for the waterfront area. In Belfast, much of the new architecture has
been described as placeless, and the focus on performance spaces - an ice-hockey stadium, a
Warner Brothers cinema and Hard Rock Cafe contain little that is specifically Belfast (with
the exception of the Waterfront Hall which has become a symbol of the new Belfast). In
Halifax, physical development has a slightly more localised feel, especially due to the
presence of the Historic Properties.

Many of the new developments however adopt the

‘placeless’ architecture described by Zukin (1997). Both cities have also had problems of
integrating new developments into the urban fabric.

This is clearest in Belfast where

interviewees, particularly in North Belfast, frequently mentioned problems of access and
feelings of distance from Laganside developments. Similar feelings emerged in interviews
in Halifax, where the waterfront was seen as distant and separate from the North End. Both
regeneration initiatives have, at some level, resulted in feelings of alienation and exclusion,
with the sense that the new development is for the wealthy and not for the communities
studied. This is particularly pronounced in Belfast where interviewees frequently mentioned
that they felt that Laganside developments were for someone else. Similar feelings emerged
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in Halifax, where interviewees felt that new developments were aimed at wealthy
Haligonians and tourists rather than people from the North End.

However, while Mier

(1994) argues that urban ‘visions’ often become a wedge dividing classes, this is not
necessarily the case where efforts are made to ensure that local people benefit economically
through job provision. The case of Belfast shows that some development corporations do
attempt to ensure that local people can access new jobs, although success is limited. Where
such efforts are not made however, as in Halifax, the regeneration can leave disadvantaged
communities feeling further isolated.

Many academics place an emphasis upon reading the physical urban landscape for
indicators of power within society, and both the Belfast and Halifax waterfronts can be read
in such a way. This was not however an issue which emerged strongly for those from
disadvantaged communities interviewed. There was an awareness of the urban landscape as
representing the city.

This emerged most strongly in Belfast where many of those

interviewed felt that Laganside, and particularly the Waterfront Hall, had come to be
synonymous with the peace process and a ‘new Belfast’. However, most people felt that
employment, training and housing were much more indicative of the extent to which local
people had been considered in new developments.

While the issue of linkages into

Laganside developments was regarded as a sign that local disadvantaged communities had
not been considered when designing new developments, the buildings themselves,
particularly the Waterfront Hall, were liked by most interviewees.

In Halifax, too, the

majority of those interviewed liked the waterfront itself, although they felt that it was of little
direct benefit to people from the North End. Again, individuals from the North End were
more concerned about job provision than about the built environment, and for many, the
waterfront was simply not considered a priority. The lack of social provision within their
own community was of greater concern than any sense of exclusion from the wider city.
Criticisms of the lack of cultural sensitivity from the black and native people’s communities
centred more upon the events held on the waterfront than on the waterfront itself. At a wider
city level, however, there was a recognition that the poor are often demonised, and that
wealthier areas sometimes seek to exclude poorer people from their area. In Belfast this was
seen most strongly with the Ravenhill Reach development where gates providing access to
the Lagan from Lower Ravenhill had been sealed shut. Laganside themselves, however,
were opposed to such action and continue to encourage the use of the Laganside area by
local people. In Halifax, those living and working in the North End did feel that the North
End had been demonised, and that there were attempts at containment of poverty, and of
social services including needle exchanges and soup kitchens within the North End. This
was also evident in attempts to move panhandlers out of the waterfront area, despite the lack
387

Chapter 10: Conclusion

of social programmes to proactively tackle the panhandling problem. Those in North End
Halifax were more likely than those on Belfast to believe that the wider city was consciously
trying to contain, rather than to trying and eradicate, poverty.

It is debatable if the majority of changes in the housing market in either Belfast or
Halifax can be described as gentrification.

While new housing development on both

waterfronts could be described as existing in working class areas, the land itself has not
traditionally been used for housing, and therefore represents new housing stock rather than
the invasion of working class housing areas. There may be gentrification occurring in some
communities in Belfast, related in part to Laganside as well as to general house price
increases across Northern Ireland. Particularly in communities in South Belfast, sandwiched
between student housing areas and the city centre, many interviewees argued that people
from outside were buying houses, and that house and rent prices were increasing. Housing is
an emotive issue for people living in disadvantaged communities in Belfast, particularly in
Catholic areas where the perception is that new housing is being provided for wealthy
newcomers when there is a huge demand for housing from local people.

Among these

communities, particularly in the Markets, there is sometimes a sense that city authorities are
deliberately trying to destroy the community. Such an opinion is in the minority however, so
that Belfast does not truly support the urban revanchism model put forward by Smith (1996).
In Halifax, however several community leaders in the North End felt that the community was
deliberately being allowed to go into decline, in order to make way for gentrification. While
this is in keeping with Smith’s model of gentrification, it was a minority view within the
community. While gentrification was seen by Smith as a deliberate strategy to push the poor
out of a particular area the beginnings of gentrification in Belfast, and the decline of the
North End in Halifax were seen by most interviewees more as a symptom of carelessness
that a deliberate attempt to exclude disadvantaged people.

10.3

Social Exclusion in Belfast and Halifax
Both Belfast and Halifax, although relatively small regional cities, have been

impacted by changes in the global economy so that many of the trends outlined in section 3.2
can be observed in both cities. In Belfast, the decline of traditional employment since the
1960s has created a large group of people whose skills are increasingly irrelevant to the
economy.

Many of those who would have held full-time, secure employment are now

unemployed or under-employed.

Working class communities have been worst hit by

changes in industry, and have been least likely to benefit from the support of the Northern
Irish middle class by government. However, for most of the communities studied, changes
in the economy have done little to change their relative position in Northern Irish society
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overall, although, particularly in Protestant communities, those who would have been in
employment have been pushed further into poverty. Similarly in Halifax, the North End
community includes many of those who would traditionally have been on the margins of
society. However changes in the structure of the economy, and particularly in the focus of
the city with the decline of Gottingen Street as a commercial centre, have meant the loss of
secure employment from the area. For both cities, the economic focus has moved towards
the service industry, information technology and call centres.

However, since these jobs

tend to be poorly paid and insecure, and since disadvantaged communities in neither city
seem to be accessing them in large numbers, they have little impact upon the economic
environment within disadvantaged communities. It is interesting too that both governments
have attempted to support the middle class through locating government sector jobs in
Northern Ireland and Nova Scotia respectively. As a result, then, neither city truly reflects
the Hutton’s (1995) 30/30/40 society or Lipietz’s ‘hourglass society’.

The diversity of the experience and perception of exclusion emerges strongly
through the research. There is a recognition in both cities that the communities studied are
‘separate’ from the mainstream. However decision makers in Belfast and Halifax approach
this separation in very different ways. In Belfast there is an acceptance of the terminology of
social exclusion, and of the need to integrate people into society not only through
employment, but also through ensuring accessibility for those who are economically
disadvantaged. In Halifax there is a much greater concentration upon poverty and exclusion
is regarded as relating to race more than to wealth.

In terms of the SID/MUD/RED

trichotomy set up by Levitas (1998), in Belfast the most obvious approach to social
exclusion is SID, where the perceived solution to exclusion is through bringing
disadvantaged people into employment. Employment is seen by both Laganside, and often
by communities themselves, as the key way in which Laganside developments can benefit
local people. The emphasis on GEMS and other training schemes, as well as the focus
within communities on accessing new jobs, reflects the European Union stress on integration
through work. There are also, however, some aspects of RED, since there is a recognition
that people from local communities should not simply benefit through work, but also from
improvements in the environment, from accessing public space, and through attending public
events. This suggests at least some recognition of the multi-faceted nature of exclusion, and
of the rights of citizenship. Laganside also shows an awareness that its policy and actions,
alongside the work of other governmental decision makers, will have a role in determining
the integration of local people and communities into new developments. While the rhetoric
of MUD is not evident among decision makers, there is a clear perception among the
community that this is, at times, the attitude taken by decision makers towards disadvantaged
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communities.

This is particularly clear in discussions concerning consultation, where

communities often feel that lip-service is paid to consultation while in reality there is no real
commitment to listening to disadvantaged communities. Also, the red line is seen by some
community leaders as a deliberate attempt to set the new developments apart from existing
communities. Such views are, however, in the minority. For most interviewees, the general
view was that access to employment was the key way in which local people would become
integrated into new developments, while also recognising the importance of the multi-faceted
nature of exclusion and the role of government in developing integrated schemes to empower
local people.

In Halifax the general approach adopted by decision makers to poverty fits most
closely with the MUD model. The Bill 62 controversy was perceived by the community and
voluntary sector in Halifax as an attempt to punish the poor and force them into employment.
The general grudging approach to poverty, and the adoption of reactive schemes to ensure a
basic standard of provision without a genuine strategy to tackle poverty suggests that the
poor are regarded as an ‘underclass’ who need to be forced to bear the responsibilities of
citizenship.

The narrow segregation of the city along class lines, the renaming of the

northern section of Gottingen Street and the concentration of social services in the North End
community also suggests that among the general public there is a sense of distance from
people living in the North End. Such separation also serves to reinforce this view since
poverty is concentrated in one area and anti-social behaviour stereotyped by the media so
that the North End community is cast as the negative side of Halifax. That government
employees refer to North End community members as ‘those people’ suggests that they have
been villainised rather than taken seriously by government.

Such an attitude is perhaps

created by the perception that the Haligonian economy is relatively strong, and a reluctance
to accept poverty as a real part of Halifax society, so that it is preferable to blame those who
live in poverty, rather than government and wider society for social exclusion. Those living
in the community are conscious of this attitude to those who live in poverty, since
government schemes, such as support of emergency food banks or needle exchanges, seem
to attempt to contain rather than cure the impacts of disadvantage. Among the community
themselves there is an element of a SID approach, with several organisations seeking to
address training needs and employment. The attitude that if people in the North End could
only access jobs they would be able to participate more fully in society is common. There is
much less of a recognition of RED however, particularly among government. There is a
reluctance to attempt to develop an integrated and holistic approach to the problems of
exclusion, and a lack of imagination on the part of organisations such as the WDCL that new
developments can potentially help to tackle poverty. The community itself, particularly the
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black and native people’s communities, recognise the multi-faceted nature of exclusion, and
the need for a determined response to systematic racism as well as to poverty. However
there is little faith that government are prepared to take such an approach to working with the
North End community.

Although not usually referred to directly by interviewees, the issue of rights and
responsibilities was important in explaining the role of government and communities
themselves in tackling social exclusion.

One of the most important issues for those

interviewed was who should take responsibility for addressing the problems of
disadvantaged communities.

In Belfast, government organisations and Laganside in

particular tended to focus most on the rights of citizenship - the right to be able to access
public space, events, training and employment. As such Laganside and BRO accept the need
to ensure that disadvantaged communities have the opportunity to benefit from new
developments.
citizenship.

Communities too tended to emphasise the primacy of the rights of

There was a firm belief that the provision of community funding, training

schemes and community orientated projects was a basic right for disadvantaged
communities. There was also, however, a recognition of the responsibilities of citizenship.
Both Laganside and many of those living or working in the community recognised that
government organisations can only do so much in addressing disadvantage. Communities
and community leaders need to take responsibility if anti-social behaviour is to be tackled
and if people are to take up employment.

This responsibility was emphasised more by

government organisations than by community leaders and some community leaders were
reluctant to accept responsibility for problems within their own communities.

In direct

contrast to this, in Halifax there was a much greater emphasis on the responsibilities of
citizenship than on basic rights. The perception of most of those living or working in the
North End was that their community was perceived as not fulfilling the responsibilities of
citizenship (particularly through employment) and so do not deserve to benefit fully from the
rights. The approach to welfare and to social provision for the community seemed to be
made to respond to extreme need, and to ensure survival rather than a basic standard of
living.

Consultation policy made little effort to ensure that the views and needs of

disadvantaged people were integrated into plans. The responsibilities were also emphasised
by funders and by government decision makers in relation to community mobilisation, and
the need for commitment on the part of the community if the area was to be improved.
North End community workers too tended to focus on the need for the community
themselves to organise around major issues and to lobby to influence government decisions.
Those in Halifax seem to have less of an expectation than those in Belfast that government
has a responsibility to ensure a basic level of support for individuals and community
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organisations.

Government in Halifax too, seem to adopt a less ‘providing’ role for

disadvantaged communities.

10.4

Participation and Planning in Belfast and Halifax
The issue of participation in decision making has been central to the research. The

intricacies of participation and consultation in both case-study cities have been explored in
depth in the previous four chapters. The issues raised by those communities and decision
makers relate clearly to the debates explored in chapter 4, particularly in relation to the
approaches taken to accessing the views of disadvantaged communities, the challenges of
building relationships and the degree of influence which communities hold in the respective
cities. The purpose here is not, therefore, to explore each of the concerns raised in Chapter 4
in relation to Belfast and Halifax, but to give a broad outline to the approach taken to
participation in each city.

In Belfast, planners and Laganside are very aware of the

contemporary debates within planning recognising that inclusion in planning is one of the
rights which accompanies citizenship, and that the inclusion of disadvantaged communities
in regeneration will have implications for their inclusion in wider society. The approach
taken to planning has, therefore been relatively inclusive. Decision makers recognise that,
particularly in the politically contentious context of Belfast, it is not enough to depend upon
representative democracy. Although political representatives are included - through City
Council, and through the inclusion of City Councillors on the Laganside Board, the
Corporation also attempts to ensure wider participation. Efforts towards inclusion do not,
however, go as far as associational democracy. The process used by Laganside relates most
strongly to a combination of participatory democracy and communitarianism, where an effort
is made to ensure that the views and needs of disadvantaged communities are included in
decision making, and where there is a recognition by communities themselves of the need to
become mobilised through community based organisations. The process, however, takes
account of the problems with approaches. Firstly it is recognised, in relation to participation
that there is a need to be deliberately biased towards disadvantaged communities and to
make particular efforts to ensure the participation of these groups. Laganside also takes
advantage of community based organisations, but retains its decision making role, since it is
not always possible to ensure a shared consensus between each of the disadvantaged
communities and between business and governmental interest in Laganside.

In terms of

practical approaches to participation, there is a recognition on behalf of Laganside of the
need for public participation, yet communities do not always feel that they have any major
influence on the way in which Laganside acts. The strategy taken by the Corporation would
be defined by Arnstein (1969) as ‘degrees of tokenism’ including information provision,
consultation and, to some degree, placation (since there is an awareness of the power held
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within the community itself). Some power is given to the community through the GEMS
project in particular, where the Partnership Board is represented on the Steering Group, and
through the small grants scheme where events are organised by Laganside, but run by local
communities. Laganside also works in partnership with local communities to some extent
through community representation on the Laganside Board, and in individual community
arts based projects. However as a general rule, the Corporation retains its position as final
decision maker, and does not delegate power or give citizen control over developments.
They have, however, adopted a combination of one-way and interactive approaches, ranging
from information provision, through Laganlines and mail-outs to community organisations,
through to more participative approaches.

In Halifax there is an awareness on the part of decision makers of the challenges of
creating an inclusive consultation process.

This is evident in the interviews with municipal

planners and academics working in the training of future planners. However, the awareness
of barriers to citizen involvement is not necessarily reflected in practice. The consultation
process for the WDCL, while having a greater degree of public involvement than in the past,
shows little evidence of innovative approaches to community involvement. Decision making
leans heavily on representative democracy with a widespread belief that representatives at
municipal, provincial and federal levels will ensure sufficient representation of public views
informing decision making.

While there have been some moves to challenge this,

particularly through the campaign for public involvement in planning, and in holding public
meetings around major decisions, many Haligonians remain cynical of the extent to which
the public’s views are taken into account. There are some moves towards participative
democracy however. ‘Consultation’ is as popular a term in Halifax as it is in Belfast. The
public meetings and the Stakeholder Group organised by the WDCL do show some
commitment to ensuring public engagement and attempting to provide a channel for public
views.

However, there is no recognition within this process of the problems of public

engagement and of the need to ensure that all aspects of society are represented. The WDCL
make no specific effort to recognise the barriers to participation which exist for economically
disadvantaged and visible minority communities, and to work with communities to address
this. There is no evidence of communitarianism or associational democracy at work in the
work of the WDCL. The approach to working with the community has however included
both one way (news-sheets) and interactive (focus groups and design workshops) methods.
These approaches have, however, been short term, and do not represent an ongoing
commitment to include the public in decision making for the waterfront.

In relation to

Arnsein’s model, the strategy of the WDCL also falls within ‘degrees of tokenism’, but
unlike with Laganside, the strategy focuses almost entirely upon ‘informing’ and
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‘consultation’.

While there may be some de.ree of ‘placation’ this relates purely to the

business and wealthier community groups - thoe which are perceived as having power - and
not to disadvantaged communities. In reality, he WDCL approach to involving the North
End or other disadvantaged communities has een almost non-existent, choosing to ignore
that sector of the city rather than trying to engge with it. The relationship between WDCL
and the North End, therefore is not reflected in irnstein’s model.

10.5

A Grounded Theory Comparative^pproach
As suggested earlier, much of the existng literature surrounding the changing urban

landscape, social exclusion and participation irolanning is reflected through the experiences
of people in Belfast and Halifax. However, thelifficulty of these separate approaches is that
they fail to suggest the complexity of actual ommunities and corporations. In reality the
city, social exclusion and participation are closly linked and will inevitably influence each
other. To attempt to focus on any of these isaes individually results in the obfuscation of
other aspects of the process. If we seek to unerstand the extent to which regeneration will
include or exclude those on the margins, it is ncessary to look at the broad range of factors
which impact upon disadvantaged communitis and development corporations.

Also, in

much of the existing academic theory the foci; is upon the academic voice and reading of
particular scenarios. Where there is a concemation on the operation of planning systems,
there tends to be a focus upon the power andaosition of the planner rather than upon the
communities involved. To focus simply on govrnmental decision makers and their remits is
to ignore one half of the equation. Communties too are hugely influential in relation to
participation.

Suggesting that power lies in he hands of planners neglects the potential

power of a well organised and motivated comiunity. Also, focusing on either planners or
communities in isolation may mean that the reitionships which develop between them, and
the occasional blurring of the line between tb two (through partnerships, or government
funded, community based organisations) is nc explored. This thesis has aimed to take a
broad, practical and holistic view, to recognie the multi-faceted nature of exclusion and
inclusion, in order to suggest potential methodsof creating greater social inclusion.

The advantage of the grounded theor approach has been that it has allowed the
complexity of people’s lived experiences tcbe expressed in the interview data.

The

interviewees cover a very broad range of issus and concerns rather than focusing on one
particular aspect of regeneration. The intervew data therefore reflects the reality of the
context of regeneration with many concerns irerlinked, and with community, planners and
decision makers approaching the same issue tom a different vantage point. By exploring
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the key issues from the points of view of community members, community leaders and
workers, voluntary sector workers, planners and regeneration workers it becomes possible to
take a broad view of how different groups interact. It also becomes possible to identify the
remits, attitudes and needs of different individuals and groups which influence the degree of
inclusiveness of the process.

By exploring the different components of a very complex

system it is possible to identify the various issues which will create a situation where
disadvantaged communities become excluded from the planning process and to suggest what
can be done to create a more inclusive decision making process. Also, the grounded theory
focus on not approaching research with a pre-existing set of theories to test, ensures that each
interviewee is free to raise the issues which they consider most important to the debate. This
often means that the research takes on a new direction which might not have been expected.
Issues of the cultural insensitivity of the Halifax waterfront, for example, would not have
been expressed if the interview had been more narrowly focused.

This approach also

allowed community leaders, community groups themselves and decision makers to express
their own perceptions and experiences. While individuals were given the opportunity to
express their views on the broad themes raised in other interviews, they were also able to
raise new issues which they felt were important.

The grounded theory approach was adopted to this research largely because this
methodology encourages a bridging of the gap between abstract theory and empirical reality.
The information produced has been focused on the experiences of regeneration in two cities.
As a result the data is largely descriptive and empirical, since the requirement of the
methodology is that the work is based in lived experiences, not academic theory.

The

information produced, however, has been used to create a model of creating social inclusion
through urban regeneration. As such, it seeks to use the empirical material gathered which
reflects the realities of the city context to provide a framework in which other regeneration
processes can be understood. The advantage of this approach is that the model which is
produced reflects actual experiences of real regeneration processes, and the concerns of
communities and decision makers, rather than those of theoreticians. Grounded theory also
places an emphasis upon the obligations of the researcher - obligations to those researched,
to society and obligations of relevance. These obligations reflect the ethics of the project,
outlined in section 5.3, that the research should comment on the issue of exclusion and seek
to inform policy decisions.

The research has therefore sought to be relevant to the

communities and decision makers included in the project. Within this, a brief report will be
sent to each of those interviewed and a full copy of the thesis sent to the two waterfront
development corporations and placed in local libraries so that those involved will be aware
of the outcomes and findings of the study. The research also seeks to be accessible to those
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who have been involved in the research. The model, which is introduced in the next section,
seeks to inform academic debate but also to be of use to community groups and decision
makers by providing, in an accessible format, an outline of the range of factors which will
influence the level of inclusiveness of the decision making process. The use of grounded
theory methodology has provided a framework for conducting research which seeks to value
local experience while also informing academic debate. As stated in the Introduction ‘the
research seeks to refocus on the need for urban geography to attempt to be socially relevant,
and to address the inequalities which exist within society’. Grounded theory methodology
provides one potential means by which urban geography researchers can conduct research
which seeks to be relevant to policy, attempts to address social inequalities, while also
producing research that reflects the diversity of postmodern urban experience and contributes
to academic theory.

The comparative approach was also important in allowing the complexity of social
exclusion to emerge. Although Belfast and Halifax are similarly sized cities, undergoing
similar economic challenges and seeking to reimage themselves through waterfront
regeneration, and although both are very 'western' cities, they exist in differing political
contexts. The Northern Irish and Nova Scotian governments have differing attitudes and
responses to social exclusion. The communities studied share much in common, including
unemployment, poverty, lack of community confidence and poor linkages with the rest of the
city. However, each community is also unique, attempting to respond to particular local
challenges including sectarianism in Belfast and racism in Halifax. Taking a comparative
approach has increased the complexity of the study, raising many issues which would not
have been addressed had either city been studied in isolation.

This has given a greater

awareness of the number of variables involved in creating social exclusion, and the
challenges of creating inclusion.

Had either city been studied in isolation, some of the

factors which influence how participative systems operate might not have been included,
either because they would have been taken for granted (the presence of partnership systems
in Northern Ireland) or because they simply were not a concern raised by interviewees in that
particular city (racism was highlighted as a concern Halifax, for example, but not in Belfast).
Similar themes often emerged in both cities, such as the need for honesty and trust between
decision makers and the community, which show the basic needs of creating social inclusion
in decision making. In terms of the model which will be developed in the following section,
research in Halifax tended to highlight the preconditions in the community and among
decision makers which are needed if an inclusive model of community participation is to
develop. Belfast, where some degree of participation is taken for granted, highlighted the
actual practical challenges of a regeneration body and disadvantaged communities, each with
3%
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different concerns and remits, working together. The Halifax case study therefore helps to
show the context which is needed to create inclusive decision making, while the Belfast
case-study suggests how such a decision making process needs to operate in order to be
inclusive.

10.6

A Model for Creating Social Inclusion through Urban Regeneration

Research in Belfast and Halifax has shown that there are a large number of variables
which influence the extent to which communities become included or excluded from the
regeneration process. Each of these has the potential to impact upon how consultation is
conducted, how involved communities become and how inclusive a participative process
will be.

In order to reflect the complexity of this process while also suggesting best

practice in promoting social exclusion through urban regeneration, a model has been
developed. The ‘Bridge Towards Social Inclusion through Urban Regeneration’ (see figure
10.1 for a schematic approach to the model and figure 10.2) divides the influences upon the
degree of inclusion into six broad areas. The ‘Preparing the community’ and ‘Preparing the
corporation’ outline the starting point and the pre-conditions which allow communities and
regeneration bodies to enter into an inclusive decision making process.

‘Building a

confident community’ suggests measures which will allow the community to be built up and
to approach the decision making process with greater confidence.

‘Building an open

corporation’ suggests features which will encourage decision makers to adopt a more
inclusive approach to regeneration. ‘Barriers to participation’ identifies those issues which
are likely to prevent a truly inclusive relationship developing between disadvantaged
communities and decision makers. ‘Creating an atmosphere for participation’ suggests the
overarching environment which will encourage those involved to form relationships and
become involved in inclusive decision making.

10.6.1 Preparing the Community
■

Strong Community Infrastructure

In Belfast, those communities with a well developed and established infrastructure were
those most likely to benefit from Laganside developments. Communities with an established
infrastructure, most notably the Short Strand, were better prepared to get involved and were
better able to encourage people at ground level to become involved if facilitates existed
within the community and if there was an established means by which to disseminate
information within the community.

In part this infrastructure is dependent upon some

outside funding in order to aid the establishment of facilities and support staff workers. In
Halifax there is a strong and varied community infrastructure. This has been accessed
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Creating an atmosphere for participation

Figure 10.1: Schematic representation of bridge towards social inclusion through

urban regeneration.
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through battles to save community services. However, the most reliable of this infrastructure
is based around local churches, schools and libraries which are not dependent on short term
government grants. These organisations are therefore most likely to have a lasting role and
impact

within

the

community.

Community

infrastructure,

including

facilities,

communication and staffing, therefore needs to be established and to have some level of
stability through funding and support.

■

Mobilised and Co-ordinated Community

Those communities in Belfast which had support from the grassroots were most likely to
become involved in decision making. There was also, however, some evidence of a distance
between the community leaders and ground level community members so that even when
community leaders were aware of Laganside developments, this awareness was not shared
by the community themselves creating a sense of distance, even when an effort had been
made to involve communities.

Where the community was mobilised at grass roots, and not

dependent on professional community workers, there was likely to be greater stability. In
Halifax the problems of lack of community mobilisation was openly acknowledged and seen
as one reason why the North End was often ignored in wider city decision making. Also,
given that the North End contains a number of communities within communities the lack of
co-ordination between them and local organisations has reduced the lobbying power of the
neighbourhood. It is therefore important that individuals are involved in local level issues
and that the community, and community leaders work together to ensure that they can
present a unified voice.

•

Positive Outlook

In both Belfast and Halifax those communities which were inward and backward looking
were less likely to become involved in new developments or to take a proactive approach to
improving their areas. It was important in both cities that communities did not focus purely
on what was negative within their areas but were willing to recognise and build upon the
communities’ strengths.

Concentration on negative features and on things that had been

‘done to’ the community are likely to erode hope and reduce a community’s sense of its own
power.

•

Willingness to Take Responsibility

Among some communities in Belfast there tends to be a culture of blame where the problems
of the community are blamed upon government. Although many of these allegations may be
true it is possible to blame other organisations for the problems of the area without
recognising the responsibility of the community itself to take a proactive approach to
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development.

Even where Laganside has made an effort to involve communities, some

leaders were unwilling to acknowledge this or to recognise positive aspects of development.
In Halifax too, some commentators recognised a culture of dependency within communities
with an unwillingness for professional community workers to actually take responsibility for
changing circumstances within the community. If demanding the rights of citizenship it is
important that communities and community leadership are also willing to accept the
responsibilities.

■

Representative and Accountable Leadership

Laganside expressed the concern that community leadership in Belfast was not always
representative of the communities whose views they sought to access. By contrast in those
communities which had an established leadership which the majority of the community
knew and had confidence in, both the community leaders and Laganside were more
comfortable working together in decision making. In Halifax there was a concern that the
leadership which has evolved is not truly representative of the community. This was most
clearly evident in relation to the previous city councillor. Those leaders who did inspire the
community’s confidence were more likely to mobilise the community to action. There is,
therefore, a need for a leadership in which both the community and those from outside can
hold confidence.

Also, where there is an established leadership, it is less difficult for

corporations to make contact with the community, and more difficult to suggest that there is
not an identifiable person to contact within disadvantaged communities.

■

Committed and Charismatic Leaders

In both cities, individual leadership has made a major difference for communities. Where
leaders are impassioned, committed and determined they are more likely to spark the
enthusiasm of the community. Corporations are also likely to be more willing to work with
leadership who they know to be committed.

In both communities some individuals,

particularly those from within the community itself had been the centre of mobilising the
community and running innovative and successful programmes.

■

Openness to New Employment Opportunities

In Belfast there had been a long dependence on traditional industries. These are therefore the
sources of employment with which communities are most familiar. The renewal of the
Lagan however marks a move towards a new economy and new types of employment. There
is however, among some communities, a blanket scepticism covering all new employment,
and as a result they are less likely to take advantage of new opportunities. In Halifax too
there is scepticism concerning new types of employment. While not advocating that people
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in disadvantaged communities take low paid employment which is likely only to produce
poverty in another form, there needs to be an openness to new types of employment and a
willingness to consider training and work in areas that are not already established for those
communities.

10.6.2 Building a Confident Community
•

Developing a Relationship with Government

Part of the success of BATs, MBW, BRO and the Area Based Partnerships in Belfast is that
they have encouraged the building of relationships between communities and government.
Through building these relationships communities have established lines of communication
with decision makers and are less likely to be intimidated in making contact. In Halifax
fewer of these relationships exist between government and disadvantaged communities.
There are no formal mechanisms for these relationships and as a result North End
community workers are not as able to contact government workers over issues of concern.
Developing individual relationships with those working in government are important in
breaking down fear and lack of trust, and are also likely to create a more efficient flow of
information between community and government.

■

Developing a Proactive Approach

Most Belfast communities have some ground level involvement in education or training, and
in linking local people into employment. As a result they are more likely to be interested in
the potential of developments such as Laganside. In Halifax, the immediate pressures of
poverty prevent community workers from moving beyond a purely reactive approach.
However, while a reactive approach may meet the immediate needs of the community, it is
having little impact on the long term prospects for the North End. Communities need to be
able to look beyond the short term and immediate needs if they are to see the potential of
getting involved in regeneration outside their own community.

■

Information and Technical Support

Most communities do not have professional planning experience.

In Belfast some

organisations, such as CTA, exist to help local communities get involved in planning issues.
Laganside have also provided communities with information regarding new developments.
As a result the communities are better equipped to become involved in the planning process.
Many working in the community, however, felt that Laganside did not provide enough
technical assistance and information to allow them to become meaningfully involved in the
planning process.

In Halifax there is little community based technical advice available.

Virtually no information was provided to the North End community to assist them in
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becoming involved in WDCL consultation. As a result the coimunity is ill equipped and
lacks the necessary confidence to become involved in the plannip of the waterfront. While
it is not enough to merely supply communities with infrmation about proposed
developments, it is an important part of the process. It needs, hwever, to be accompanied
by technical support if communities are to be involved in plannin decisions in a meaningful
way.

«

Holistic and Long Term Funding Support

In Belfast there has been a long process of building communitj capacity through funding
support, stretching back to BATs. There has also been some abmpt to integrate funding,
although there is still a great deal of fragmentation.

Organisaons such as NICVA and

NIVT, however, help to keep communities aware of the range o funding available. Also,
the strategy of community funding tends to be area rather than ;sue focused. As a result
communities have been able to develop infrastructure and are tbrefore better equipped to
work with outside agencies. In Halifax funding is much more fagmented and is normally
provided on a year to year basis. Without reliable and co-ordina;d support it is difficult to
attract committed workers, to develop a long term strategy or to bild community confidence
or infrastructure. If community organisations are to have a lastig impact they need a co
ordinated and long-term approach to funding with which to build tie community and create a
context in which participation can take place.

■

Training for Community Sector

The community sector in Belfast has been marked in rcent years by increased
professionalisation.

While this does hold some problems, as i can distance community

workers from the community itself, it helps to ensure that the coimunity has the confidence
and the expertise to work with outside agencies.

Training hs also helped in building

informal networks between community workers. In Halifax thereire fewer opportunities for
training for community staff. Those working within the communiy tend to have expertise in
other areas but do not benefit from focused community deviopment training.

While

communities can be developed by charismatic leaders who have file training, training does
help to build the confidence and efficiency of community workers

■

Tackling Inequality and Divisions

The divisions between communities in Belfast are obviously a prblem for those working at
community level, often preventing communities from working tqether on issues of mutual
concern.

In addition, the inequalities in community infrastruoire between Catholic and

Protestant communities causes difficulties for agencies seeking toake an equitable approach
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to decision making. In North End Halifax the divisions within the community and fractures
in community infrastructure often mean that the community do not take a co-ordinated
approach to tackling community problems. If communities work well internally, and have
good relationships with other communities they are more likely to present a unified voice to
decision makers.

■

Local Level Training and Education

For many communities one of the main barriers to participation is a lack of confidence.
Local level education is key both to developing community confidence and in ensuring that
local people can access training and employment.

However, in Belfast many people are

fearful of moving out of their local area due to concerns about sectarian violence. In Halifax
there is also a sense that people do not feel comfortable outside the North End. It is therefore
important that training is provided locally, and that communities can be empowered within
their own areas in order to equip them to eventually move outside the local area.

10.6.3 Preparing the Corporation
■

Clear Focus and Accountability

Staff feel that the main strength of Laganside has been the clear remit and focus which the
Corporation has. Although community workers question this remit, the focus has allowed
Laganside to take a decisive approach to development.

Within this there is, however,

accountability to both the appointed board members (who include representatives from
disadvantaged communities) and to DSD. As a result Laganside will be unable to make
major decisions without several layers of accountability. Decisions therefore must contain
some level of community input. In Halifax the WDCL has no clear lines of accountability
and even members of the stakeholders’ group are unsure of to whom the Corporation is
actually accountable. Also, while the WDCL have a focus on a particular area of land, they
have not yet created a long term, integrated vision of what the Corporation seeks to achieve.
As a result the public have little confidence in their ability to influence WDCL decisions, are
unsure of what the plans are for the waterfront, and have little confidence that the
Corporation is being held to account. If communities are to have confidence in the work of a
corporation, and to be willing to participate in consultation, they must have an awareness of
what the corporation is actually trying to achieve, and believe that the corporation is being
held accountable for its decisions.

■

Commitment to Inclusive Participation

Laganside has, from the founding of the Corporation, had a statement in its aims and
objectives concerning benefiting local communities. While communities do not always feel
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that the Corporation lives up to this statement, it does ensure that Laganside makes an effort
to connect with local people and to consider the impact of their developments on
neighbouring communities.

Many communities feel, however, that the Corporation is

paying lip service to inclusive participation rather that genuinely seeking to benefit local
people, and as a result have little confidence in the participative process.

There is also a

sense that Laganside are unwilling to recognise the skills, knowledge base and
professionalism within the community which would allow greater honesty between
community and Laganside. WDCL makes no reference in its mission statement to involving
the public in decision making. Public consultation exercises are therefore regarded as oneoff events, and the public has little confidence in their commitment to including the
community. The lack of involvement of disadvantaged communities is particularly marked
yet there is no commitment on the part of the WDCL to engage with these communities.
There is inevitably then virtually no participation in WDCL consultation among members of
the North End community.

While statements of commitment to public participation are

useful, unless there is an underlying commitment to ensuring that people are involved,
participation will not reach its potential.

■

Commitment to Equality

If disadvantaged communities are to become involved in planning, and to feel included in
new developments there needs to be a genuine commitment to ensuring that they share the
benefits of new development. In Belfast there is a recognition of the employment potential
of new businesses coming into the area, and Laganside has shown a commitment to helping
local people to access these jobs although questions are raised concerning the status of some
of the available employment.

In Halifax there is no commitment to working with

disadvantaged communities, or to linking new employment opportunities into areas of
greatest employment needs. There is, therefore, little sense of linkage between the North
End and the waterfront.

■

Committed and Charismatic Leaders

As in the community, it is often individuals within Corporations who spark innovative
practices and inspire the trust of communities. This is particularly evident in Laganside
where particular Laganside employees have shown a determination that local communities
should be involved.

Dynamic leadership has inspired the confidence of many within the

community, has encouraged the formation of personal relationships and has provided a
human face for Laganside.
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■

Awareness of Religious/Cultural/Racial Issues

In Belfast religious and cultural tensions often have major implications for planning, and for
how consultation exercises are conducted. Laganside has shown some awareness of these
issues, particularly in relation to holding information events in local communities. However
it is also criticised for not recognising the implications of the walkways on the sectarian
geography of Belfast, and for differences in the allocations of small grants to Protestant and
Catholic groups. In Halifax there are also considerable tensions surrounding culture and
race, although these do not receive as high a profile. However, these concerns have not been
recognised by WDCL so that there is no representation of visible minorities on the
Stakeholder Group and there is little consideration of cultural sensitivities on the waterfront
itself. Development corporations need to recognise the sensitivities of the context in which
they work. If individuals are to feel valued and included there needs to be a respect for the
concerns which impact upon their lives.

•

Awareness of Barriers to Participation

In both Belfast and Halifax there are considerable barriers identified to disadvantaged
communities’ participation (see 10.6.5). Unless corporations recognise these problems there
will continue to be little involvement of disadvantaged communities in planning, and little
social inclusion. If corporations are aware of these barriers, however, they can make efforts
to overcome them in order to create a more inclusive process. This can be seen in the efforts
of Laganside, however many community leaders argue that they have not gone far enough,
particularly in relation to the barriers which exist to employment. The WDCL however,
seem much less aware of the barriers which exist for disadvantaged communities, and as a
result the consultation process reflects little effort to engage with them.

■

Commitment to Meeting Physical Infrastructure Needs

Development corporations in Belfast and Halifax have radically transformed the physical
environment in both cities. There therefore needs to be some assurance that disadvantaged
communities will benefit from this. Where existing housing is under pressure it is important
that new development makes some provision for affordable and social housing to meet local
needs.

This was a particular concern in Belfast where the lack of social or affordable

housing for families served to build resentment of new developments. In addition if housing
is made available at a low-cost it deflates the sense that new housing development is
exclusive and that the waterfront serves only to benefit the wealthy.
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10.6.4 Building an Open Corporation
■

Provision of Necessary Power

The necessity of accountability outlined in 10.6.3 needs to be balanced with the provision of
power. This was shown most clearly in Belfast where communities would have been more
comfortable if Laganside had had some planning powers and the power to determine the
types of development on particular sites. While it is necessary to balance power against
accountability, if corporations want to ensure that communities are included and that the
outcome of community participation is put into practice, they need to have the power to
determine the final course of development

■

Time and Resources for Consultation

Building a participative process of decision making will involve an investment of time and
money. If a development corporation is created without consideration of necessary staff and
costs it will then be difficult for the corporation to resource community involvement. In
Belfast, Laganside have resourced two full time community liaison workers and senior
members of the planning team have invested considerable time into working with local
communities. Where this has happened, particularly in East Belfast, communities tend to be
more positive about Laganside developments. However those within Laganside recognise
that there is often not enough time available to those involved in development to meet with
community leaders. In the WDCL there is no staff member dedicated to working with local
communities. Without an investment of time or effort, communities are more likely to feel
excluded.

■

Openness to Community Concerns

The attitude taken to community consultation is hugely important.

In both Belfast and

Halifax communities often expressed the view that although decision makers often went
through the motions of consultation, the views expressed were not actually included or
considered when the decision was being made. It is important that corporations go beyond
the rhetoric of consultation and participation, that there are open lines of communication and
that communities feel that their concerns are actually being taken into account when
decisions are being made.

■

Ongoing Relationship with the Public

Since Laganside do not approach community involvement as a one-off event but as an
ongoing series of contacts, communities are more likely to feel comfortable approaching
Laganside in relation to issues of concern.

Also, the creation of an ongoing system of

participation assures the community of a genuine commitment to ensuring that they are
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involved at every stage of Laganside’s development. WDCoproach to participation has
been in terms of a one-off consultation exercise which all or no ongoing public input
into the development of the waterfront. Even members of tlkeholders Group, the ‘elite’
in terms of public participation, are unsure of the long-term j of the group. If the public
are only allowed in at particular stages of the process tire more likely to feel that
consultation is merely tokenism.

■

Flexibility

Communities, economic environments and corporations arstantly undergoing change.
As a result corporations need to have flexibility built into structure to allow them to
adapt to new situations.

Laganside, for example, hai to adapt its community

involvement strategy as communities themselves have be' better resourced and more
confident.

Some interviewees felt, however, that the ing knowledge within the

community sector has not been met by a willingness on tlf of Laganside to work in
partnership with communities. With the WDCL, the corpoi has been in existence for
many years with little change in its overall approach toic involvement and should
therefore adopt a new policy towards urban involvement anountability.

•

Valuing Experience and Building Personal Relations

Given that one of the key barriers to community particip is a lack of trust between
communities and decision makers, one of the key ways of coming this is to build long
term relationships between those involved. This can be seelelfast where Laganside has
been in existence since 1989 and has developed relationshith community leaders over
that time, resulting in greater trust of Laganside employet the community. In Halifax
members of the North End do not know those employed itCL. Since the WDCL is a
faceless organisation to them, the North End comiy is unlikely to initiate
communication. Building experience of working with coiities is likely to be a slow
process but it is important to value it as a key way in whicinsure better communication
between communities and decision makers.

■

Respect for Heritage and Culture

The land regenerated by development corporations is ofted which local people have
attached with a cultural or historic significance. In Belfas example, the Lanyon Place
site had long been a place of employment bound up with larkets community identity.
When this land was redeveloped local people felt that cultural identity had been
ignored. In Halifax some visible minority groups feel that cultural heritage is ignored
in the way in which the waterfront is developed and in thats which are held there. If
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people are truly to feel included in new development it itant that they feel that their
heritage and culture is respected. This is one important which decision makers can
show that they genuinely seek to develop an inclusive wat

10.6.5 Barriers to Participation
■

Suspicion and Lack of Trust

Many communities express a scepticism of government.ng that there is no genuine
commitment to involving disadvantaged communities in n making. Similarly, some
government decision makers seem to have a similar lackt of communities, believing
that community based organisations are not always reprve of the wider community,
and that some community based organisations lack profdsm. In Belfast this lack of
trust was most evident in relation to consultation, aiob provision, where some
communities felt that Laganside were not acting in the brests of the community. In
Halifax mistrust was more deeply entrenched, with mamunity leaders and members
feeling that government was actually hostile to the North nmunity.

■

Pressures of Poverty

For individuals living in poverty, the day to day pressures iving with a limited income
means that they are unlikely to take an interest in develc outside their own area. If
there is an organised community structure this may go so to alleviating this problem.
In Halifax, however, the pressures of poverty were so exnat they impacted upon both
the community itself, and upon community workers. If cdy leaders are concentrating
upon meeting the community’s basic needs it becomest impossible to develop a
proactive approach. Also, the difficulties often associat poverty, such as problems
accessing transport and inability to afford childcare will upon a person’s ability to
attend public consultation meetings.

■

Inequality

Because of the variation between communities there witably be differing levels of
capacity between communities. These inequalities mean ne communities will benefit
more than others, and that it will be almost impossible fdon makers to prevent these
pre-existing inequalities from influencing the extent to whimunities become involved.
Communities will, therefore, benefit from new developn different levels, which can
build resentment between communities. This can be seeifast where some community
members, particularly in Protestant areas, felt that Cabmmunities were benefiting
more.
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Sense of Powerlessness

If communities have had little history of being involved in participation and are living in
disadvantaged communities they are likely to have little belief in their own ability to change
decisions. This emerged frequently in interviews with community members in Belfast who
believed that Laganside had no interest in their opinions and would not take their concerns
into consideration. In Halifax too, despite some success in recent community battles, many
community members felt that no-one in the wider city was interested in, or attempting to
tackle the neighbourhood’s problems. This was reinforced by voter apathy which means that
many community members do not vote because they do not believe they will influence the
direction of government. If communities are convinced that they are powerless it will be
incredibly difficult to motivate them to participate in decision making.

•

Negative Past Experiences

For many communities the history of planning decisions which have harmed their
communities has resulted in a scepticism of planners and planning processes. In Belfast the
legacy of the Westlink, and planning decisions which have damaged the economy of the
Markets areas mean that many community members believe that planners are not concerned
about the impact of planning decisions on economically disadvantaged communities. This is
even more pronounced in Halifax where the legacy of Africville means that the black
community in particular is extremely suspicious of planning decisions and is therefore
sceptical of involvement in current planning processes.

■

Apathy and Inward Focus

In addition to scepticism and suspicion, many communities are apathetic concerning
participation in decision making. Community leaders in both Belfast and Halifax recognised
that some community members in communities that have a long legacy of poverty simply
come to accept the status quo, so that it is difficult to motivate individuals to become
interested in improvement in the community or in employment. Also, the problems created
by poverty are multi-faceted so that people may be more concerned about their own family,
or their own street, rather than thinking about what is happening in neighbouring areas. In
addition many communities can be inwardly focused. This is exacerbated in both Belfast
and Halifax by arterial routes and poor transport infrastructure which serve to cut
communities off from surrounding areas rather than helping them to become integrated into
the wider city.
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■

Lack of Confidence

Many communities lack the confidence to become involved in public consultation. This may
be due to lack of education or because of differences in accents, addresses or cultures which
some community members may feel that others will regard as inferior.

This lack of

confidence may influence an individual’s willingness to travel outside their local area and
will also impact upon access to training and employment. In Belfast this lack of confidence
was raised as one reason why some communities would not travel to the city centre or
Laganside areas, even if just to use public space. Some local residents were also unwilling
to apply for jobs in Laganside businesses because they felt they would be perceived as
different. Similar concerns were also expressed in Halifax, in relation to why some local
people would not apply for jobs outside their area.

■

Racism/Sectarianism

In Belfast Laganside has consistently sought to ensure that it is perceived as neutral. Even
so, the perception of bias means that some community member have negative perceptions of
the Corporation. It is important, in such a contentions context, to ‘avoid the appearance of
evil’, making efforts to ensure that communities do not see the development corporation as
biased. In Halifax the perception and the reality of racism prevents many visible minority
communities from taking part in wider decision making.

There is little doubt that

institutional racism continues to exist in Nova Scotian organisations. There is perhaps not
the necessary effort being made to ensure that visible minorities are given an equal role in
society.

Also, racism has existed for many years and has therefore impacted upon its

victims. Several black interviewees believed that because of the experience of racism, many
in the black community did not become involved in wider society outside their own
immediate community. The effect of generational racism has also meant that the black
community does not have access to the same resources as the wider population.

10.6.6 Creating an Atmosphere for Participation
■

Commitment to Tackling Poverty

If corporations are to be concerned about improving the situation for disadvantaged
communities, there needs to first be a commitment from wider society to tackling poverty.
Much of this impetus must come from government who must give leadership, and financial
support to addressing poverty. In Belfast, a range of policy measures, most notably TSN,
have placed tackling social exclusion firmly on the government agenda.

DSD, and by

implication Laganside, are therefore obliged to consider the impact of their policies on
disadvantaged communities. In Halifax there is often a reluctance to acknowledge that there
is a problem of poverty. Interviewees argued that tackling poverty was not on the agenda of
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government and as a result there is no pressure upon the WDCL to consider potential
benefits of their developments for economically disadvantaged communities.

•

Adequate Welfare and Community Funding

In order for communities to reach their full potential they must receive some support from
government to help them develop community infrastructure and build community capacity.
In Belfast this community funding has been instrumental in the development of organisations
such as CTA which provide technical support for communities. The history of BATs, MBW
and BRO running through from the 1980s have served to develop community infrastructure
at local level so that communities are now much more confident and articulate and better
equipped in working with other organisations.

In Halifax, the lack of adequate welfare

provision was a major problem for communities and community workers. Since people’s
basic needs are not provided for by welfare provision, community agencies are forced to fill
the gap and become service providers, diverting their attention from developing a proactive
approach for the community. Community funding itself also tends to be fragmented so that
it is difficult for communities to plan for the long term. It is therefore necessary to provide
adequate levels of both welfare provision and community support if communities are to be
equipped to become involved in decision making.

■

Communication Between Government Departments

In order to develop an integrated approach to social inclusion it is necessary to develop an
holistic approach which recognises the multi-faceted nature of disadvantage. However, if
communities are to develop such an approach they will need the support of other agencies.
In Belfast the TSN approach encourages a cross-departmental effort to tackle social
exclusion. Interviewees in Laganside, however, felt that there was not always sufficient co
operation between government agencies to ensure that others were working so that
communities were equipped to respond to the opportunities of Laganside. In Halifax one of
the main criticisms of the administration of funding was that it was piecemeal and that
government agencies were not always aware of initiatives being run by other departments.
As a result community workers are forced to cobble together a series of programmes and
grants in order to meet the needs of local people.

If government departments do not

communicate, the approach to poverty will be fragmented and uncoordinated. If maximum
use is to be made of government resources, government departments need to work within an
overall governmental strategy towards poverty.
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Commitment to Integration

If disadvantaged communities are to be socially included, communities of economic
disadvantage need to be integrated into the wider city. This requires a change in attitude in
wider society that poorer areas are not considered ‘separate’ from the rest of the city.
Laganside have served to work against a sense of separation through the creation of public
space and riverside walkways. However, if wider society continues to think of inner city
communities as separate, they are more likely to tolerate disadvantage so long as it remains
contained with those areas. This is particularly marked in the North End, where the wider
community make considerable efforts to distance themselves from the Gottingen Street
community. As a result, interviewees felt that behaviour and reduction of services were
tolerated in the North End which would not have been tolerated in other areas of the city.
Government and policy makers need to be leaders in encouraging a sense of integration by
ensuring that economically disadvantaged communities are afforded the same privileges as
other citizens. Community residents will therefore feel more valued within the city and more
willing to participate in decision making.

■

Training and Job Provision

While not the sole means by which economically disadvantaged individuals come to feel
included in wider society, employment is a vital way in which regeneration can benefit
disadvantaged communities. However, for this to happen there needs to be a wider culture
of training and job provision which recognises the barriers which exist to employment and
seeks to encourage people to enter training and employment.

This requires innovative

schemes at a city wide level which work in partnership with communities to link people into
employment.

While such schemes are in evidence in Belfast, take-up has been

disappointing.

Schemes do also exist in Halifax, but these are not high profile and

community workers often felt they received insufficient funding from government.

■

Urban Integration

Transport planners also play an important role in creating an atmosphere of inclusion.
Virtually all the communities studied had problems with transport infrastructure, either
because of major arterial routes running through or past the community or because of poor
linkages to other areas. In North Belfast, for example, the West Link acts as a major barrier
between communities and the city centre.

For East Belfast, poor road layout makes

pedestrian access to Laganside or the city centre difficult.

In North End Halifax, the

Cogswell Interchange and Barrington Street cut the community off from the water and from
the urban core. If communities are to feel part of the wider city they need to be able to
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access other areas. Transport planners can help create an environment in which barriers are
removed and linkages to the wider city formed.

10.7

The National, Regional and Local Context

There are clear similarities between the approaches taken to regeneration in Belfast
and Halifax. Both cities have focused on reimaging the urban waterfront through investment
in waterfront infrastructure with the intention of creating a new image for both the wider city
and region. However, as the research has shown, there are major contrasts in the experiences
of regeneration in the two cities, the participation of communities, and the responses of local
people.

The contrast between the two developments is created through the layers of

government, distribution of power, economics, culture and expectations between the two
continents, countries, regions and cities, which impact upon the nature of regeneration. This
section seeks to identify how the differences between the contexts of the two developments
have impacted upon the regeneration in Belfast and Halifax.

10.7.1

Europe and North America

As explored in chapter three, there are clear differences between the general
theoretical approaches to poverty and social exclusion in Europe and North America. In
Europe, the terminology of 'social exclusion' has broad acceptance, although definitions of
the term remain contentious. In the 1990s and in the new millennium, the existence of social
exclusion in broadly understood by policy makers in terms of Levitas' social integrationist
discourse. In European Union policy and documentation, exclusion is understood broadly in
terms of participation in paid work.

As a result, for projects which receive European

funding, such as Laganside, there is likely to be a concentration on the provision of training
and on the creation of new employment. In North America, however, the terminology of
social exclusion is much less common, with a concentration upon economic poverty rather
than upon the processes of exclusion. As a result there is often a less holistic approach to
addressing the problems of economically disadvantaged communities, with a concentration
upon the immediate effects of poverty, rather than upon broader attempts to tackle the root
causes of disadvantage.

There are also key differences in the attitudes towards the balance of rights and
responsibilities of citizenship. European policies and states tend to place a greater emphasis
upon the rights of citizenship, arguing that individuals have a right to a basic standard of
living and to a range of social services. As a result citizens have higher expectations of how
the state should provide for them.

There is general agreement that even those without

permanent employment are entitled to adequate welfare, and that the state is obliged to help
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disadvantaged communities in efforts to tackle the social exclusion of community members.
Although governments in both Canada and the U.S. would agree with these principles in
broad terms, there are major differences in how they impact practically upon citizens. While
welfare is regarded as a means to ensure a basic income, approaches to those who are
unemployed is much closer to the ‘moral underclass discourse’ promoted by Dahrendorf and
Murray. Responsibility for poverty is much more likely to be placed upon those who are
poor, rather than on the need for jobs and training, or on the wider structure of society. As a
result the approach to poverty tends to focus on forcing the unemployed into work, through
tough workfare programmes, stemming from the belief that one of the key responsibilities of
citizenship is work.

Responsibilities of citizenship, therefore, are more likely to be

emphasised than rights, so that at a local community level there tends to be less support, both
economically and in principle, for those seeking to take a more proactive and holistic
approach to exclusion.

10.7.2 United Kingdom and Canada

One of the main differences in the approach to economic disadvantage, and to
regeneration in the two cities, stems from national government.

The development of

Laganside has occurred largely under a Labour government with a social integrationist
approach to social exclusion. U.K. wide then, there has been a concentration on training and
on employment schemes to bring the unemployed back into work.

The current Labour

government has also taken an area based approach to neighbourhood regeneration,
encouraging the regeneration of neighbourhoods, and the building of partnerships between
the public sector and community organisations. In Canada, despite a Liberal government,
there is much less focus on a strategic, national approach to poverty. Although HRDC do
have policies focusing on training and bringing unemployed people into employment, there
tend not to be focused efforts to work with individual communities. The primary emphasis
in Canada on tackling poverty tends to be issue, rather than area based, creating a situation
where communities can access funding for specific programmes, but not to take a holistic
approach to the regeneration of the community. The nature of provision for community
funding also impacts upon the extent of community empowerment, the strength of
community networks and a community’s confidence in their ability to work with other
organisations. In the U.K. the level of welfare provision ensures an adequate income for
welfare recipients. Community organisations are therefore freed from any requirement to
meet basic needs for the community, enabling them to better plan for the future, work with
other organisations and lobby for community needs. In Canada, alongside significant cuts in
funding provisions for social planning organisations through the 1990s, welfare provision is
much less generous. As a result, community organisations often struggle to meet the basic
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needs of those who are unemployed, and are forced to compete for limited, short term funds
to ensure their survival. As a result it is more difficult for communities to make long-term
plans, to work in partnership with other agencies, or to take a holistic approach to
community development.

In terms of the approach to participation in planning, the trend within the U.K., both
in theory and in practice, is more likely to allow for the participation of disadvantaged
communities in the planning process. There is recognition that participation in planning
decisions is one of the rights of citizenship.

There is also a recognition, supported by

planning and regeneration journals and conferences, that those from economically
disadvantaged communities will need to be encouraged in order to participate in planning
decisions. While the dissemination of such principles may not necessarily ensure a totally
inclusive decision making process, it has created an environment where organisations such
as Laganside are aware of the expectations of communities to be involved in decision
making, and of the measures needed if barriers to participation are to be overcome. The
widespread expectation of involvement in decision making makes it much more difficult for
any development organisation to ignore public views. While Canadian planners have shared
in the debate concerning public participation there is, it seems, a greater acceptance of a
system of representative democracy, so that there are fewer attempts to develop innovative
approaches to inclusive decision making. There is also a lower expectation of consultation
among economically disadvantaged communities, so that planning bodies are less likely to
be challenged if they fail to take the views of these communities into account.

10.7.3 Northern Ireland and Nova Scotia

It is at a regional level that Northern Ireland and Nova Scotia share most in common.
For both regions their peripherality has created a greater need for the capital to have a strong
national and international image, acting as a driver in urban regeneration. Subsidies have
been hugely influential in the development of both regions, in providing employment and in
regeneration. For both regions central government grants have been one of the key sources
of funding for urban regeneration. In terms of governance, until recently Northern Ireland
has had little power devolved to local level. This democratic deficit has served to create a
community sector which acts as a strong voice for disadvantaged communities. The strength
of this community voice has ensured that community needs are more likely to be taken into
account in decision making, and that decision making bodies are held accountable for their
decisions.

There have also been innovative schemes, such as TSN, which have helped to

ensure that the focus of government departments remains at some level on the needs of
disadvantaged communities. Regional government in Nova Scotia is better established and

416

Chapter 10: Conclusion

much more influential than in Northern Ireland. For the urban centres this regional decision
making has created less focus on urban poverty, since the needs of rural areas, particularly in
Cape Breton, have tended to take precedence. In welfare funding in particular, the provision
of a flat rate of welfare across the province has benefited those in rural areas, but ensured
inadequate welfare for those living in Halifax.

In Northern Ireland the political situation has focused world attention on the region,
and ensured funding from the U.K. government, from Europe, and from beyond.

This

funding, aimed at alleviating political strife and supporting an economy damaged by
violence and a negative international image, has been instrumental in many developments in
Belfast, including Laganside. The political situation in the region has also had a huge impact
on decision making (with a recognition of the need to be seen to be equitable), on urban
planning, on the nature of the community and voluntary sector, and on the physical
development of the city.

The developments of Laganside have taken on an added

significance and symbolism due to the political problems in the region.

Also, due to

concerns of equality, and the political as well as economic problems of local communities,
there has been greater pressure on Laganside than most development corporations to be seen
to be equitable, and to benefit local communities. In one sense then, the high profile political
problems of the region have actually increased the likelihood of inclusive decision making,
since they have helped to create a stronger community sector and a greater commitment to
equality.

In Nova Scotia, while racism continues to be an issue, there is much less

recognition of the inequalities which exist, and much less effort in seeking to address
inequalities due to race. As a result, it is seen as acceptable for decision makers to do little to
tackle inequality, and for organisations such as WDCL to make little or no effort to reach out
to visible minority communities. Since issues of inequality are less high profile, nationally
and internationally, there is less pressure to develop a response that tackles the exclusion of
the black and native peoples communities.

10.7.4 Belfast and Halifax

Both Belfast and Halifax are very distinctive cities, capitals of their regions and with
histories and cultures central to the provincial identity. At city level, however, there are
major contrasts between the two cities. The power of City Council in Belfast has been
severely limited through the years of the troubles.

While this has, as noted above,

encouraged the development of a strong community infrastructure, it has also diminished the
ability of city residents to call government to account. The nature of City Council politics
have also tended to be sharply divided along socio-political lines, detracting attention from
other issues, and creating difficulties in working at a city-wide level. At some level, the
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contentious nature of city politics both reflects and filters down to community level, and
contributes to ill feeling between communities. City Council have, however, been
instrumental in encouraging physical regeneration work, including the Waterfront Hall and
the Gasworks, as well as ensuring service provision within communities themselves.
Although they have no legislative power over the work of Laganside, they have worked
alongside the Corporation in development.

In Halifax, by contrast, while municipal

government do have legislative powers over planning decisions for the waterfront, and while
the municipal planning department has been instrumental in developing the recent public
consultation exercise, the Council has been much less involved in the development of the
waterfront. Since money was sourced from federal and provincial sources, WDCL has no
accountability to the Halifax Regional Municipality, creating a sense of distance between
local people and decision making for the waterfront.

Community infrastructure also varies markedly between the two cities, partly as a
result of national and regional policies. Belfast, where attitudes towards disadvantage have
encouraged an area-based approach, has strong local support systems, and policies which
attempt to holistically address the problems of disadvantaged communities.

Partnerships

abound, so that working between organisations and agencies is facilitated by a pre-existing
network of contacts. As a result, communities in Belfast find it less difficult to mobilise
around particular issues. Also, the professionalisation of community work has ensured better
resources and greater confidence in those working within communities. In this context, it is
much more difficult for Laganside to ignore the community voice. There is also a distinct
will within Belfast to tackle the problems of disadvantaged communities. Partly because
poverty is so evident in inner urban communities, and partly because poverty is seen as one
of the factors encouraging support of and participation in terrorist organisations,
organisations such as BRO have made a sustained effort to work with and for disadvantaged
communities. In Halifax support for community and voluntary organisations tends to be
much more ad hoc. With issue based, rather than area based, community organisations, it is
much more difficult to work for the community in a holistic manner. Also, as organisations
struggle to meet the day to day needs of community members, and since most community
leaders are not professional community workers, it becomes much more difficult to find the
energy or resources to take a proactive approach to community development. There is also
evidence in Halifax of an attempt to contain poverty within the North End. Resources for
marginal groups are concentrated in the area, and there are few attempts from outside the
community to integrate the North End with the wider city. The psychological distancing of
the waterfront from the North End is simply symptomatic of wider city attempts to deny or
neglect the issue of poverty in the urban core.
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10.7.5 The Belfast and Halifax Waterfronts

The unique characters of the two waterfronts in Belfast and Halifax have had a major
influence of the nature of the regeneration that has occurred on the waters’ edge.

Both

waterfronts were impacted by the restructuring of the 1960s and, as maritime cities, the
decline of the waterfront was a major economic and cultural blow.
waterfronts have tremendous historic significance.

For both cities, the

For Belfast, this significance has

impacted on the regeneration of the waterfront, only so far as there have been references in
art and place names to an idealised past of industry and markets. For local communities,
however, particularly among Protestant communities, their perception of the waterfront as a
place of employment, has increased the sense of alienation from new Laganside
developments.

That the Laganside lands were of such importance to local people for

employment, has created a suspicion of new developments, and a greater resentment that
local people have not benefited from the new sources of employment to the extent that they
had hoped.

However the location of the Laganside lands, surrounded on all sides by

economically disadvantaged communities has ensured that Laganside have had to take
account of local communities. In Halifax, while the waterfront is a major element of the
identity of the city, North End community residents have less of a direct, historic attachment
to WDCL lands.

The Cogswell Interchange acts as a major physical and psychological

barrier, and the legacy of Africville has created such a distrust of decision makers that many
North End community residents are reluctant to engage with city decision makers. These
barriers, alongside a general perception that the North End could not expect to be consulted
on the waterfront, or to benefit from it in any way other than through the use of public space,
creates an environment in which decisions are made without the involvement of the North
End.

Differences in the corporate culture and remit and in the organisation of the
development corporations is perhaps one of the most significant influences on the
relationship between communities and the corporation. In Belfast, Laganside have taken a
relatively flexible approach in working with communities, in that the community policy has
evolved as the Corporation and local communities have evolved. There are clear lines of
accountability to the Laganside Board, and to funding bodies, and the Corporation must also
take TSN and equality legislation into account. Leaders within Laganside have also placed a
strong emphasis upon building relationships with local community leaders, and in many
cases this has created trust between key players. Leadership within communities have not
always been so positive, partly because Laganside has not always shown a strong
commitment to community involvement, and also partly due to a culture of competitiveness
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within the community sector. However, the high profile nature of Laganside, and concerted
efforts to reach out to local people in public events, through Laganlines, and through the
small grant scheme has ensured that local people have at least some knowledge of the
operation of the Corporation. Laganside's approach to public involvement has been long
term and continuous, rather than through a one off event, thus keeping lines of
communication open with the community. In Halifax the WDCL does not have clear lines
of accountability, so that they have less need to take public views into account. Also, public
consultation has been regarded as a one off event, rather than an ongoing process, so that
those who have not become involved during the official consultation period are not likely to
find an accessible avenue for making their views heard. The leadership within the WDCL
has a much lower profile, particularly in the North End community, and since relationships
have not been developed North End community leaders are much less likely to approach a
faceless development corporation.

Finally, those events which have been held to access

public views on the waterfront had not taken into consideration the barriers to participation
for economically disadvantaged communities, so that none of those interviewed in this study
were aware of the consultation process which had just taken place.

10.8

Conclusion: Voices from the Margins?
Our cities are hugely important in how we identify ourselves and how we represent

ourselves to the world.
our society.

Urban regeneration is a concrete and ideological representation of

If the identities, needs and concerns of marginalised communities are not

included, urban regeneration will reflect only one aspect of our identity and our cities, as a
result will be impoverished and will not reach their full potential. However this thesis has
shown that regardless of debates, policy documents and government initiatives concerning
poverty and social exclusion, and despite innovative methods of community involvement in
planning, communities and decision makers continue to struggle with including voices from
the margins in decision making.

The two case study cities, while sharing many

characteristics, have adopted very different approaches to waterfront regeneration, and to the
participation of communities in decision making. While the regeneration of Belfast can be
criticised, Laganside have been much more successful than the WDCL in working with
disadvantaged communities, and have shown themselves to be more comfortable in working
with those on the margins of their developments. This is partly due to the ethos of the
Corporation itself, but is also encouraged by the strength of the community sector in Belfast,
a local, regional and national recognition of economic inequality, and a commitment to
tackling exclusion. These factors have created an environment which has facilitated the
building of relationships between Laganside and local communities. For those in Halifax,
the North American, Canadian, regional and municipal approach to those in poverty is much
420
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less sympathetic.

With insufficient welfare payments, limited, short-term support for

community organisations and an issue based approach to poverty, communities are not as
powerful as those in Belfast in influencing policy.

This environment allows those in

positions of decision making authority, including those in WDCL, to neglect the needs and
concerns of economically disadvantaged communities. Throughout the research, community
members, leaders and those working in urban regeneration have expressed their concerns,
experiences and aspirations relating to exclusion. They represent a diverse group of people,
with a wide range of experiences. However, the basic principles of respect (for individuals,
communities, culture and heritage), recognition of the rights and responsibilities of
citizenship, and adequate support for economically disadvantaged individuals and
communities emerge as the key factors in ensuring inclusive regeneration.
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