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FOREWORD

Transport planning in urban areas is a complex task demanding
consideration not only of transport problems, but also of land-
use planning and the provision of other services. A range of
service and planning agencies and interest groups are involved
directly and indirectly in transport planning and they interact
at various stages and in various ways throughout the planning
process. The effectiveness of this process and consequently the
guality of transport services provided, depends to an important

degree on the interaction between these bodies..

This paper presents the results of research carried out by staff
of the former Commonwealth Bureau of Roads. The analysis is, as
are most political-administrative assessments inevitably, con-
troversial and based on. data that is gualitative, imprecise and
open to interpretation. There are no clear-cut solutions to the
problems identified. Nevertheless, research in this area can
stimulate and enhance discussion by focussing attention upon
specific problem areas and alternative ways of effecting reform,

It is with this aim that this Bureau, created by the amalgamation

of the Bureau of Roads and the former Bureau of Transport Economics,

publishes this Discussion Paper.

Sydney was chosen for this study because it is Australia's most
populous and complex city and therefore much of the analysis would
have relevance for other cities in Australia. It was not chosen
because the political-administrative framework for transport
planning and decision-making in Sydney were considered to warrant
particular attention. The paper is not intended, nor should it be

viewed, as a policy document for reform in Sydney.

Further, some of the events referred to in the paper occurred some
time ago and the significant changes that have occurred more
recently in the organisation and administration of transport
planning in Sydney have been aimed at overcoming problems that are

highlighted in this report. In particular, the NSW Ministry of

iji



Transport has pointed to the developlng co-ordinative role of the
Urban Transport Advisory Commlttee,k51m11ar to that recommended
in the report, the technical support provided by its Urban
Transport Study Group and the 1ncreas1ng ‘role of the Mlnlstry in

matters of resource allocatlon, co—ordlnatlon and pollcy analysis.

While these changes are acknowledged, the”lessons‘to be drawn
from past experlence of transport plannlng arrangements continue
to be valld. ‘ ‘

The paper was preépared by Mr A. Rattray and Ms A. Sinclair under
the direction of Mr J. Stanley‘in the Transport Planniné Division
of the recently abollshed Commonwealth Bureau of Roads. The
Bureau of Transport Economlcs, in publlshlng this paper acknow-
ledges ‘the assistance prov1ded by Dr M. Painter, Mr R. Gibbons,
Ms H. Brezzo, Ms TL”HOrdwitz,‘Mr A. Bliss and Mr G. Sheather in
the preparation of this paper, and Mr R. King and others for
their valuable comments. ‘The Bureau, of course, accepts full
respohsibility for the paper's publioation, and neither the
consultants who prepared background material nor those who gen-
erously commented on the drafts carry respon51b111ty for any

1naccurac1es ‘or errors.‘

(G.K. Reid)
Acting Director

Bureau of Transport Economlcs
Canberra ‘

iv



FOREWORD
CHAPTER 1

CHAPTER 2

CONTENTS

INTRODUCTION

APPROACH OF THE REPORT
CONCEPTS ‘
OUTLINE OF THE REPORT

THE EXISTING PLANNING PROCESS

SIGNIFICANT GOVERNMENTAL BODIES
AND INITIATIVES IN PLANNING

Operating and Construction Authorities

Metropolitan Water, Sewerage and
Drainage Board

Housing Commission
Department of Main Roads
Public Transport Commission
State Planning Bodies
Cumberland County Council
State Planning Authority
Planning and Environment Commission

County of Cumberland Transport
Advisory Committee

Urban Transport Advisory Committee
Other Bodies
Councils
Sydney City Council
Local Councils

THE INFLUENCE OF OTHER GROUPS IN URBAN
DEVELOPMENT

Speculators and Developers
Resident Action Groups

Unions

0 B N

10

10

11
14
18
20
23
23
27
30

33
34
37
38
38
41

45
46
48
50



CHAPTER 3

CHAPTER 4 -

. CHAPTER 5

OVERVIEW OF EXISTING PLANNING

INTRODUCTION

THE EXISTING PLANNING ENVIRONMENT
Formal Decision-Making Structures

Formal and Informal Inter-organlsatlonal
Relationships

Operating and Construction Authorities
Planning Bodies
Councils
Other Groups
THE NEED FOR AN TIMPROVED PLANNING PROCESS

NEW DIRECTIONS TO PLANNING IN SYDNEY

INTRODUCTION 4

NEW EMPHASES IN PLANNING
Representatlon
Integratlon

IMPLEMENTATION OF NEW EMPHASES
General
Profe551onal Aspects of Planning
‘The Organlsatlon of Planning

Respon51b111ty for Implementation

SUMMARY AND CONCLUSIONS
EXISTING ARRANGEMENTS
NEW APPROACHES.
CONCLUSIONS

vi

53
53
56
56

58
65
69
72
73
77

79
79
82
82
84
90
90
91
92
112

117
117
119
123




FIGURES

Cabinet and Administrative Structure

Formal Representation of Government Authorities
on Advisory and Planning Bodies

Organisational Focus of Private Sector, Union
and Resident Group Influence

Institutional Interaction

vii

61

62

63



ABBREVIATIONS

BLF Builders Labourers Federation

CBD Central Business District

ccce Cumberland County Council

CRAG Coalition of Resident Action Groups
CUMTAC County of Cumberland Transport Advisory Committee
DMR Department of Main Roads

DMT Department of Motor Transport

HC - Housing Commission

HOBAC Height‘of Bﬁiidihgs Advisory:Committee
IDC Inter-Departmental Committee |

MSB Maritime Services Board ‘ .
MWSDB Metropolitan Water, Seweragerand Drainage Board
PAC Parking Advisory Committee

PEC Planning and Environment Commission

PTC Public Transport Commission

RAG Resident Action Group

SATS Sydney Area Transportation Study

SCRA Sydney Cove Redevelopment Authority

SPA State Planning Authority

SRA State Roads Authority

SROP Sydney Region Outline Plan

TAC Traffic Advisory Committee

URTAC Urban Transport Advisory Committee

UTS Urban Transport Study Group

viii



PREFACE

This report was written for a range of readers not all of whom
will wish or need to read all the chapters. Chapters One and
Five, introducing the problem examined, approach and key concepts
and summarising and concluding, are essential reading. Chapter
Two, discussing the existing planning process is principally
descriptive and need only be read by those with a detailed
interest in the mechanics of planning in Sydney. Chapter Three
analyses this existing process, identifying recurrent problems
and their implications for the consumer of transport services.
Chapter Four assesses the need for new emphases and proposes

some improvements to transport planning in Sydney.

ix



CHAPTER 1 - INTRODUCTION

ABSTRACT:

This paper focuses on the political and administrative environment
of transport planning in Sydney to develop an understanding of
the complex and diverse range of bodies involved in planning
aspects of transport and land development. Planning is defined
as a process of interest representation described and evaluated
in terms of the perspective of the consumer(z)'of goods and
services. The coordination of programmes directed towards
particular consumer groups constitutes an important aspect of
the approach outlined. In spite of the difficulties associated
with a report focusing on political administrative character-
istics, it is argued that such an approach is fundamental to an
understanding of existing inter-organisational relationships and

the nature and scope of possible improvements.
THE PROBLEM

"There are one or more of 28 Federal, 53 State and 222 Local
Government Agencies as well as private organisations and
individuals concerned with any body or group who attempts

to plan a transport system in New South Wales"(z).

(1) The term consumer should be interpreted broadly to encompass
any person affected by a particular policy or plan whether
they are affected as beneficiaries (e.g. as road users who
save time by a road improvement) or whether they are adver-
sely affected (e.g. by increased traffic noise caused by a
road improvement). The notion of ‘'consumer' is not intended
to exclude from planning, consideration of the physical
environment. However the environment can only receive due
attention from the activities of human beings. While this
does indicate that the word consumption is used in an unusual
way, it should be taken to include 'consumption' of environ-
méntal 'goods' (e.g. noise, wilderness areas).

(2) Dobinson, K.W., "Transport Planning - Co-ordinated Confusion",
Australian Transport, May 1976, p. 24.




Transport and landuse planning are undertaken in Sydney by a

large number of governmental and semi~governmental agencies.

These agencies interact formally and informally amongst themselves
and with many private interest groups, corporations and individ-
uals. Planning complementary land-use patterns and transport
facilities is an issue involving complex political and adminis-
trative relations. Features of the political and administrative
system clearly influence to a substantial extent the way in which
problems are conceptualised, and policies devised and implemented.
This report examines the structure and nature of transport
planning in Sydney, using this analysis to reflect on aspects of,

and problems associated with existing planning.

Any initiative to improve the integration of transport planning
and land-use planning must operate in a sensitive administrative
and political environment, It is this fact which explains the-
paucity of work in this field by practising planners. Only a
handful of books and articles, almost all by academics, can be
found in the literature. These, in any case, often concentrate
on general statements of belief about political decision-making.
In spite of the controversial' nature of a report focusing on
political and administrative. features it is argued that this
subject is of '‘such importance that its sensitivity should not

act as a deterrent to analysis.

APPROACH OF.THE REPORT

In this report 1t is. the perspectlve of the consumer of transport
servlces that is adopted as the ba51c criterion for evaluation
and forfthe selection of organisations for detailed analysis.
Policies as theY‘afe‘formulated and become effective have differ-
ential effects on groups of consumers. In some cases they impose
partlcular costs w1thout correspondlng beneflts to groups within
the community. ‘Dlsadvantaged groups may be particularly penalised

because costs are disproportionately high in relation to their



capacity to pay. When describing the interaction of institutions
and policies, the effects on particular groups of consumers and

the community as a whole (concepts termed 'equity' and 'efficiency')
will be used as a basis for assessing existing planning arrange-

ments,

An approach that utilises an institutional orientation has been
chosen in preference to a more general appraisal of the process

of urban development for a number of reasons. A general appraisal
must inevitably focus  on broad comments about organisational and
administrative machinery, on shared organisational problems and
concerns and on broad political-administrative and inter-authority
interfaces. While this is obviously an essential perspective, it
gives insufficient weight to individual personalities and organis-
ational idiosyncracies that are found in particular policy areas,
and that contribute significantly to the role a particular organis-
ation plays in urban development. The impact of some factors, for
example the tax structure, and the subsidies provided to partic-
ular groups throughout the planning process, are not given detailed
consideration. Obviously institutions other than those chosen,
such as public hospitals, schools and universities, port and air-
port authorities, significantly affect the level at which services
for consumer are accommodated. The organisations chosen for
detailed study reflect the authors' assessment of those which play
or should play an important role in the existing planning process
from the transport consumer's viewpoint, (outline of the report on

page 7 details those organisations that have been considered).

Some evaluation is inevitable in the compilation of a picture

of existing planning. The incidents and case studies described
are inevitably selective and to some extent open to interpre-
tation. . Where possible the perspectives of a number of commen-
tators have been utilised to present a 'balanced' view of events.
It has been treated as necessary in this paper, to include only
those interpretations which appear to have been reached independ-
ently by a number of commentators operating frbm a number of

perspectives, and utilising well-documented case studies.



An approach which deals with organisations individually, is also
inevitably susceptible to the criticism that it is partisan,

and that particular organisations are being victimised. ' That

is certainly not the aim of this paper. A wide range of case .
studies of urban development have been utilised as a basis for
conclusions. Also for each government authority it will be
stressed that its performance must be judged in terms of the
responsibilities stated in the Act under which.it was estab-
lished. Any criticism of its failure to co-ordinate its policies,
exchange information or engage in compreiensive planning with a
concern for implications, must be viewed as a criticism of the
framework in which specific responsibilities were conceptualised
and charged to specific bodies, In the following sections it
will be noted that authorities typically have narrowly defined
responsibilities and that any attempt to go beyond these bound-
aries is:a voluntary gesture undertaken for a variety of reasons.
Without specific incentives for co-ordination between bodies, or
constraints for‘adequéte‘planning within bodies, it is unreason-
able to expect such things to occur. If nothing else, a detailed
study of existing authorities should illuminate this fact and. .
the need for a review of planning machinery and an updated and

critical review of existing responsibilities.
CONCEPTS

Throughout the studies leading up to this paper, the concept

of planning utilised has developed considerably. - A range bf’
alternative concepts of planning seem tc be held by different
commentators. Some use an ideal concept, for example ’'planning
is the optimum allocation of resources'. Some distinguish public
sector planning from private sector planning, or planning from -
decision-making. - Some portray planning as a constraint on

(1)

development ('planning stifles development') while others

(1) APPS, P. & RAVALLION, M. "The Political and Economic
Framework of City Development and Change". Paper
delivered at Planning in the City of . Sydney Conference
Planning Research Centre, University of Sydney, November,

1975. 7




argue that planning regularly confers unearned income on property
owners. Given the absence of agreement about what planning is,
and what it is for, it was seen as important to obtain both a
precise understanding of what planning actually was in practice,

and to develop conceptions of good planning. An understanding

of the characteristics of good planning arose from the study

of how planning worked in practice.

The perspective of the final consumer of planned goods and
services emerged as a vital component of the concept of planning
which developed. Two questions seemed important. How does
planning as practiced affect the consumers of planned develop-
ment? On what criteria could planning be improved from the

viewpoint of the consumer?

Utilising the perspective of the consumer seemed to overcome
most of the difficulties with the variety of conceptions of

planning.

(a) It allows, in concept at least, for comparison of alter-
native planning mechanisms, for example the operation of a

government instrumentality versus a market system

(b) It links planning to politics by recognising that planning
cannot be a value free technical process and by including
decision-making as part of planning. There are two main
reasons for this. Given the focus on consumers it would be
an abstract and difficult task to simply assess the effects
of plans independently of decisions. It would in addition
require a separate study of the effect of decisions on
consumers. Secondly, in preparing plans or policies, planners
make a variety of decisions or value judgements which affect
the kinds of recommendations they produce. To see such a
process as purely technical might obscure scrutiny of the

nature of the judgements actually made.



To include decision making within planning should not be
. taken as a suggestion that planners in government agencies -
should make political decisions. What has been suggested is-
- that politicians have, for the purposes of this paper, been
included within the planning process. The focus is 'on the
effect of implemented plans on consumers, not whether those
effects arise from value judgements made by planners or

decisions by politicians.

(¢): The studies of planning have .indicated that each sector has
its. own conceptions of what constitutes good planning. The"
focus on the consumer encourages examination of the impact
of disparate kinds of facility and service provision on
those affected. It allows exploration of -the relationship

between planned developments from tille consumer's viewpoint.

Taking the viewpoint of the 'consumer: led to the first and most
important criterion for describing and evaluating planning: in
terms the needs and interests which are represented in it.

Planning was therefore defined as a process of representation(l)

of needs and interests. Planning can'be directed in the interests
of any group and it is of basic importance to understand which
group is being served by planned developments. Planning may be
directed to serve any group but it is argued (Chapter 4) that it

should serve the wide range of groups which exist in society.

Consumers have needs for a particular mix of publicly provided
goods. For example, a low incomé 'housing policy which located
tennants  far from their potential or actual employment might . .
provide good housing but high unemployment .and not be in the
interests of that low income group:  This observation led to a
focus on the relationships between organisations providing differ-

ent kinds of facilities.

(1) The term 'representation' is not intended to connote parlia-
mentary representation, though the meaning is closely related.
Representation constitutes the extent to which the needs and
interests of particular consumers are catered for at any
phase of the planning process.

6



Three terms have been used to characterise the relationship
between organisations, and an understanding of how these terms
are used is crucial to the kinds of conclusions that can be

drawn, While communication refers simply to an exchange of

information between organisations through formal or informal

procedures, co-ordination implies not only concerted action, but

also some shared conception of how pieces of action fit into a
whole. Co-ordination refers to concerted action towards a
specific end. It does not necessarily imply complete unity of
aims or concensus between bodies, only that a number of their
specific objectives are not mutually exclusive. Lack of co-
ordination may occur because of disparate action or implicitly or
explicitly contradictory objectives. While co-ordination may be
geared towards any set of objectives integration implies co-
ordination towards the diverse needs of a wide range of groups
which exist in society. To achieve integrated planning, mechan-
isms for co-ordination are required at each stage of the planning

process.

To describe the groups represented in planning or the type of
co-ordination employed, a series of analytically discrete stages
in the planning process need to be examined:

. problem definition or identification of areas for improvement;
. generation of alternative solutions;

. evaluation of alternatives;

. ratification (facilitates acceptance of a final plan)(l);

(1) The ratification of a plan concerns any attempt to establish
the credibility of the planning process or the merits of the
planned development, either in the eyes of a consumer group
or other organisations. While according to some definitions
'public relations' is excluded as a legitimate planning
activity, attempts to establish credibility are so demon-
strably part of planning that it should not be excluded.
Further, good planning is highly credible planning which does
serve and is seen to serve legitimate interests of consumer
groups.



. decision-making; and
. monitoring and adjustment of implemented plans.

Planning then can be described in terms of the interests it
represents and how the actions of ‘Governmental agencies. are
co-ordinated towards meeting mutually reinforcing needs at each
stage of the planning  process. Integrated and representative
planning serves a wide range of groups co-ordinated at each stage
of the process by: defining problems in a broad way, examining a
wide range of alternatives, ensuring that a plan is feasible, and

monitoring and adjusting the implémented plan.
OUTLINE OF THE REPORT

The order of the following chapters reflects the stages through:
which an understanding of the planning process was acquired. It
was felt that a thorough understanding of relevant concepts

could only be predicated on a familiarity with the way they were
understood and applied:in the Sydney context. The definition of
concepts that. has been elaborated grew out of a detailed analysis
of the case studies, rather than being a starting point against

which the case studies were evaluated.

The report is divided into five parts including Chapter One, the
Introduction. Chapter Two comprises a detailed exploration:

of the existing planning process through a case study analysis
of governmental bodies, private property owners and developers,
resident action groups and unions. Three broad groups of govern-
mental bodies are considered: operating and constructing author-
ities 1nclud1ng the Metropolltan Water Sewerage and Drainage
Board, the Housing CommlSSlon, .the Department of Main Roads and
Publlc Transport CommlSSlon, plannlng bodies 1ncludlng the
Cumberland County Coun01l, its successors the State Plannlng
Authority and ex;st;ng State Plannlnguand Environment Commlssion,
the Cumberland'County Council: Traffic Advisory Committee and its

successor the Urban Transport Advisory Committee; and lastly



councils, including Sydney City Council and local councils.
Chapter Three draws together the themes characterising existing
planning through an analysis of formal and informal inter-
organisational relationships and through a description of the
planning environment in which various bodies operate. It also
outlines the need for improved planning. Chapter Four argues on
the basis of these conclusions for some new directions to planning
in Sydney and suggests how these might be implemented. In Chapter
Five a summary of the main line of argument is provided together

with conclusions.



CHAPTER 2 - THE EXISTING PLANNING PROCESS

ABSTRACT : ‘ - o

The influence of a number of bodies on decisions relating to the
planning and provisions . of. transport services are discussed:

(1), operating and construction authorities, (ii) planning bodies,
(211) councils, and (iv) speculators and developers, resident
action groups, and unions.. Particular examples of planning
carried out by these bodies are described in order to build up a
picture of how decision-making is currently undertaken and the

kinds of interests represented in those decisions.

SIGNIFICANT GOVERNMENTAL BODIES AND INITIATIVES IN PLANNING

Three broad groups of governmental bodies identified as signif-
icant actors in the existing planning process are discussed in
turn in the following chapter. The first group includes operating
and construction authorities, the second those bodies established

with formal planning objectives and the third, councils.

The case studies of governmental authorities draw as suggested,
on a number of sources. Some of the events described occurred
some time ago. The difficulties of gaining a complete under-
standing of a series of often disjointed, very recent, incidents
is obvious. However, an extended time perspective is justif-~
iable also because attitudes and habits of interaction once well
entrenched, linger on, in spite of formal commitments to change.
From an organisational perspective an understanding of under
lying and persisting values is crucial to an interpretation of

organisational potentialities for change.

In assessing the policies and actions of government bodies it is
fundamentally their impact on the transport needs of groups in
the community that is viewed as sighificant. The impact of
bodies not explicitly concerned with transport is considered
because their policies substantially, though indirectly create,

and modify transport needs. The comments on these bodies are

10



inevitably specialised assessments concerned more with the impact
of their performance on transport needs and demands, than on the
general effectiveness of the bodies to m2et their specific
responsibilities. Evidence suggests that specific authorities

do undertake their primary responsibilities, whether these be
road construction, low cost housing, or sewerage and water
provision, with vigour and efficiency. However, this Report

is primarily concerned with planning, not operation or construct-
ion, and the relationship between the planning efforts in Sydney.
It is in this sphere, which some authorities interpret as a minor
responsibility, where the major weaknesses lie in the provision
of adequate access to urban goods and services. Many of the
authorities were indeed set up and given their responsibilities
at a time when planning was less crucial in the provision of

adequate services.

Operating and Construction Authorities

The selection of those government authorities which demand
particular attention was obviously a difficult, but not arbitrary
task. The criteria utilised was the expacted impact of such
bodies on the planning and execution of development in the Sydney
Metropolitan area. The Water Board and Housing Commission,

as the following sections indicate have been responsible for many
decisions effectively shaping transport policy, by altering and
adding to consumer needs for transport services. Decisions made
by the Department of Main Roads and Public Transport Commissions
have had a more direct impact on transport policy and develop-

ments.
METROPOLITAN WATER, SEWERAGE AND DRAINAGE BOARD (MWSDB)
The Water Board is a statutory body originally established under

the 1924 Drainage Act and responsible to Parliament through the

Minister for Works. The Board consists of 8 members, 6 of whom

11



are part-time, 3 nominated by the Local Government Association
and 3 appointed on,the basis. of 'special knowledge', currently a
land developer, manufacturer and an environmental scientist.

The Board's main responsibilities include:

"(a) the conservation, preservation and distribution of water

for domestic and other uses;

(b) the provision of reticulation and other means for the dis--

charge of sewerage and its treatment and disposal;

(c) the construction, control and management of such stormwater

channels as are .. assigned to it";

as well as the construction, operation and maintenance of new
and additional water, sewerage and drainage works and the ex-

(1)

tension of new services to unsewered areas Its activities

cover an area of approximately 11;500 square kilometres.

From an early stage the Board has operated according to five and
ten year 'plans'. However, its ability to anticipate demand and
provide‘services‘wasiparticularly‘inhibited during the 1950's
and 60's by the difficulties faced by the planning authority,
the Cumberland County Council,; in attempting to schedule land
releases. . In 1959 a new State Minister for Local Government
announced the release of fifty square miles of formerly 'Green
Belt' land, without any prior éonsultation with the authorities..
The Board managed to ensure that its services would not be
impaired in this new development despite its financial problems;
firstly by getting private developers to pay reticulation costs,
and later a contribution towards amplification costs, substant-
ially as a refundable interest-free advance to the Board. Under
the provisions of the 1963 legislation all subdivision appli-

cations are referred to the Board after they have been provision-

(1) Metropolitan Water,:séwerage Drainage Act, No. 50, 1924,
p. 509.

12



ally approved by the local council and the State Planning and
Environment Commission (PEC) is currently required to certify

works which the Board decides the developer should pay for.
According to several accounts "no other infrastructural authority
has such a connection with the planning process and one consequence
has been a closer relationship between the Boards planning and

that of central and local land use planners“(l).

The 'contribution policy' and Primary Fund do not apply in all
cases of servicing and a lot of costs are still passed on to the
community. It has been suggested that the Board has tended to
service more difficult and consequently more desirable areas of
Sydney (in Warringah, Ku-ring-gai, Hornsby). The costs of
servicing these and new development areas are still borne to a
large extent, by the community generally while often only the
more affluent®can afford to live there or in areas not already
serviced. Conseqﬁently the Board's policy, while effecting a
degree of order on development and redistributing costs to some
extent, has because of its influence, had some significant
negative redistributive effects on the community generally

through the areas it has elected to service.

The Board has however characteristically been sensitive to the

high costs of establishing services in urban sprawl areas. Like

the Department of Main Roads, it has an interest in ensuring the
full and efficient utilisation of existing services and in seeing
that new urban development occurs in areas which are not excessively
difficult or expensive to service adequately. It has conducted
considerable research into the comparative cost and efficiency of
urban redevelopment as opposed to outer urban and satellite

(2)

development of water, sewerage and drainage facilities The

(1) Gibbons, R.P. "Finance and Planning: The Sydney Water Board
and the 1959 Green Belt Releases" Aust. Journal of Public
Admin. Vol. 35 No. 2 1976. p. 157.

(2) Dunlop, N.M. "Effects on Sydney's Water, Sewerage and
Drainage Systems" in Troy, P.N. (ed.) Urban Redevelopment
in Australia. Research School of Social Sciences.
Australian National University. 1967 p. 246.

13



constraints dictated by the per capita costs of services. has
been an effective input to development proposals, and these
constraints have indirectly effected a degree of order on new

developments: of other services,:

It has been noted that the Board's developer contribution policy
has not only had thé redistributive effect of placing the burden
for land development on the subdividers, and producing increased
efficiencies in the provision of services, but also imposing
advance - planning constraints on several developer authorities,
forced to contribute to service costs.and evaluate their projects
in the light of the Board's programs. These include the Housing
Commission, Lands Department, Planning and Environment Commission

(1)

and others .

HOUSING COMMISSION (HC) . : : Ld
Established. in 1941, the Housing Commission has corporate,
statutory status and considerable independence from the political
arena. It has five commissioners (one full-time) and its respons-

ibilities include:

(a) the provision of housing for sale or rent for low-income

groups at rentals and prices within their means;

(b). the clearance and:redevelopment of sub-standard housing
pockets; ‘

(c) the acquisition and sub-=division of land;

(d) the provision of housing for aged persons, government depart-

ments and emergency housing.

(1) Gibbons, R.D. op. cit. p. 159.

14



These responsibilities reflect the priorities of the immediate
post-war period in which the Commission was established. The
independence of operation it developed at this time has persisted,
as have its policy emphases. The Commission has few formal links
with planning bodies; it gained representation on the Urban Land
Council but unlike the Water Board, it was not represented on

the State Planning Authority (SPA). Liaison with other government
bodies is largely through informal meetings, convened after a

need or problem has been established(l).

In the past the Commission's land acquisition programme has not
been formally co-ordinated with councils. Rather than a council
reserving specific areas for public housing, the HC has been
forced to compete with private developers in purchasing land.
This has made it difficult for the Commission to respond to
Federal Government initiatives in making finance available for
community amenities other than housing, and Federal directives
to attempt to intermingle public and private housing, rather
than creating large estates. The difficulty of avoiding the
segregation of public housing estates for authorities concerned
to purchase cheap land, amenable to economics of scale, has been
frequently noted(z). Only at a sufficiently early stage of
development could effective planning ensure that cheap land be
set aside for public housing, interspersed with private develop-

ments.

The relative deprivation of Housing Commission estates, partic-

ularly those in outer urban areas has been described by many

(3)

commentators for example, Finch . King has commented: "The

(1) Colman, J. Housing Authorities in Urban Renewal, Aust.
Institute of Urban Studies: Project No. 3, July, 1970. p. 20.
(2) Stretton, H. Ideas for Australian Cities. Georgian House,
Melb. 1975. p. 229-61;
Brennan, T. New Community Angus and Robertson, Sydney,
1973. p. 286.
(3) Finch, B. Life and Metropolitan Location, Ian Buchan Fell
Research Project and Housing, Faculty of Architecture,
Uni. of Sydney, July 1970.
See also: Brennan, T. op. cit; Stretton, H. op. cit;
King, R. 'Urban Services and Distributive Justice: A Sydney
Case Study' Centre for Environmental Studies, Uni. of Melb,,
November, 1975.

15



N.S.W. Housing Commission's new stock is strongly concentrated in
flats in inner suburbs and houses in outer Western and South
Western suburbs. Therefore it merely strengthens the segregating
effect of the market and the inequity that effect imposes"(l);
‘These conclusions are based on his findings that outer areas are’
characterised by poor access to metropolitan services (and to
other services) while inner areas have poor access to local
services. Little attempt has been . made in areas where Housing
Commission estates are located to counter the trend for the poor
to pay more in balancing residential costs with other location

and personal .costs. The actions of other authorities have not
ameliorated this segregating effect, 'the inequality of access.
costs in Sydney 'is reinforced by the tax system: buses in inner
city areas are.operated by the State Government and subsidised

by taxes, while those in outer areas are run by private operators"
and wholly paid by the users .g.."(z).r Deprivation in non-
Housing.Commission outer areas. (Lurnea, St. Mary's) occurs as a .
result of other institutional factors. He concludes that there is
considerable support for the view that existing government
institutions, public policy and mechanisms in the private sector,
create a situation where the poor seeking to minimise dwelling
costs, inevitably face "some combination  of higher access costs

and higher personal<costs“(3).

A study of urban road based public trarsport undertaken by the
Commonwealth Bureau of Roads found that residents of the 'Green
Valley' area suffered substantial transport or location disad-
vantages, often paying disproportionately large amounts of their
total income in transport costs(4). This area, where a number of
Housing Commissien developments have been located, was also found
to be relaﬁively deprived with respect to a number of social
facilities and employment opportunltles. ‘Brennan has noted that
poor pha51ng of transport facilities in public housing estates has

(1) KXing, R. 1ibid. p. 1l1.

(2) ibid p. 109

(3) 1ibid p. 95

(4) Commonwealth Bureau of Roads‘“An Approach to Developlng
Transport Improvement Proposals", Occa51onal Paper No. 2,
1976. . ,
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reduced "the choice of the population in all the resources of the
larger metropolitan area, including employment, welfare services

"(l). He and Finch have documented the social and

and recreation
psychological problems associated with new public housing estates.
While the Commission tenant clearly brings many problems to the

estate with him, latent sources of tension are aggravated by poor

facilities.

The Housing Commission's land acquisition program, in the past,
has also not been co-ordinated with guidelines laid down by
planning bodies. The Cumberland County Council's Plan included
substantial areas rezoned for a 'green belt', however, the
Commission had plans for a satellite town within this belt. The
resulting compromise created the first crucial doubts regarding

the Plan's credibility and the CCC's ability to protect it(z).

More recently co-operation with the PEC has become more important
to the HC since its ability to spend large sums has been limited
and most purchases have been made through planning bodies. Neutze
has suggested that the Commission has established a pattern of
close consultation with planning bodies partly as a result of the
large amount of criticism directed at its Green Valley Development.
"In various ways it has sought to co~ordinate its activities with
those of other authorities, in order to facilitate planning of

"(3). Colman, however, still concludes his

investment and land use
analysis of Australian State Housing Authorities with the comment
that housing is treated as "an 'ad-hoc' issue" unrelated to other
aspects of urban planning and "to be dealt with largely by an

independent single-purpose authority"(4).

(1) Brennan, op. cit. p. 59.

(2) Sandercock, L. Cities for Sale Melb. Uni. Press. Melb.,
1975, p. 184.

(3) Neutze, C.M. The Process of Urban Development: With
Particular Emphasis on the Property Market Paper presented
at Urban Research Unit Seminar, Aust. Nat. Uni., 1968, p. 17.

(4) Colman, J. op. cit. p. 106.
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DEPARTMENT OF MAIN ROADS' (DMR)'

The Main Roads Act of 1924 was introduced to "provide for the
better construction, maintenance and financing of main roads"(l).
The Act gave the Main Roads Board, consisting of three members, "
the powers to function as' a State ‘Road Authority. Its operations
were to be financed by a County of Cumberland Main Roads Fund and
a Country Main Roads Fund. The Main Roads (Amendment) Act of 1929
introduced the classification of the Main Roads System including
State Highways, 'trunk roads and ordinary main roads, for which the
DMR is still responsible. After a series of reorganisations, the
Transport (Division of Functions) Act of 1932 empowered a single
Commissioner to exercise powers in réspect of Main Roads, Develop-
mental Roads, Tourist Roads and Secondary Roads, as a body cor-

porate, the Department of Main Roads.

The DMR, like theé Housing Commission has been formally restricted
in 'its influence on urban development. The planning function is
given relatively minor emphasis in the existing organisational
structure, although the DMR undertook some early planning'initiat?
ives including land use and population studies. There is little
institutional or formal encouragement for the DMR-to co-ordinate
its road plans with land-use proposals from planning bodies. The
conflict between: the inherent interests of organisations like the

DMR and Stateé Planning Authority has been noted.

Much of the criticism that has been directed at the DMR has
focused on its inflexible implementation of a radial road plan -
developed as a result of early studies. It has been observed
that there has been insufficient recognition by the DMR of the
relationship between road and land-use planning, of the extehf

of its 1nfluence on overall metropolltan plannlng and of the

need to con51der ‘other factors 1n the plannlng and 1mplementatlon

of the road system(z); Plans put forward by the DMR have tended

(1) Main Roads Act, No. 24, 1924 p. 4.
(2) Stretton, H. op. cit. p. 270.
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to be based on engineering criteria only, such as traffic gener-
ation estimates, with little or no consideration of social and
environmental variables. Planning bodies themselves, with the
exception of the CCC, have treated the road planning perspective
as distinct and independent of other planning. The SPA's Sydney
Region Outline Plan gave very little emphasis to transport in

its blueprint for Sydney development.

It should be noted that the geography of the Sydney area and
location of the CBD have imposed restrictions on the transpor-
tation options. However, transport plans have not been scrut-
inised as part of broader planning exercises. Guidelines form-
ulated some time ago have endured, confirmed in the Sydney Area
Transportation Study (SATS) commissioned by the County of
Cumberland Transport Advisory Committee (CUMTAC), and constraining
other planning options. Under these conditions transport and
land-use plans have rarely been fully and simultaneously devel-
oped or conceptualised, or subject to ongoing review(l). Without
that simultaneous development a conservative bias is implicit
because either the planning or transport bodies are forced to
assume the continuation of well-established guidelines on the part

of the other agency or agencies.

The DMR is engaged in an ongoing review of some local council
projects, and of ways of maintaining and improving existing main
roads and 'trouble spots'. In addition within the Department
controversial technical alternatives are scrutinised, for example
the desirability and feasibility of road closures and bus priority
lanes, and opinions are canvassed through committee procedures.
Once certain proposals are implemented by other authorities, such
as the Department of Motor Transport, th2 DMR often attempts to
assist in their implementation. However, it is significant that

all of these operations, as well as in broader areas of metropolitan

(1) Colman, J., Sydney's Second Great Experience, Australian
Quarterly, Vol. 41, No. 1, 1969 p. 9.

19



and freeway planning, are largely .regarded as 'technical' pro--
cesses, amenable to decisions being made on the basis ‘solely of

engineering and costing criteria.

The DMR has received considerable political support for its

freeway plans.  Despite the State Labour Government's initial’
opposition, the first few miles of ‘the Warringah 'expressway began
under Labour in the early 1960's, costing $25 million, half of
which was spent on property acquisition. Man working class houses
were resumed, the occupants often being forced to move to locations
much further‘from~the‘city(l).~ Only ‘recently has State Cabinet
reviewed policy for inner urban freeway construction, in spite of
DMR objections. Some inner freeway reservations, -including the -
Western, Southern and Warringah Extension have been deleted and

re-zoned for non-freeway development.

Both in its policy emphases and in the' influence its policies
have ‘had on broader planning strategies and other authorities,
the DMR has influenced the allocation of resources to groups

in the community. The Department has projected the image that
it is a body with strong public support, however .its policies
have catered particularly for car-owners and potential users of
freeways. The interests of these groups of people have also
been represented by organisations such as the NRMA. Public
transport users, for example housewives and children in outer
urban areas needing local services have not had such a strong
voice representing their. interests in the planning of transport

and other services.
PUBLIC TRANSPORT COMMISSION

In 1949 a co-ordinative body was formed. to-attempt to control
private ‘and government transport operators and agencies, and
main road construction. Opposition from private industry and
the government”Sector, combined with unfavouréblereconomic circum-

(1) Sandercock, L., op. cit., p. 192.
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stances forced its disbandment. Later reports commissioned with
the task of defining co-ordinative structures and procedures

met similar opposition from entrenched institutions. In 1972

the Public Transport -Commission was formed to reorganise and
co-ordinate public transport operations and the bureaucracies
controlling them. It consisted of three full time members, two
of whom were accounts with transport experience and one transport
specialist (Dr Neilsen, the Director of SATS) as well as two

part time members.

The PTC was invested with a number of responsibilities. Its

basic purpose was the integration through amalgamation, of the
Railways Department, the Department of Government Transport and
the Sydney Harbour Ferries Board. Government rail, bus and

ferry services were brought together under a co-ordinated organis-
ation responsible for improving and expanding them. The Commission
was directed particularly to the need for curbing the financial
drain of transport deficits on State finances. It was also given
the responsibility of producing a Report within two years on
existing problems in public transport and proposed remedies. The
range of problems to be considered was broad, including financing,
co-ordination and land-use planning, insofar as it related to the
provision of interchange facilities. The potential for conflict
between Commission objectives has been noted. For example the
need to adopt a marketing orientation and reduce financial burdens
could reduce the Commission's capacity to develop and implement

effective long-term planning strategies.

The formal structures of the Commission and its responsibilities
have certainly enhanced the potential for the co-ordination of
public transport decisions. Its relative newness has meant there
is a paucity of commentaries on its effectiveness, however it

has been criticised on a number of grounds. Firstly, it has

paid less attention to the planning of public transport than to
ways of reducing it's deficit(l). It has interpreted its respons-

(1) Dobinson, K.W., "Transport Planning-Co-Ordinated Confusion",
Australian Transport, May 1970, p. 27.
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ibilities narrowly, focusing on maintaining services" rather than
planning around less operational objectives. It has also opposed-
or igrnored attempts at metropolitan planning, generally making no
overtures to planning bodies, ' and demonstrating an unwillingness
_to negotiate with other State instrumentalities or secure repre-
sentation on bodies such as the NSW Traffic Authority(l). Lastly,
it has been argued on the basis of deficit figures, drops in
patronage and cuts in and deterioration of services that the
Commission has demonstrated a poor record of achievement since. its

inception in 1972(2).

However, probably the most serious difficulties the Commission
faces are .internal ones related to its size and internal adminis-
tration. It employs approximately 48,000 . people in a.wide ‘range
of activities :and has experienced enormous increases in wage
costs. Internal conflict between functions and . divisions with.
differing priorities has prevented a comprehensive approach

to problem identification and resolution, and the absence of an
embracing set of objectives has contributed to the fragméntation‘
of ‘efforts. The PTC has typically had a poor public image which
has. aggravated ‘an already low internal morale. It is widely
felt, however, that the new Chief Commissioner with afirm
management commitment and.substantial experience, will reverse:

this. trend.

The most ‘recent report by the Urban Transport Advisory Committee,
(March '76) to be discussed in' detail later, gives particular
attention to the need for public transport improvements and for
the increased- availability of finance to-the PTC.. In spite of
the Report being basically a combination of the. short-term work
programs of member authorities, the unpracedented emphasis on
public transport could signify an enhanced role for the PTC and

an expanding basis for co-operation between it and other. transport

(1) Freeman,:P. "Why Sydney's Public Transport is. G01ng ‘Bust",
- - National Tlmes, August 2- 7 1976 “p. 49.
(2) 1ibid p. 48.
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authorities. However, URTAC offers only a very broad reflection
of changing policy. It does not provide any incentive for co-
operation of transport with non-transport authorities, or coffer
guidelines that have arisen from a planning process integrated by
authorities from the start about a whole range of projects being
considered by the PTC. A preoccupation with internal problems
could further reduce the likelihood of any systematic consider=-
ation of these projects in the light of the actions of other

authorities and their social effects.

State Planning Bodies

A succession of authorities with varying powers and responsibil-
ities have specifically undertaken planning in Sydney. The
Cumberland County Council was succeeded by the State Planning
Authority which was replaced in 1974 by the Planning and Environ-
ment Commission. Under the SPA, the Sydney Region Outline Plan
was formulated. Following this, a special report investigating
transport policy was commissioned to fill a perceived gap in
information and advice. Supervising the Sydney Area Transpor-
tation Study was the Cumberland Passenger Transport Advisory
Committee, established in 1965 to investigate possible ways of
improving bus and rail services. This was succeeded in 1973 by
the Urban Transport Advisory Committee, with a specific respons-
ibility for long-term transport planning. URTAC is supported by
the successor of SATS, a technical task force called the Urban
Transport Study Group. Other advisory bodies and co-ordinating
agencies such as the new Traffic Authority, have exercised powers

and made decisions relevant to planning in Sydney.
THE CUMBERLAND COUNTY COUNCIL (CCC)

In 1945 the Labour Government introduced a Bill to enable local
councils to regulate the use of land and to establish a Town and
Country Planning Committee with strong professional represent-
ation. The Local Government Association successfully pressed

for an Amendment to the Bill to increase local government rep-
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resentation. The Cumberland County Council was created with ten
members, one representing Sydney City Council and the rest
representing other local councils. Its eventual constitution .
demonstrated the potential for local government to influence the
State Legislative Council.

The CCC's task.was to produce a plan 'regulation and controlling
the use of. land'. Land-use specifications were expected to have
considerable influence on developments in transport and other
services. It was hoped therefore that this kind of plan would
have secondary and tertiary effects in co-ordinating a wide

range of public authorities and private developers. However,
before the scheme was submitted, local councils, rather than
welcoming the impetus to local planning, came to see the CCC as-
an infringement on their rights, a representative of State rather
than local interests. .The Town and Country Planning Committee,.
aware of this hostility, modified the scheme extensively before
it was finally implemented in 1952. During this delay the staff
of the Council had become demoralised‘ana the years of uncertainty
had made the public authorities sceptical of the importance of
anything the CCC had to. propose.

The CCC's Plan proved to be ineffective overall for a number of .
reasons. The 1954 Census indicated that population and land-use
grew. at about twice the rate anticipated by the projections on

(1)

which the Pian was._ based .  When it was finally implemented it

could not accommodate the pressures being exerted for further.
development(z)f Secondly, the 'principles' on which the Plan
was based contained substantial unarticulated assumptions and

confused objectives. The principles state the need for
. a dispersal of places of employment closer to residential areas;

. redirection of growth to urban and rural 'dispersal centres';

(1) Sapdercdck, L. bp.'cit. p. 182,
(2) Stretton, H. op. cit. p. 247
Neutze, G.M. op. cit. p.. 26.
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. Slum clearance and high density redevelopment in inner areas;
. an 'open space program and 'green belt' limiting urban growth;
. regional transport system of through traffic roads.

The Plan based on these principles limited the growth of the city
area, suggested 'dispersal centres', a 'green belt', satellite
towns, some circumferential railways and a predominantly radial
major road system based on the 'Main Rcad Development Plan'
published by the DMR in 1946. Neither the 'principles' nor the
Plan allowed for flexibility or a review under changing circum-
stances, and this rigidity was enhanced by a reliance on outdated

statutory planning techniques.

Realisation of the Plan depended upon detailed follow-up plans
emanating from local councils. Councils were hostile to the

Plan since they were expected to meet some of the costs of
implementing it. As well as placing unrealistic demands on the
expertise and interests of local government, the Plan was blat-
antly antagonistic to the powerful interests of CBD and outer
urban developers. The Pitt Street Property Owners Defence League
produced pamphlets complaining that planning was stifling develop-
ment. Operating authorities, particularly the Housing Commission,
had an interest in encouraging development within the green belt
since the costs of establishing new facilities would have generally
exceeded the costs of improving and extending services at the edge
of the existing urban development. The IWSDB already had an
unpublished system of servicing priorities for developing areas
and the DMR has also been criticised for encouraging the CCC to
‘protect' county roads in its plan, and then developing another

program itself with changed routes and locations.

Many other problems and symptoms associated with the CCC plan
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have been described ‘at length(l . Criticisms focus on.its
planning assumptions, disregard for other organisational prior-
ities and resources, and the nature and operation of the body
itself (non-technical, isolated staffing policy). Perhaps the
most significant set of factors contributing to the CCC's demise
relate to its role in the political and institutional context of
planning. Already there were a number of authorities undertaking’
planning, and ‘the CCC did not directly advise the Minister, the
final arbiter of planning objectives. His principal planning
advisers were the officers of 'the Deépartment of Local Government.
and Town and Country Planning Committee. As has been suggested,
the CCC's potential as a. planning Body was also undermined by a
common problem experienced~by authorities whose members are .
selected on a representative basis. Its members saw their
function in the new body as representing the interests of the
local authority from which they had been selected, rather than
the more encompassing interests of a planning body. As with
other representative bodies the CCC focused on clarifying adminis-
trative arrangements and regulations. in planning'rather than on

developing planning strategies of concern to all authorities.

From the perspective of the consumer of transport services the
ineffectiveness of the CCC and its Plan resulted in continued
expansion of the city, a half-hearted commitment to. thée satellite
towns, the progressive abandonment of the Green Belt and creation
of depressed fringe development areas. The succession of 'suspen-
sions' to the ‘Plan initiated by the Minister for Local Government -
meant that unexpected deviations in proposals were made, creating
sudden new. pressures on services. While the Housing Commission
was proposing to develop a large portion of green belt land, the

{1}  Sandercock, L. op. cit. p.. 183.; Stretton, H. op. cit. p. 245-6
Harrison P., "City Planning in Australia, What Went Wrong" in
Australian Cities:Chaos or Planned Growth, AIPS, Angus &
Robertson, Sydney, 1966 Harrison, P., "Planning the Metroplis -
A case Study" in Parker, R.S. R.S. Troy, P.N. (eds.) The
Politics of Urban Growth, Aust. Nat. Uni. Press, Canberra,
1972, p. 70; Troy, P.N. "Urban Road Planning in an Australian
Context, Economic History Urban Research Unit Seminar A.N.U.,
zontext

April, 1960.
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CCC argued that the Commission should concentrate on vacant areas
within existing urban development. In this particular case, the
latter would have been more costly and complicated for the Com-
mission but would have drawn on existing transport and other
services. In the ensuing struggle the HC, supported by developers,
succeeded in having the green belt land released against the
recommendation of the CCC, the interests of transport authorities,
and the needs of many of the residents of the development.
Existing transport services were inadequate and the costs of
creating new roads and public transport systems were considerable.
In 1959 the new Minister for Local Government overruled the Plan,
announcing the release of fifty square miles of green belt land.
When added to two earlier instances where the Minister had simply
'suspended' the Plan, it became virtually meaningless. In the
final instance it was the State Government's failure to support or
reinforce the County Council's proposals in any formal or informal
way that resulted in the Plan's loss of credibility.

While the reaction to the Minister's land release was surprisingly
hostile, it was recognised that the CCC was characterised by
intractible problems as a planning body. It was replaced in

1963 by a new single planning authority, having the "power to

actively assist in the implementation of planning proposals."

STATE PLANNING AUTHORITY (SPA)

Original conceptions of the constitution of the SPA were modified
after local government lobbying. To a predominantly technical

and professional body were added five local government represent-
atives. In addition to a full-time chairman and deputy chairman,
the Authority consisted of 10 part-time members, five from local
government, four public utility (DMR, Transport Dept., Local

Govt. Dept., MWSDB) and one professional representative. Specific
tasks of the authority included the co-ordination of plans for the
use and development of land, carrying out research and advising
the Minister, and advising councils on the principles and imple-

mentation of planning. The report recommending the establishment
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of the SPA did not, however, 'suggest precise guidelines about how
the Authority was to achieve its task of co-ordination. It re-
ferred vaguely to discharging its responsibilities effectively
overriding: the specific interests, but maintaining the 'goodwill"

of appropriate bodies.
The Sydney Region.Outline Plan (SROP)

In 1967 the SPA published its Prelude to a Plan containing infor-

mation- important for future growth and outlining the Authority's
understanding of its tasks. - It has been noted that this under-
standing itself contains contradictions concerning future develop-
ment objectives that remain unresolved(l). The . Sydney Region
Outline Plan was produced in August 1968, not a statutory land use
plan, but a statement of principles and objectives, essentially
prescribing extensions to urban areas over a period of the next
thirty years. It indicated broad areas of urbanisation assuming
that half the pfojected population would be decentralised to
locations outside the Sydney Region.. The principles include
linear growth corridors, a highway grid pattern, regional growth
centres and full utilisation of existing communication and public

utility systems.

Criticisms of the Plan itself have focused on the ambiguity of

its recommendations. It favours both the retention of Sydney as
Australia's 'greatest city' and the development of 'new cities'
within-already established‘suburbs(z). A metropolitan plan, the
SROP. is not related to any State Plan, nor it has been suggested,
does it distinguish between objectives and strategies or discuss
implementable and alternative strategies. The Plan itself reveals
a failing commitment to the  'principles' as outlined, and focuses
on emphases predetermined by the preferences of particular auth- .

orities. Water and sewerage services are given the greatest roles

(1) King, R. 1975, op. cit. p. 13-14.
(2) 'King, R. 1975, op. cit. p. 16; Harrison, P. 1972, op. cit.
pp. 92, 88. o A
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in determining the location of new developments. Transportation
proposals are significantly sparse, suggesting that the process of
planning over-emphasised the importance of authorities like the
Water Board who co-operated with the SPA, neglecting transport
considerations because of the reluctance or incapacity of the DMR
to provide appropriate information and expenditure estimates(l).
The Green Belt is rejected in the plan because of the authorities
servicing difficulties, at the expense of the potential resident-
ial environment. Stretton maintains "... the 1968 Outline Plan
and the State's land policies contained a large increase in
segregation with plenty of rich profit even from the poorest
land"(z). The Plan accepts the continuation of existing land-use
patterns according to which areas like Campbelltown and Green
Valley continue to house lower-income earners, with few accom-
panying plans for feasible tertiary institutions (none at all

for 50 sqg. miles west from Parramatta to Penrith). It does
nothing to counteract the trend for the se?gigation of lower

income earners in outlying Western suburbs

Apart from internal inconsistencies and a planning technique
with significant unacknowledged redistributive implications, the
major difficulties encountered by the Plan related to its imple-
mentation. A substantial amount of actual planning and project
development was to be undertaken by local councils who would

then submit proposals to the Authority. Some criticism has been
directed at this aspect of the Plan, both because it gives little
indication as to how planning should be implemented at a local
level, and because of the absence of skilled staff in councils to
work on planning programs. The success of the Plan depended
largely on sufficient support from the State Government and
appropriate ministers. Only the Minister could intervene in
particular cases or areas to suspend a scheme or demand a report.
The SPA could be criticised for not having fully recognised its

executive powerlessness and the necessity of Ministerial support.

(1) KXing, R. 1975, op. cit. p. 1l6; Harrison, P. 1972, op. cit.
pp. 92, 88.

(2) Stretton, H. op. cit. p. 261.

(3) Sandercock, L. op. cit. p. 188.

29



In reviews of the Plan it made no basic alterations despite the
failure of the Government to make a strong commitment to support
original guidelines. Critics of the Plan including the Institute.
of Architects and President of the Real Estate Institute made
strong statements about the lack of governmental support for the.
SPA and the need for the latter to have more effective power.
Harrison has suggested that "the plans are of considerably less
importance thah the flexibility of those who have the final
responsibility for their administration. The process of metro-.
politan development is still the result of a multiplicity of

n (l).

individual development decisions Opposition to the Plan by

State and local authorities has also been emphasised as a crucial

(2)

contribution to its undermining in implementation
PLANNING AND ENVIRONMENT COMMISSION (PEC)

In 1973 the Healey Report on the N.S.W. planning structure was
presented to the Government. Although it was not made. public,

the feeling expressed in the Report was that the SPA had created
many hostilities, was administratively incompetent and had become
too remote from the Minister. Members of the Healey Committee:
attributed the Authority's ineffectiveness to its size and exhib-
ited tendency.to lose touch with Cabinet priorities:. The 1974 Act
replaced. the SPA with the PEC, a smaller body of eight commiss-
joners more amenable to Ministerial control. As part of the
attempt to increase this control, the PEC was a strong move away
from local government and State Department representation. . The
Commission was to report on organisational and legislative changes
that would integrate and co-ordinate the planning of land-use.
Added to the functions of “the SPA it was to prepare advice for the
Minister for a new planning system. While the need for co-ordin-

ation was once again established as of primary importance, the PEC

(1) Harrison, P. 1972, op. cit.-p. 98.
(2) Colman, J. op. cit. p. 8.
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had no more powers than the SPA. It relies solely on the relevant
authorities and organisations recognising the need to conform to
planning authorities, and the need to exchange information with

the Commission.

In November 1974, the new Ministry for Planning and Environment
published its first report, "Towards a New Planning System for
New South Wales", known as the "The Green Book". It suggested
that a large proportion of the responsibility for planning should
be transferred from the PEC to regional bodies. The Green Book
was tentative about the implications for local councils but
stressed that successful decentralised planning would depend
largely on local council co-operation. The executive power of
these regional authorities would be limited to statutory planning
within guidelines established at the State level. However, in
conception these authorities had considerable potential and were
to some extent perceived as rivals by State Departments. Harrison
has suggested that it was the perceived threat of these bodies to
state authorities that produced a "watering-down" of ideas in the
following Report "Proposals for a New Environmental Planning
System for NSW" in June, 1975 (The Blue Book)(l).

As an outline of the planning process "The Blue Book" focuses
almost entirely on the organisational structure of planning. A
strongly hierarchial planning structure and administration is
suggested. At the State level the PEC will co-ordinate State
policies and activities. Regional advisory councils, comprising
council and citizen representation will cooperate with the PEC
in producing regional plans, and at the local level, councils
will make development decisions and carry out the planning
process within regional guidelines., While the proposals include
an emphasis on regional organisation, regional development

authorities would only be established in those areas where more

(1) Harrison, P. Regions and Parishes or How the Green Book
Turned Blue Paper delivered at Conference on The Proposals
for an Environmental Planning System for New South Wales,
Uni. of Sydney, August 1975, p. 2.
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than half the localicouncils are agreed, and regional authorities
themselves would have more local government representation than
suggested in "The Green Book". Apart from assuming substantial .
responsibility for planning, local councils would be given the
task of administering development control within a land use plan
formulated broadly by the PEC.. Variations, suspensions and

development orders are all part of these responsibilities.

The success -of this planning structure is explicitly held to
depend on the State Government's willingness to bind all govern-
ment agencies and councils to planning objectives. Past exper-
ience suggests that this might not be forthcoming. Numerous
doubts about the effectiveness of the:recommendations to encourage
multi-level planning have been voiced. In the past, local govern=-
ment has expressed little support for the concept of regional
planning and the Local Government Association has verbalised its-
opposition to local council involvement in regional organisation(l).
The regional authorities would .comprise representatives from local
councils with differing, and often antagonistic interests. . The
powers of the PEC itself in both the formulation and enforcement
of plans are restricted.. Its.supervision is:largely of regional
plans, which depend on considerable local level specification for
realisation. Purther, disciplinary power over councils still
resides only with the Minister, who has, in the past taken little

account of PEC - advice. .

Apart from the guidelines concerned with the machinery of planning,
there are few specific guidelines about what constitutes an effect-
ive planning process ‘and associated techniques, at regional or
local levels. Some mention is-made of participation and possible
techniques of representation,' but other factors such as relevant
time scales and the weighting of environmental, economic and
social factors are not explicitly .considered. ‘It would seem
unlikely that councils, for example, would attempt to clarify thé
guidelines, without any‘positiVe incentive to do so, and without

(1) ikid. p. 7.
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any enforcement not to do otherwise. The Report's focus on formal
process and chains of responsibility leaves many problems unre-
solved and highlights the difficulty of achieving effective
integration without a more comprehensive understanding of insti-

tutional features.

COUNTY OF CUMBERLAND PASSENGER TRANSPORT ADVISORY COMMITTEE
(CUMTAC)

CUMTAC was set up in 1965 to advise the Minister for Transport,
at that stage only responsible for public transport, on matters
referred to it, such as how bus and rail passenger transfer
could be improved, and proposals regarding land-use, staggering
of hours and co-ordination of services. It comprised represen-
tatives from the Railways, Motor Transport, Government Transport
and Main Roads authorities, and the SPA, and Treasury. CUMTAC
received advice from a technical sub-committee consisting of
officers from member authorities, and discussed the transport
implications of major projects. These did not include roads
and traffic since these were the responsibility of the Minister
for Local Government and Highways and were referred to the

Traffic Advisory Committee.
Sydney Area Transportation Study (SATS)

CUMTAC was asked to comment on the transport implications of the
SROP, with the result that it commissioned and supervised the
Sydney Area Trénsportation Study. The study was given the task
of determining transport needs, analysing alternatives and
recommending transport systems, taking account of economic
feasibility, environmental and social factors. It was also
concerned with the development of analytical techniques for

considering the consequences of alternative plans.

SATS has been the subject of a barrage of criticisms. A compre-
hensive critique is not attempted here, however, like a number

of other planning studies undertaken in Australia in the past,
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SATS produced plans of a financial 'scale which has little hope

of being achieved. A number of the more modest transport pro-
grammes recommended by SATS are useful contributions, but the
overall plan is unlikely to ever be adopted because of an excess-
ive concentration on inflexible and highly capital intensive
solutions. While some of these type of solutions may have to be
adopted in Sydney, increasingly, smaller scale plans with shorter:
time horizons are seen as being more feasible and desirable

solutions to many urban transport problems.

CUMTAC has also encountered difficulties in achieving co-ordination
amongst a number of authorities. . When a re-evaluation of the

role of Mascot Airport was initiated in 1968, CUMTAC attempted

to reconcile the solutions being offered by the Department of
Civil Aviation, to cope with increased air traffic, with other
existing and potential transport services.. After consultation
with the relevant authorities it suggested a railway system, but
failed to secure the support from other authorities for this
proposal.. The basic problem was the same as that encountered by
other planning bodies, an absence of Federal and State Governmental
support in securing the.co-operation:of. authorities. However,
CUMTAC's continual demand for information and representations

from various government authorities, did produce a broader
comprehension of the problem and some degree of shared sensitivity
to the need for planning. The impact of CUMTAC proposals, with
support from various other planning committees, was contingent

on the support or otherwise of the Minister, and his relationship
with other Ministers with related portfolios, such as Local
Government and Highways. CUMTAC's record of winning this support
for its recommendations was relatively good, although a good

deal obviously ‘depended on the interests of the particular

Minister and his closest advisors.
URBAN TRANSPORT ADVISORY COMMITTEE (URTAC)

URTAC was set up in 1973 to replace CUMTAC, also under the Minister

of Transport and without statutory: powers. One of the reasons for
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its reconstituted structure was the Australian Government's new
interest in urban transport matters and its receptivity to urban
planning proposals from the States. URTAC is responsible for
co-ordination, especially within land-use planning proposals, and
for maximising the efficient use of existing transport modes. The
Under-Secretary of Transport has recently replaced the Chief
Commissioner of the PTC as Chairman of URTAC and other members
come from the PTC, DMR, PEC, DMT, Police Department, Maritime
Services Board and Treasury. The technical staff of URTAC is the
Urban Transport Study Group (UTS), the successor of SATS, report-
ing directly to URTAC. In parallel with the establishment of
URTAC and following the Machinery of Government Review of 1974-75,
the Ministry of Transport and Highways was partially reorganised.
This involved the addition of a Development Co-ordination Division

and more recently a formal Policy Analysis Section.

In February, 1976 URTAC submitted a major Report to the Ministers
for Transport and Highways, and Planning and Environment. Recom-
mendations prompted by the Committee's problems of co-ordination
and fragmentation of authority (e.g. a traffic co-ordinating
committee) are included amongst other policy recommendation
concerning public transport, traffic management, roads, land

use, transport corridors and inner city industrial areas.

The Report adopts what appears to be a rather courageous move
away from the capital intensive freeway programme recommendations
of earlier studies. Its new emphases, however, do have a prag-
matic basis and reflect the increasingly financially constrained
work programs being adopted by departments. It recognises the
considerable scope for improvement using the existing transport
system opting for improvement and full utilisation of existing
services rather than the initiation of new projects, the deferral
or cancellation of particularly expensive projects and a strong

emphasis in funding and attention on public transport.

The overall transport strategy outlined adopts a progressive

view of meeting transport needs. The Report recommends:
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(a) The development of cross-regional routes along which fixed

rail public transport is unlikely to be available;

(b) The development of routes redirecting traffic growth from -

the CBD to major regional -centres;
(c) Development of arterial roads to bypass regional centres;

(d) Diversification of public transport away from CBD orient-

ation;

(e)  Capitalising on the latent capacity of the public transport

system.

It also confirms the need for a traffic authority co-ordinating
committee with responsibility for all traffic bodies and an
.emphasis on concepts bearing on demand, such as staggered hours

-and bus priority lanes as well as capacity.

The planning techniques espoused by URTAC support this strategy.
They include firstly, programmes with short-term benefits,:.a
focus on existing rather. than projected needs and short-term
solutions to problems given existing levels of financing. There
is a strong recommendation for co-operation with the Federal
Government, particularly in public  transport areas. A second, .
complementary set of techniques concentrate on longer-term land
use/transport facility strategies. The creation of regional
centres. and their self-contained development, and the.evolution
of multi-faceted solutions to. areas with particular problems, -

are two. examples of these planning  approaches. .

From an institutional perspective it is significant that the
URTAC report appears to escape the traditional dominance . of
preconceived DMR programmes. -Compared with SATS there is a
significant shift in the ordering of priorities. URTAC switched
top priority from extension of the Warringah Freeway to the

Chullora-Kyeemagh county road. Despite their differing scales
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the URTAC Report shows a greater comprehension of the land use/
transpoxt dynamic. Purther, a recent communication from the Under
Secretary of the Ministry of Transport and Highways notes that
"the URTAC Report was formally endorsed by the previocus State
Government in February 1976 and has been substanially accepted by

the present Government".

It is significant, however, that despite its stated strategies,
URTAC makes few recommendations which reflect a co-ordinated
effort between transport modes. In the report, sections on
public transport and roads are relatively self-contained and
suggest that the PTC and DMR were still developing autonomously
their recommendations for future development. Altered emphases
are evidence less of an attempt to define problems and consider
solutions in a comprehensive way, than a perception of revised
policy directives and preferences. The juidelines for future
transport developments indicate that URTAC's role in planning is
restricted to combining separate work programs in a single

document and discussing general planning directions.
OTHER BODIES

In the past some of the work related to the efforts of a number
of authorities has been directed by Interdepartmental Committees
(IDC's). These committees, mainly concerned with co-ordination
have included Parking Advisory Committees, Traffic Advisory
Committee, Height of Buildings Advisory Committee, (HOBAC).
Recently a new Traffic Authority with permanent staff has taken
over a lot of IDC work, having powers over parking and motor
traffic control. While these bodies are clearly a significant
device for encouraging communications between departments and
authorities, their concern is typically confined to a narrow
sphere of activity and their role in planning is restricted.
The PEC but not URTAC has had formal representation on these
committees, although obviously certan bodies are represented on

both, such as the Ministry of Transport.
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Council -Bodies

The Sydney City Council and ‘local councils have had statutory
land planning powers since 1945.  The Cumberland County Council
was set up to provide a framework for local council' planning
schemes and to effect a degree of co-ordination on the actions

of public authorities and private developers. Councils have

been formally responsible for financing the running costs of the
CCC and .SPA. This financial burden has created the basis for
considerable hostility between councils and planning bodies, and
jeopardised the effectiveness of guidelines laid down by planning
bodies given the lack of formal constraints for adherence to them
by councils. Under the SPA and PEC, Councils retain wide dis-
cretionary powers for most development applications. The Minister
has the power to suspend statutory planning schemes and has often

exercised this power at the recommendation of a—council(l).

SYDNEY CITY COUNCIL

During the 1950's Sydney experienced a property and redevelopment
boom. The Labour-dominated City Council at this time was respons-
ible for a substantial inner urban residential area, but it's
energies were directed towards providing welfare facilities to
inner urban residents, rather-than controlling the operation

of private developers(z), When, in 1965, the Liberal Party won

the State Election, .the boundaries of the City Council were
redrawn, and-the conservative Civic Reform Association gained
control of the Council. - The effective interests represented and
manifested in future council activities, were those of profess-
ionals oriented towards finance, insurance and property industries.
The City of Sydney Strategic Plan was released by the Council in
1971. Despite a nominal commitment to public participation,
conservation and improvements to the quality of life, -the Strategic

Plan favoured expansion of office blocks rather than recreational

(1) Harrison, P. 1972, P. 97.
(2) Sandercock, L. op. cit. p. 196.°
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or other facilities(l). In-built subsidies, substantial land

tax concessions and rebates, and the floor-space ratio restrictions
implemented in the 1971 Plan have encouraged intensive development
of the city area(z). Opposition to that Plan emanated from three
sources; the ALP, local resident action groups and professiocnal
architects and planners. An indication of the impact of their
opposition was the Council's approval of the Woolloomooloo
Redevelopment Project in 1972, This Project reaffirmed the
Council's existing policy, one of encouraging high density develop-
ment with little systematic consideration of its implications on
low-~income residents being displaced to outer urban areas by the
more affluent moving inwards, or on public authorities required to

meet the costs imposed by private sector development.

The second Plan in the City Council's three yearly cycle of
strategic planning and action, 1974-77 City of Sydney Strategic
Plan, explicitly recognises this opposition. The Review committee,
consisting of three aldermen and representatives from the SPA
and Ministries of Local Government and Transport, stipulate four
long—-term objectives. The first and most important for the
purposes of this report, is the unification and simplification
of the city's management., Proposals for the achievement of this
objective include encouraging information exchange through
participatory exercises such as public meetings and discussions,
and through encouraging existing council use of the toen hall

as the venue for committee meetings and the focus of activity.
The Plan also advocates legislation and a review of financial
arrangements to enhance the role of the Sydney City Council as
the planner and controller of city development, and the amal-

gamation of advisory committees into the City Council.

(1) Ibid, p. 199.

(2) Ravallion, M. "Urban Problems, Public Policies and Social
Structure" The Aust. Quarterly, December, 1375. p.14 and
Savage, E.J. "Some Effects on Floor Space Ratio and Bonus
Regulations on Rates of Return: A Case Study for Sydney
C.B.D. "Environment and Planning 'B'" Vol. 1 pp. 147-164.
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Other objectives outlined by the Review Committee are largely
dependent for their success on the achievement of the management
objective. They include 'Accessibility', 'Diversity' .and 'Environ-
ment'. The proposals relating to these objectives can be crit-
ically scrutinised on two grounds. Firstly, some appear to be
potentially contradictory, for example a commitment to increasing
public transport and pedestrian malls in the inner city is accom-
panied by a commitment to -large-scale fringe parking areas in what
are .clearly inner city (though not CBD) areas. Secondly,  the Plan
advocates emphasising commercial, residential, learning and
leisure uses in future development. ~This includes the encourage-
ment of Government and government subsidised housing for low-
income earners in inner city areas, for example, Woolloomooloo, to
ensure that the proposed new diversity of city services benefits a
diversity of users. The Plan can be . commended for its breadth of

scope, -but many of these proposals :appear to be flimsily based on

the assumption of the co-operation of other authorities. .

Criticisms of the effectiveness of the Sydney City Council have
focused on its operation as well as the implications of its

Plans. The Council is viewed as allowing, if  nar encouraging,--
uncontrolled: development of the CBD by private developers at the
expense of the! interests of other groups. In the period from

1961 to 1971 the city of Sydney and inner urban municipalities,
including‘sbuth Sydney, Leichardt, Botany, Wollahra, Waverley

and North Sydney experienced substantial reductions in residential
populations and manufacturing activity, and corresponding increas-:
ed opportunities for white-collar employment in commercial,
finance, property and service activities. . This concentration of
white-collar employment opportunities in the City of Sydney and
accompanying residential shift of these employees to inner urban
areas and manufacturing employees to outer areas such as Campbell4
town and Baulkham Hills has increased pressures on roads servicing
the city area.‘ Authorltles respon51ble for road constructlon

and maintenance have faced pressures ‘and lower-income earning
residents have been forced by'r1s1ngv1and values and development

pressures to outer areas often with poor local services and
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accessibility to employment opportunities. In its reinforcement
of these trends the City Council and its Plan have encouraged
transport pressures of a particular kind and aggravated existing
residential segregation and the inequalities arising from it(l).
However, even if the Council had resisted internal pressures to
encourage high density development in the CBD, and restricted
the operations of speculating property owners and developers, it
is unlikely that other authorities would have responded with

relevant restrictions and changes to their policy.
LOCAL COUNCILS

Formally local councils are responsible for the administration of
the Local Government and other Acts. This includes the constru-
ction and maintenance of local roads, the provision of parks and
recreation facilities, collection of rubbish and a number of
administrative and welfare services. Their major revenue source
are rates on the unimproved value of land within the municipality

although they do receive grants and can apply for loans.

Diverse interpretations exist of the infleunce on urban develop-
ment of local authorities when compared to that of state author-
ities(z). However, in a number of ways particular local councils
substantially influence the distribution and access-ibility of
local services, for example libraries, shopping centres and
recreation facilities. They also have considerable scope in the
way they interpret their responsibilities to influence the allo-
cation of resources amongst residents. For example, councils have
the power to instruct developers to provide streets and parks in
new subdivisions. Alternatively these costs may be met through
rates or increasing land prices. Also in the administration of
development regulations they exercise a substantial influence on
the nature and location of development and its effects on sur-
rounding residents.

(1) Stretton, H. op. cit. p. 249.
Sandercock, L. op. cit. p. 196.

(2) Neutze, C.M. op. cit. p. 27 Stretton, H. op. cit. p. 273,
Sheather, G. op. cit. 10:0, Harrison, P. 1972, op. cit.
pp. 978.
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There are a number of ways in which local councils actively and.

inadvertently influence the distribution of services within

their own municipality and across a broader metropolitan area.

(i)

(ii)

(1ii)

(iv)-

(v)

(vi)"

Local Government is set up in such a way that different
municipalities have vastly different revenue bases. Often
the poorest municipalities ‘are characterised by the most

inadequate’ local services.

Rating procedures often mean lower-income earners pay

higher rates both in terms of income and absolute figures.

Local councils differ in the staff and other resources

- they possess to- implement plans and provide services

. effectively.

Council interests 'do not coincide with all groups present
in the community. - Some councils attempt. to represent the
interests of less privileged groups while others actively
support the interests of developers and speculators. Thus

the  amount of deliberate redistribution of local resources,

if -any, undertaken by councils varies. between municipalities.

The extent of corruption and abuse of planning schemes-
within councils has varied but has in some cases fostered

the interests of certain groups.

Local councils tend to be parochial, rarely interpreting
their 'interests as coinciding with broader metropolitan

objectives, even if the-latter would benefit a large

-proportion of residents. -

The brief discussion: of these factors in the Sydney context that

follows indicate the way inequities in service provision are

created and exacerbated because councils are unwilling or ill-"

equipped to recognise their role'ih the plénnihg,of local service

provision and the importance-of the integration of their efforts

with those of other authorities.
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The Sydney Statistical Division contained forty local government
areas (LGA's) in 1969 with large differences in area, population,
predominant activities and the average income and wealth of
residents. Each of these factors and the recency of development
determine the municipality's tax base and its ability to provide
local services. The combination of factors creating a poor
municipality characterise areas already experiencing a poor
standard of service. The organisation and financing of local
government therefore tends to exaggerate rather than counteract

inequalities in the level of existing services.

The equity implications of these differences in LGA's are empha-
sised by rating procedures. In his analysis of the rates paid by
those residing in different areas of Sydney, Manning notes that
the relatively poor tend to live in municipalities charging a
higher rate. Lower-income earners pay much more of their income
in rates than higher income owners. They also on average pay
higher rates because their properties are located in municipalities
levying high rates. The financial independence of councils allows
those with a poor tax base (a low unimproved value on rateable
land) to charge higher rates in order to achieve the same level of
revenue per head as councils where the unimproved value is higher.
Manning found that rates tend to be highest in areas of low

prosperity experiencing a fast rate of growth(l).

By far the greatest proportion of expenditure within municip-
alities is on the provision and mainteraace of roads and streets,
with the primary beneficiaries being road users. Councils spend
very little on potentially redistributive services to the young
or elderly such as kindergartens or senior citizens centres. In
a comparison of local services between municipalities it emerged
that less prosperous but particularly outer municipalities such

as Sutherland experience less frequent rubbish collection, fewer

(1) Manning, I. 'Municipal Finance and Income Distribution in
Sydney', Urban Research Unit, Research School of Social
Sciences,Australian National University, 1973, pp. 56-74.
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hectares of parkland, and fewer kindergartens than more prosperous
areas such as Kur-ring-ai. ' Poorer outer areas do have reasonable
accessibility to swimming pools and libraries(l?.
Manning suggests in his -analysis that in the provision of services
such as kindergartens, the activity of local councils in organ-
ising self-help or voluntary. groups is of primary importance.
In some poorer areas this sort of activity by progressive councils
has counteracted inadequacies in services due to lack of funds(z),
Thus the quality of local government representatives, their
officers, and the way they interpret and attempt to meet local
needs is an important determinant of the services provided.
A number of councils have found that it is in their particular
interests, as distinct from those of the loosely defined 'commun-
ity', to provide planning consents contrary to the provisions of
the local planning scheme. The abuse of these schemes has in the
past, been associated with inequitable d%s?ribution of access

3

.to, and:utilisation of, local facilities .

wWhile local government exercises a substantial degree of influence
over urban development, reconciling or co-ordinating local

council efforts is, for a number of reasons, particularly diffi-
cult. Under the supervision of the Cumberland County Council,
local councils were given the responsibility of formulating local
planning schemes. Only three out of forty-two responded, indicat-
ing the preferences of local governments to respond to development
proposals with a high degree of flexibility and discretion. The
preoccupation of Councils with specific 'local .interests' has been

(4)

consistently demonstrated In the case of the Cumberland

(1) ibid, pp 34-55.
(2) 1ibid, p. 54. ) ‘
(3) sandercock, L. op. c¢it. p. 202 has documented cases of sig-
. nificant abuse of planning schemes in Liverpool, (1953, 1963)
Bankstown (1963), North Sydney (1969%9) Leichardt (1953) and
Randwick (1973), amongst others. Alsoc the Liverpool Council

was recently dismissed on the same charge. (Reported in

'The Age; 1-4-76. p. 5). ‘ ,
(4) Painter, M. 'Parochialism and Localism in Local Council

Elections in Suburban Sydney'.' Aust. Journal of Public

Admin. 33, 4, 1974 pp. 346-359.
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County Council, despite a majority of local government represent-
ation, its effectiveness was inhibited by a fundamental lack of
local council co—operation(l). The formulation and management of
metropolitan or wider-based planning schemes made difficult by the
presence of strong local interests has been exacerbated by the
existence of different perceptions between councils of 'local
interests'. In some upper-class areas councils espouse anti-
progress, residential amenity values whereas in working-class
areas are characteristically more dismcsad to industry, and the
encouragement of local employment. Wealthier residents are
usually more aware of, and adept at ensuring the protection of

(2)

'quality of life' interests Metropolitan plans rarely take
account of these differing perceptions or council capacities to

defend them.

The inadequacy of communication and co-operation between council
bodies and state instrumentalities has been noted by a number of
commentators(3). It has numerous implications for metropolitan
planning - areas of responsibilify are often unclear. facilit-
ating conflict and wasteful duplication of functions. Distorted
and incomplete chains of accountability preclude the effective
monitoring of decisions and actions taken by authorities at a
State and local level. For example, in the case of Blacktown
Council, enormous growth created pressures for transport develop-
ment that could not be financed by the Council in conjunction
with authorities. A lack of communication in the early stages

of development created serious problems shich were then inherited
by the Council, but which it could do little to remedy effect-
ively. The unclear division of responsibilities in this case
precluded achieving goals though co-ordination of the activities

of a number of levels of government.

THE INFLUENCE OF OTHER GROUPS IN URBAN DEVELOPMENT

(1) Harrison, P. 1975, op. cit. p. 71.
(2) Sandercock, L. op. cit. p. 202.
(3) Harrison, P. 1975, op. cit., Stretton, H. op. cit.
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Other significant actors in the process of urban development .fall
into three groups. In each case generalizations about these
groups are more difficult than governmental bodies. There has
been a marked lack of research conducted in this area, largely
due in turn to the indirect rather than formalised way in which
these groups participate .in.the decision-making process. As a.
result their-influence has often been underestimated because of
the difficulties of precise specification. < While these groups
may e least susceptible to external control or influence, the
concern- -here is with existing decision-making arrangements.
Without some knowledge of how: they operate independently and in
interaction with other significant bodies, a highly. distorted
view of the overall decision-making process emerges. The groups
discussed include private property owners and developers, resident

groups and unions.

Speculators and Developers

A recurring  theme in the case studies so far has been the assess-
ment of the effects on groups disadvantaged by existing decision-
making arrangements.  In:contrast, speculators and developers have
been isolated-as benefitting as a result of the nature of the
existing planning process, and as a:result of the direct exercise
of economic, political and other forms of influence. Apps has
suggested that owners and developers benefit from decisions taken
by public authorities for example, :to develop certain areas,
because of the profit on unearned income they gain as a direct

result of a public policy decisions(l).

The existing decision-making arrangements positively assist this
group externalise their costs, for example by influencing the
location of public investments and projects, at the expense of

those regquired to bear those costs through taxes and rates.

(1) Apps, P. and Ravallion, M. 'The Political and Economic

. Framework of City Development and Change' Paper delivered
at the Planning Research Centre in the City of Sydney
Conference, University of Sydney, November, 1975.
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Neutze has conducted a detailed study of the private sector and
their attitudes to planning. Speculators are divided into those
who are specifically "well-informed", and into those with cheap
finance readily available, and he argues that only the former

are "basically opposed to effective and precise planning"(l).

In contrast, are "cheap finance speculators" and land developers
who benefit from the minimisation of future uncertainties created
by planning. Neutze assumes these developers are plagued by fears
that something irrevocable will cause a fall in the value of
land-holdings, and that they are completely powerless and without
recourse in the event of unanticipated initiatives in land-use.
The following examples appear to demonstrate to the contrary, that
even 'cheap finance speculators' and developers are rarely such

pawns in the process of existing decision-making.

The influence of property developers has characteristically been
manifested through pressures on State and Local Governments to
resist or ignore the proposals of planning bodies and planning
schemes. One example of this was the pressure exerted by develop-
ers in North Sydney which, unchecked, created a substantial strain
on local transport and parking facilities and congestion in local
streets. In spite of appeals to the North-Sydney Council, the
Ministers of Transport and Local Government and the State Planning
Authority, by CUMTAC the Police Traffic Branch and resident
groups, development continued and attempts to restrict the floor
space ratio were undermined. It was not until 1971, when a new
council opposed to intensive development was elected, and CUMTAC's
appeals began to be recognised, was the process of development
slowed down. In this example as a result of the pressures of
developers, the transport implications of development were ignored
creating considerable difficulties in the area for teansport
authorities, and general congestion and poor access for residents.
In another example, central city area developers and property
owners succeeded in opposing the SPA and its attempts to limit the

density of city buildings.

(1) Neutze, G., op. cit. pp 8-11.
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Two organised groups of property owners and developers, the Pitt
Street Property Owners Defence League and the Institute of Real:
Estate Developers have succeeded. in opposing the. recommendations
of plaﬁniné'bodies,'if not the bodies themselves. 'Other bodies,
such as the Sydney Cove Redevelopment Authority (SCRA) have
acted as agents. or facilitators of private development. Intens-
ive development:has often occurred in areas assessed by planning
bodies to be unsuited to it because of the influence of these
groups. Their appeals to councils, senior bureaucrats and
ministers have created a climate in which it is impossible for
planning bodies. to exercise an effective control over the location.

of developments.

Resident Action Groups '(RAGS)

During the 1960's a number of locally based associations 'of
residents were set up, explicitly to object to certain develop-
ment (particularly road) proposals. The first of these in Sydney-
was the Paddington Society, established in 1964 and whose member-
ship comprised the first wave of the middle-class moving into inner
urban areas. - This was followed by the Glebe Society in 1968. The
purposes of fhese groups were respectively, to oppose the widening
of Jersey Road and the construction of the North-Western express-
way, which in both cases would have severly disrupted communities

and precipitated the demolition of valued buildings.

By 1971 several more politically - oriented resident groups with
broader and more lasting bases of concern, were beginning to have
some influence: on issues relating to freeways, -inner-urban high
rise and flat development. ' In: 1971 the Coalition of Resident.
Action Groups (CRAG) was formed consisting of an inner core of
nine resident action groups. It has since grown considerably, but
its record of achievements is limited. As an-'umbrella’' group,
CRAG has espoused certain shared objections to. expressways in
general, but it has been particular groups who have organised the
most effective opposition and undertaken systematic studies of

alternatives to development proposals.
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Interpretations of the extent and quality of the impact of
resident action groups (RAGS) have differed. Following the
well-organised protests of the Paddington Society to the widen-
ing of Jersey Road, an enquiry was commissioned by the State
Government and it accepted the resulting recommendations, namely
to abandon the proposals and establish a new zoning for restrict-
ing development, "special architectural interest". However there
now appears to be some doubt as to whether this opposition has
been upheld. Sandercock has suggested that the enquiry's recom-
mendations have been "shelved" by the DMR, taking this das evidence
of the Action Group's fairly superficial and easily placated
opposition(l). The Glebe Society, in prassing for the North-
Western freeway to be located underground, recommended alter-
natives to existing plans(z). Also, the Mt Druitt Action Comm-
ittee and Australian Transport Study Group in the Blacktown
area, succeeded in not only criticising existing road facilities

but also facilitating improvements.

The activities of other resident groups oriented towards opposing
local government planning and development controls through polit-
ical representation on local councils is less readily evaluated.
Active lobbying was clearly evident in the 1968 local elections in
Mosman, Hunters Hill and Sutherland, in 1971 in Leichardt;
Woollahra, Warringah, Canterbury and Mosman, and in some councils
again in 1974(1). Typically, in areas like Paddington with strong
middle-class professional groups, the interests of the latter have
gained increasing representation on local councils. In other
municipalities the interests of particular groups of residents are
not defended so articulately or effectively. Communities with
less expertise and resources available have reverted to more
radical forms of protest over specific issues, as in the Rocks and
Woolloomooloo areas, or have not mobilised their opposition to

local government activity at all. To this extent concerted or

(1) Sandercock, L. op. cit. p. 206.
(2) Glebe Society "An Alternative to Inner Urban Expressways',
1970.
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prolonged pressure by resident action groups to introduce reform
through a variety of means has been largely restricted to areas-

with residents already possessing a basic potential to influence.
Unions

Resident groups have generally encountered unreceptive local
councils in their attempts to oppose certain developments. The
basis for an alliance with unionists was established in June 1971,
when a resident group, "The Battlers for Kelly's Bush" sought the
assistance of unions in preserving twelve acres. of natural bush in
the suburb of Hunters Hill. The support of the Federated Engine
Drivers and Fireman's Association and the Builders Labourers
Federation ensured that no bush would be cleared -and in spite .of
planning permission already given by the Council, no housing

development .occurred.

Since 1971 more than fifty development projects planned in Sydney
have been held up by 'green bansF(l2t By 1973 projects worth
$3,000 million had been halted(z). Most of the bans applied up to
August, 1972 had been geared towards the preservation of open
space and historic buildings; later bans focused on larger scale
schemes involving considerable financial investment, for example,
planned expressway development. A standard procedure for union - .
intervention has subsequently evolved. Unions often respond by
imposing a ban as a result of a public meeting requesting their

intervention(3.

The Builders Labourers Federation previously led by Jack Mundey,
has been the major force behind union 'green bans' in a- number
of areas. Mundey himself has been a crucial interpreter between
union politics ‘and an ideology stressing quality of life;. the
importance of resisting resource consumption, pollution, and the
widespread exploitation of social resources by entrepreneurs for

personal motives. The bans have. represented a strong coincidence

(1) Sandércock,‘L. op. cit. p“208.
(2) Camina, M. op. cit.
(3) Hardman, M. and Manning, P. Green Bans, ACF, Melb. 1973.
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of interest for the unions. Their concern is with protection

of the environment and the life styles of disadvantaged groups,
and the subjects of their opposition are the private developers
and entrepreneurs with interests antagonistic to those of workers.
While the political thrust underlying union 'green bans' has
prompted considerable criticism from observers with both conserv-
ative and radical orientations, it has been pointed out that the
political nature of green ban action does not, necessarily, make

the argument that they propose invalid(l).

The pattern of values and interests that are significant inputs
to development decisions has altered. Considerable weight has
been added to the typically under-represented voice of the
environment, and particularly the envircament of the working-
class. Developers and government authorities have been forced
to consider a powerful new perspective in their development
decisions. It is significant that many of the resident groups
which unions have supported have consisted of lower-income
earners who have been long-time residents in an area (especially
Woolloomooloo and the Rocks), and who would have been unable to
withstand pressures for development without the assistance of
sympathetic professionals (e.g. Rocks RAG drawing up a 'People's
Plans for the Rocks' which has become a working basis for future
plans), and the crucial support of the unions. Green bans have
not only provoked greater public awareness of environmental and
social issues but have stimulated awareness of the distributive

implications of existing development decisions.

Predictably the role of the BLF has been a hard one to maintain.
The 'environmental' or 'quality of life' cause has few simple
rewards especially for the rank and file membership of the union.
A lack of conviction amongst the membersiip has meant that at
times when 'scab' labour has been used on banned projects, con-
siderable opposition has emerged from within unions. Evidence of

this, combined with leadership challenges and deregistration of

(1) ibid.

51



the NSW BLF from the Federal BLF, have considerably weakened the
strength of the unions' bargaining power. :Organised opposition to
green ban action by the Master Builders Association, supported by
the State Government, have undermined. the position of the union
further in recent years(l).‘ However, the new leadership of the
BLF has reaffirmed 'green ban' policy, and in spite of the unions'
deregistration, considerable public and professional (e.g. Royal
Aust. Institute of Architects) support, suggest that union bans
will continue to provide significant Quqlifications and restrict-

ions to urban development.

Whether it is desirable that such action continue to perform this
function 1s arguable.  Ideally the process of planning should be
sufficiently well tuned to community values to avoid provoking
such extreme measures. It is neither. in the interests of devel-
opers, authorities, residents nor unions to become involved in
such intractible conflict. A revised planning approach should
attempt to minimise rather than exacerbate areas where interests
conflict. Equally some credible planning mechanism is needed to
take over once a 'green ban' has identified opposition to a pro-
posal, to provide for all interested parties to be consulted and
for a decision to be reached that can expect a reasonable level of

community acceptance.

(1) . Sandercock, L. op. cit. p. 209,
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CHAPTER 3 - OVERVIEW OF EXISTING PLANNING

ABSTRACT:

Typically, discussions of Sydney planning have focused either on
the content of plans or the relationsiips. between agencies in
plan implementation, as the basic source of planning problems.
This chapter in contrast argues for a broader framework for
evaluation. The political administraiive envivronment of planning
and the extent and form of co-ordination has signifﬁcant impact
not only on the way plans are related to each other, but also the
way problems are defined, alternative solutions are considered
and consequently the way sets of consumer interests are rep-
resented. The analysis of existing planning 1s directed towards
clarification of existing decision-making and power-sharing
arrangements. Identified through this analysis ave institutional
and other changes that encourage greater scrutiny of decisions
and greater acceptance of responsibility for them. Formal
decision making structures, one reflection of the institutional
environment, emerge as not conducive io integrated planning.
Features of informal inter-organisational relationships indicate
that the interests of various users o] tTransport services are

not systematically represented in the planning environment.

The processes of planning in which operating and construction
authorities, planning bodies, councils and other groups are
involved, have implications that benefit particular groups of
consumers, but neglect or impose disproportionate costs on

already disadvantaged sections of the community.

INTRODUCTION

The purpose of the second chapter of this report was to build up
a picture of the existing processes of planning in Sydney. It
has been argued that only through a thorough knowledge of the
process, its effects and the associated problems of existing
planning, can meaningful recommendations for improvement be

made.
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Revealed in descriptions of Sydney planning are a diversity of
notions about the basis of planning problems and consequently
the nature of any solution. Some observers focus on the planning
techniques used by authorities.  They attribute problems to
inadequate consideration of certain factors, particularly social
and environmental or inaccurate assessments of them. Other
commentators focus on internal organisational structure. They
maintain either the formal responsibilities of authorities are
too narrowly defined, or organisational objectives are not
clearly stated and not related to particular strategies for -
their achievement. Some see the problem with planning in the
planning authority's lack of strong formal powers, while others
emphasise the inadequacy of organisational links, the lack of
discussion and absence of 'open planning' bétween authorities.
Planning problems have generally been conceptualised as arising:
from either the content of plans or interrelations between them.
Solutions to these problems have tended to be separately defined.

Improved content of plans has been seen as a 'technical' problem:

resolved largely by planners scrutinising and improving their

techniques. Improved relations between agencies has tended to

be seen as a problem of coordination, but co-~ordination often
defined in terms of communication.

(1)

In contrast, in this report, co-ordination is seen-as inherently
a policy laden process. It must be directed towards specific
ends, either overtly or ' implicitly.  Co-ordination is embodied
as part of planning because it not only influences the way a
proposal is implemented, but also the way problems are defined,
solutions are generated and evaluated, decisions are made and
monitored. Numerous political and administrative factors influ-
ence both the content of, and relationships between, plans.

An institutional constraint may affect the way plans are inter-
related, and, 'in turn effect the way a problem is defined.
Agencies in Sydney act in a constrained political environment.

The content of the plans which they produce has a tendency to

(1) A more explicit elaboration of this concept may be found in
Chapter 4, where three types of co-ordination are discussed.
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reflect that environment. The conclusions which follow. attempt
to assess existing planning in an encompassing way, relating the
plans and proposals produced to the institutional environment

in which they are developed.

The conclusions reached in this chapter clearly raise significant
questions about existing and desirable divisions of power and
responsibility between authorities, planning bodies and their
political masters. In Chapter Four some desirable changes in
institutional relationships are suggested. However, it is
important at this point to clarify a number of general assump-
tions. Ideally all decisions should be made by elected political
representatives, however inevitably many important decisions are
made by officers within authorities who are not directly account-
able. It is argued in this report that any changes in insti-
tutional arrangements should illuminate rather than conceal
decision-makers and power-holders, and increase their respons-
ibility and accountability by providing more opportunities for
scrutiny. Where possible decisions which have significant
ramifications should be transferred from authorities possessing

an unwarranted level of influence to political decision-makers.

All authorities should be in a competitive position to earn
Ministerial support. If an authority is deprived of expertise,
funds and other resources, it is unlikely to produce advice of a
guality that deserves political endorsement. The remedy for a
weak and ineffective authority may be an increase in independent
status, a close system of checks on the operation of other
authorities, a centralisation or decentralisation of activities
oriented toward certain objectives. The appropriate changes to
any organisation's political administrative environment should
be based on careful analysis of the nature of existing decision-
making arrangements. The recommendations in Chapter Four are

based on such an analyses.

The following conclusions are presented in two forms. Firstly,

a diagramatic representation of formal and information inter-
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organisational relationships is presented with ahnotated comments.
Changes in formal cabinet and administrative structuring and the
inter-organisational relatiosnhips achieved through formal
representation mechanisms are discussed. The implications of
these formal relationships particularly in relation to the environ-
ment in which stages. of the planning process. are carried out is
noted. The reasons for attempting to document informal patterns
of influence and co-operation, or the lack of it, between bodies
is then discussed. Secondly, based on the cases in Cahpter Two,
brief conclusions about the planning environment of various
bodies,; their planning processes, and the kinds of effects these
have on groups whose interests are represented and not represented

are discussed.

THE EXISTING PLANNING ENVIRONMENT

Formal Decision-~Making Structures

Major changes in State government organisation were announced

in January, 1975. The Planning and Environment Minister became
responsible for the State Planning and.Eavironment Commission

and State Pollution Control Commission. The Transport and
Highways portfolio incorporated. the Ministry of Transport, Public
Transport Commission, Department of Motor Transport and State Road
Authority (proposed‘nameffor the DMR). Five Cabinet Standing
Committees were created, two of which were Natural Resources and
Industrial Resources. While Transport and Highways were included
with Public‘Works and Ports, Mines and Energy under the latter,
Planning and Environment were subsumed under Natural Resources
with Local Government and Tourism, Lands and Forests, Agriculture,

and Decentralisation and Development.

The decision-making structure illustrated in Fig. 1 indicates

that integratedrplanning is rendered difficult by Cabinet struct-
uring. Proposals relating to public housing, water, sewerage,
drainage and land uses ‘are considered and recommended in a separate

forum to those pertaining to transportation. Transport is categor-
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CABINET

CABINET STANDING

COMMITTEES (1975)

POLICIES. & RATURAL JUSTICE & INDUSTRIAL SOCTAL
PRIORITIES RESOURCES COMMUNITY RESOURCES DEVELOPMENT
AFFAIRS
LANDS & AGRICULTURE DECENTRAL. PUBLIC TRANS & MINES,
FORESTS & DEVELOPMENT WORKS, PORTS  HIGHWAYS ENERGY
LOCAL PLANNING & MWSDB PUBLIC  MSB MINES ELEC ELEC
GOVERNMENT ENVIRONMENT WORKS DEPT COMM AUTH
& TOURISM DEPT
STATE - STATE EDUCATION HOUSING HEALTH

PLANNING & POLLUTIOR YOUTH

ENVIRONMENT CONTROL ETHNIC & CULTURE

COMMISSION COMMISSION COMMUNITY  SPORT & REC
DEPT  TOURISM  SCRA  METROP DMT PIC  MIN OF DMR
LOCAL WASTE TRANSPORT
GOVT DISPOSAL

AUTHORTTY
l._—l URTAC
PREMIER FEDERAL
TREASURER AFFATIRS URBAN TRANS
, STUDY GROUP (UTS)
DEPUTY PREMIER
LABOUR ATTORKEY POLICE INDUSTRY & ASSISTANT
GENERAL & CONSUMER TREASURER
JUSTIGE AFFAIRS

Fig. 1.

CABINET AND ADMINISTRATIVE STRUCTURE.
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ised as an industrial resource, implying that its objective of
moving goods and people is not substantially defined and influ-
enced by land-use and development decisions. Factors creating
transport demand are dealt with uhder the separate committee

responsible for social development.

Formal and Informal Inter-organisational Relationships

Intra and inter—orgahisation structures can be:'defined according
to a number of criteria. The most commonly used and easily
measured, iéhthe structural pattern outlinéd by formal lines of
responsibiliﬁy and accountability;“This conception of structure
clearly has some deficiencies when sources of power and infleunce
are béing identified. Superimppséd on, or often quite distinct
from, formai chains of communication and responsibility, are
informai reiétionships. The lattér are t&pically‘difficult to
define since they often depend on intangible sentiments and
diffuse actions. In an inter-organisational context, the 'styles'
of signifiéantuheéds, the 'character' the organisation has built
up ovér‘timey'and the pattern and. interaction offprofessional

interests within the organisation are each important.

The inter-organisational interactions depicted in the following
diagrams are based on the evidence and interpretation frbm
various sources cited in the preceeding case studies. They are
therefore susceptible to the same criticisms as this Report as a
whole, but can also be justified in the same terms. Further,
they provide an intereéting basis for comparison with diagrams
depicting formal relationships; the fact that the two rarely 7
equate reinforces the importance of attempting to depict existing
informal relationships. The following diagrams suggest that

the sequence and shape of urban development in Sydney are to a
substantial extent determined by features of institutions and
their alliances and antagonisms, that are not reflected in formal

channels of communication and responsibility.
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As well as being by definition not easily documented, the inter-
relationships portrayed in the following diagrams are difficult to
identify because of administrative conventions. The paucity of
links emanating from, and being directed to, public authorities is
explained by the bureaucratic tradition of these government bodies
being advisors, and administrators of political decisions. As
such they are formally bound by the principles of secrecy and
accountability within the civil service. Informal channels of
power and influence are not documented, and rarely acknowledged.
The same stance explains the difficulty of defining relationships
between Ministers and public authorities. Whilst it is clear that
some authorities take a strong policy 'line', and have enjoyed
particularly receptive Ministers, it is difficult to document or
rate these degrees of influence. Informal channels in these cases
are highly significant but not obvious. The other reason for a
body appearing to be located within a vacuum, is the difficulty of
obtaining information and making generalisations about recently
constituted bodies. The PEC for example, is not particularly
autonomous, but there are insufficient precedents to suggest

behavioural or attitudinal trends.

It is apparent that the diagrams obey no fixed time scale. Some
of the bodies are successors but cannot be grouped together
because they have had a varying impact on transport policy and
other organisations. Case studies by which the position of the
Cumberland County Council is gauged occurred several decades
ago, whereas most of those relevant to government authorities,
resident groups and unions occurred within the last decade. The
diagrams are also obviously confined to that sphere of activity
specifically concerned with transport and to some extent with
urban development. A number of other bodies could have been
considered (the Department of Motor Transport, Maritime Services
Board, the Urban Transport Study Group), but were excluded both
because of the scope of this report and because they were assessed

to have less overall influence in the policy area. The bodies
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included were those which emerged as particularly significant, or
potentially significant actors in planning and execution: of
development, particular of transport services, in the Sydney

Metropolitan area. '

This kind of representation obviously demands generalisations be
made about aggregate group and institution ‘behaviour. A higher
degree of consistency 'in the stances and actions of certain
groups, for example local councils, is portrayed by the diagrams .
than 'is  the case. While these generalisations do introduce
distortions, they are a necessary step in defining an overview

and also drawihg conclusions.

Formal channels of representation depicted in Fig. 2 cover a
continuous time frame. They suggest that overlapping represent-
ation amongst operating authorities is on an ad hoc rather than
formalised basis, and there is 'not a consistent compensation for
this through comprehensive representation on advisory or planning
bodies. For' example parking and traffic advisory committees have .
not been represented on CUMTAC or URTAC. Further, formal repre-
sentation is rarely accompanied by effective consistent influence.
(cf. Fig. 4) "1t appears that formal channels of representation
bear little relation to the origin and directions of actual

influence."

Amongst government authorities, the Housing Commission has been
the most autonomous with no representation on planning: bodies, and
its own policies virtually unaffected by interest groups from
below, or by modification or intrusion from the Ministerial

level. In this case formal relative autonomy 1s mirrored by a

comparative vaccum of informal connections. (see Figs. 3 and 4).

The interactions depicted in Fig. 3 suggest that private develop-.
ers 'and property-owning interest groups are a strong source of '
effective coasistent influence on the policies and actions of

staté and local authorities.
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Resident groups and unions characteristically have less access

to a number of levels of government and tend to focus their
actions on local councils. When resident groups are successful
in achieving change, it is generally through altering or in-
flﬁencing representation on councils. Councils are most suspect-
ible to becoming the vehicle of a particular interest group,
either private developers, entrepreneurs or resident groups.
Except in isoléted cases, government authorities are relatively

immune to opposition from resident and union groups.

Most of the organisations through which private developers have
had consistent influence have not substantially constrained

(i.e. influenced) the operations of private developers themselves.

Channels depicting a lack of support/co—ordination‘in Fig. 4,
cover a wide range of reactions, from significant indifference
to antagonism. Where the lack of supportAis clearly unilateral,
it has been depicted; but it is often the case that a lack of

co-operation generates an equivalent reaction from its object.

The network;of‘transport_authprities, committees and planning
bodies appeérs to be charécteriséd by a lack of co-operation,

in spite of‘department heads sharing formal membership of URTAC:
and the Traffid‘Authority.  Individual bodies operate often
independently éhd occasionally‘autonomously. In fhis situation
it is significaht that only the DMR has a history of consistent
support from State Cabinet for its policy recommendations. More
recently this approval has been qualified and support for URTAC

from State and Federal ministers has been increasing.

CUMTAC and URTAC appear to have not significaﬁtly influenced

the planning of all transport authorities, in spite of their
membership consisting largely of commissioners from these author-
ities. However, their record of winning a degree of support from
State and Federal Ministers is certainly more successful than more
comprehensive metropolitan planning bodies (CCC, SPA & PEC).

Planning authorities have generally failed to establish co-operative
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links with operating authorities except with the MWSDB. The
absence of consistent ministerial support for planning bodies is
marked (as noted previously regarding CUMTAC & URTAC) particularly
where their interests are competing with those of operating or

construction authorities.

The MWSDB emerges as a focus for co-operative effort. The
constraints determining the provision of its services have been
acknowledged by relevant Ministers and authorities, and it has
support resulting from its prominence in early planning exercises
like the SROP.

Local Councils are largely estranged from the operations of

public authorities, although in iscolated cases State and Federal
Ministers have equally been the originators of a lack of support in
interactions with planning bodies, despite strong local government
representation on the CCC and to a lesser extent the SPA. The
Sydney City Council has also remained largely oblivious to recom-

mendations of planning bodies.

Between separate government authorities there has been little
co-operation, In particular between the Housing Commission,
Department of Main Roads and Public Transport Commission, there
is little evidence of consistent attempts to exchange information
or synchronise activities according to any shared view of object-

ives.

Operating and Construction Authorities

It has been argued that the MWSDB has established a pattern of
liaison with other authorities including councils, the PEC,
Housing Commission, through the implementation of a formal
approval system in the planning process. Because the process
requires authorities to check their plans against one another
with a clear delineation of powers, projects that are patently
inefficient do not survive. Some consistency in the provision

of a number of services occurs although there is no guarantee
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that the location or scale of provision 'is related to any compre-
hensive social objectives or consideration of effects. The Water
Board and its bargaining position have formalised a process bf
institutional dominance.  This pattern is not necessarily oriented
to consumer interests or the most equitable provision of services,
but it has imposed a desirable or otherwise degree of order on the

process of planning.

Assessment of the Housing Commission's role in planning focuses
on the narrowness of its responsibilities as conceived, and as
subsequently interpreted. The cumulative costs suffered by
residents of new housing estates are the outcome of a legal and
administrative framework which fosters single purpose authorities
and encourages no particular authority, council or private sector
body to take comprehensive responsibiluty for actions taken.

Thus the Housing Commission is a housing authority not an urban
development aﬁthority,‘primarily concerned with the provision of
cheap housing. 'Other authorities are relied upon to provide
appropriate services but there is little structural encourage-
ment for a number of authorities to co-ordinate their activities

with those of the Housing Commission.

The planning techniques of the DMR, it has been suggested, are
based on restricted criteria and methods of analysis, and the

lack of co-ordination.of resulting solutions with the initiat-
ives of the other actors in urban development often produce
transport developments that satisfy the needs of only limited
sections of the community. Problems are narrowly conceived and
consumers rarely consulted. Clearly these solutions themselves
create further prcoblems and fail to adequately relieve existing
ones. The unfortunate result of ~the DMR's prominence in transport
policy generally, has been the comparative neglect of alter-
native solutions to problems and alternative modes which 1lie
outside the.area of its responsibility, and the frequent inter-
pretation of DMR policy as 'transport policy'. Further, within the
general area of transport decision-making, in spite of overlapping

formal representation there is inadequate conferring between .
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bodies deligerating on different aspects of the same problems.
CUMTAC, the Traffic Advisory Committee and the Parking Advisory
Committee have produced policies that counteract attempts to

reduce commuter traffic or to encourage the use of public transport.
The existing decision-making process relevant to transport develop-

ment is fragmented and dominated by single interest authorities.

Planning within the Public Transport Commission has been frus-
trated by internal conflicts and differing interpretations of
responsibilities within a narrow and ill-defined set of object-
ives. As a result policies have not been evaluated or monitored
according to an agreed set of planning objectives. As is the case
with the DMR, obvious operational demands and an unawareness of
broader objectives have also restricted the kinds of methods of

analysis and planning techniques that are seen to be appropriate.

The segquence by which éxisting urban development proceeds carries
no assurances either that the interests of all appropriate
service authorities, or all the needs of the potential residents
of that development will be represented. One body often a local
council, group of private developers or particular government
body such as the Water Board or Housing Commission, predetermine
the site and scope of development by their initiatives, and
other authorities are expected to supply appropriate essential
services once a need is obviously established. The resulting
situation is one in which single-purpose authorities or local
bodies dictate the pattern of urban development without sys-

tematic consideration of a series of other perspectives.

In the Sydney context, the Water Board and Housing Commission
have indirectly been responsible for many decisions effectively
determining transport policy. The projects that result are
often a haphazard conglomeration of needs that must be met,
created by groups satisfying interests quite unrelated to trans-
port services. To fail to examine the influence and impact

of related Government authorities assumes that transport policy

is, or should be, a formulation reached independently of other
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components of land development.  While some services obviously
have to be provided before others in development, such as power
and water, the provision of other services such as transport
need to be considered when such development is being planned.
Any attempt to redress imbalances of influence or interest in
the existing process of planning urban development, any recom-
mendations aimed at a more integrated process, must be based on
a detailed understanding of the interaction of interests that
effecitvely dictate transport planning - interests that are

represented by and through government bodies.

Government authorities have been shown to be more and less amen-
able to co-ordination initiated by planning bodies, and more and
less ‘capable of securing the co-operation of other bodies in -the
implementation of their policy. In both these aspects of co-
ordination the MWSDB has been relatively effective. The Housing
Commission,. DMR and PTC have been less concerned that their
policies and decisions are part of a consistent overall policy of
urban development. Because these actions are not co-ordinated
their implications in aggregate terms are not evaluated, and their
effectiveness as an expression of public policy and political

objectives is not monitored. .

The absence of integration in the early phases of planning is
also obvious from these studies. Pressing operational objectives
exclude broader planning considerations and restrict the methods
of analysis utilised.  Neutze has noted that major servicing
authorities "Given their service objectives 'do not as a rule,
accept that they have an influence on the shape of urban develop-

t"(l).,.They are reluctant to commit themselves to plans or

men
have planning bodies make decisions for them, The victims of this
absence of effective planning and integrated urban policies are.
often disadvantaged sections.of the community to whose needs

public policy is supposedly particuarly sensitive. Other victims

(1) Neutze, G.M., The Process 6f‘Urban Development: With Particular
Emphasis on the. Property Market. Paper presented at the
Urban Research Unit Seminar, Aust. Nat. Uni., 1968 p. 28.

68



also include those authorities and bodies which have respons-
ibility for providing ancillary services but which have little
effective opportunity for representation of their perspective in
planning. The studies undertaken have shown that the failure to
develop integrated urban policies, including transport policies,
has imposed substantial costs on urban dwellers, transport author-
ities, and other planners and suppliers of urban facilities and
services. Only if some degree of integration in the supply of
services is introduced, will demands on the public sector be met

more adequately and efficiently than under existing circumstances.

Planning Bodies

Planning Bodies have encountered a wide range of difficulties in
fulfilling their task of integrating development decisions.

These difficulties are reflected both in the content and im-
plications of the plans produced and in the implementation of
those plans. Firstly, it is clear that their capacity to define
problems in a comprehensive way has been limited. Information
from relevant government bodies has not been readily forthcoming,
nor obtained through formal or informal channels by planning
bodies. Plans have been pre-determined not by the interests of
the consumer but by the priorities of particular authorities.
Also, few planning bodies have conducted participation exercises
to encourage definitions of problems from affected groups.
Problems have rarely been conceptualised in other than the tra-
ditional single purpose terms dictated by existing organisational

structures.

In its most recent report "The Blue Book", the Ministry for
Planning and Environment suggests an increase in the number of
points in the planning process, at which public participation and
responses should be sought. It is significant, however, that
public opinion is formalised as appropriate input after research
and discussion within authorities has produced feasible alter-
native proposals. Secondly, there is little evidence in the

successive reports of planning bodies, that a wide range of
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solutions to given problems has been systematically entertained.
For example, the Sydney Region Outline Plan and SATS although
supposedly part of a continuous planning process, effectively
considered and reported separately on aspects of urban develop-
ment which are integrally related. It is not surprising that
the solutions offered by SATS conformed to a rigid framework.
Had  transport implications been drawn.out more fully by the
SROP, it is possible increased pressures.-on roads, for example,
could have been counteracted by a change in the projected patterns
of land-use, restrictions on'certain types of development, suit-—-
able improvements to public transport systems, and increased

attention to improving existing roads.

More comprehensive conceptualisation of problems and possible
solutions is recommended in URTAC's recent Report. However
these proposals originate from a body with planning responsi-
bilities in a specific area, for a basically short. term action
plan for transport. It is paradoxial that those-very bodies
with a long-term time horizon and with broad résponsibilities,
capable of making decisions relating to say transport/land use
interaction, have in many cases proved ineffective- -in this
regard. The experiences of planning bodies discussed, suggest
that there could be conceptual and operational barriers to one
body undertaking broad-scale planning with a distant time perspect-

ive, given existing organisation structures and thinking.

The kinds of controls exerted by planning bodies have largely
been approvals, or otherwise, of fully formulated proposals
within a Plan framework. Even where the SPA undertook to care-
fully examine and oppose specific projects, opposition from
developers and government bodies has sometimes been sufficient
t6 undermine the SPA position. In attempting to co-ordinate the
actions of these ‘separate groups in urban development, planning
bodies have been restricted by their ineffective capacity to
influence. 'Planning authorities themselves have no financial
accountability and operating authorities, responsible for just-

ifying particular programs of expenditure, have generally over-
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riden their advice. Typically, authorities with broad concerns
have depended on strong Ministerial support to give weight to
recommendations often antagonistic to the interests of government
instrumentalities and other powerful groups. It is significant,
however, that in the co-ordinative phase of planning, as in the
initial phases of planning 'problem definition' and the 'proposal
of alternative solutions', specific planning bodies have been more

influential than bodies responsible for more comprehensive planning.

Effective monitoring of policies and activities has not charac-
terised urban and specifically transport development in Sydney
so far. Information on traffic volumes and speeds, for example,
is not regularly obtained on other than radial routes and is not
readily available to the public. Authorities have not instituted
systematic techniques for re-evaluating previously employed
strategies and typically the strategies themselves have not
easily encouraged or incorported revision. The kind of planning
body most capable of pursuing this function is probably one
concerned with a specific policy area; but removed from a strong
commitment to specific projects and operations. The latter
typically precludes systematic analysis of past operations. Any
body undertaking monitoring and adjustment requires an effective

system of constraints and penalties for non-compliance.

Utilising the perspective of the private and public transport
user, the implications of the shortcomings of existing planning
bodies are two-fold. Firstly, the services being provided by
public authorities and local councils have not been co-ordinated,
and are unlikely therefore to have represented full and efficient
utilisation of existing and potential resources. Poor levels of
information exchange and the reluctance of many bodies to commit
themselves, has aggravated uncertainties regarding future levels
of demand(l). Planning bodies for a number of reasons, have not
provided a more integrated framework within which urban develop-

ment could proceed. Secondly, the recommendations produced and

(1) ibid.
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advocated by planning bodies have not acknowledged the distrib-
utive biases that are inherent in existing processes of policy
implementation. Consequently, certain recipients of services are
being systematically penalised because independent decisions by
government bodies are not.conceived and evaluated in a compre-

hensive framework of public policy objectives.
Councils

Councils substantially influence the provision and distribution
of local services in their municipalities, directly through
their capacity to provide services, and indirectly through their
role in local level planning and the allocation of development

costs.

There is evidence to ‘suggest that existing inequalities in
service provision are exaggerated by the rating system of local
government, which often provides poor areas with poor authorities
ill-equipped and sometimes unwilling to ensure that adequate

services are provided to those who are most. in' need.

Within municipalities some councils are more capable and con-
cerned to plan and co-ordinate their activities with other
groups. Some have far greater financial, intellectual and
professional resources than others with which to ensure that the
needs of residents are met; and interests defended. The adequacy
and accountability of local level plans tends to increase with
the resources of the municipality and its residents. In less
affluent areas local authorities often have adopted policies
that consistently serve the interests of particular groups, such-
as land speculators. There have been instances.of blatant abuse
of local planning schemes to sérve certain interests. Residents
of these areas in particular are rarely given an opportunity to
directly affect the way problems. are defined or alternatives
considered although local issues are a focus will suited to

community involvement.
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Councils generally have not shown a willingness to secure a
greater level of co—-ordination of their acticities with those of
other bodies. However, they suffer from an evidenced absence of
planning since they are often the focus of public opposition.
They also often experience a chronic lack of funds and expertise

in the face of growing pressures for local improvements.

Council rate bases and policies affect how residents are supplied
with local services and who pays the costs of development, such
as the construction and maintenance of local roads, within their
municipality. However, the nature of local government also
fragments planning, precluding the definition of problems and

the co-ordination and monitoring of solutions on a wider metro-
politan basis. If planning objectives are to embrace a real
commitment to equity in the provision of housing, transport

and social facilities, a significant redistribution of resources,
cutting across local boundaries, would be necessary. A pre-
requisite of an effective planning process is undoubtedly some
reconciliation of metrcpolitan and local interests, and an
encouragement of the view that local interests may be served

through metropolitan ends and vice versa.

Local council preoccupations with local interests has also
inhibited the implementation of plans with a broader area of
interest. At the same time representation of a diversity of
public viewpoints and meaningful community involvement may be
most readily incorporated into local-level planning. A revised
planning structure should aim to maintzia the flexibility and
representativeness that is possible through a local orientation,
as well as a more comprehensive perspective focussing on problems

and objectives that transgress local boundaries.

Other Groups

Private property owners and developers, resident action groups
and unions have been shown to have had considerable influence,

less through the direct formulation of plans than on the kinds of
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development proposals that have been entertained and implemented.
Their influénce has been felt at a number of government levels,
but perhaps most significantly through local councils, concerned
with local issues and projects.. This focus is explicable not
necessarily because councils are particularly receptive bodies.
It may be more important 'to understand it as an expression of
the size of concerns and interests around which groups can
effectively be organised. . Further study of these groups should
suggest more information about participatory potential and how

it can be successfully incorporated into planning processes.

Private developers have had a considerable influence on the

shape of urban development. Prevailing social philosophies that
maintain the virture of progress and the right of every citizen

to home ownership, have created a coincidence of developers'
interests and a political interpretation of 'community interests’'.
Owners of large areas suited to development and developers
consequently have often enjoyed considerable reserves of political
support from councils and State authorities and their resources
and status as. ambassadors of the private enterprise system, has
given them considerable access to influence '‘planning processes.

In many cases, unless this political power is checked or counter-
balanced, their capacity to oppose the recommendations of planning
bodies has given private developers an important advantage in

planning not enjoyed by other groups.

However, it is significant that, as in the case with the con-
frontation with the Water Board,:developers can be induced to
carry some of the responsibilities for the provision of related
services. The DMR has secured the co-operation of private
developers in financing certain road and traffic management
improvements in isolated cases where existing plans have had to
be brought forward to meet demands for development. Prior to
any developer changing land-use, he must submit the proposal to
the planning authority and tentative subdivision plans to the
local. authority, which must then be circulated to all concerned

authorities.. It is at this crucial point.that authorities could,
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but usually don't, negotiate with developers and demand special
development provisions. While these techniques of ensuring
adequate services be provided are obviously less than effective
guarantees, it is appropriate that developers, gaining substantial
benefits, should also be expected to pay some of the costs of

particular developments.

To alter the process of decision~-making in an attempt to better
represent the Interests of all groups in the community requires
revised thinking and constraints not only within governmental
bodies, but also within the private sector. Such a revision
could demand scrutiny of political objectives and the kinds of
actions that are part of achieving those objectives. A planning
process that impels developers and authorities to locate their
decisions in a broader framework of responsibiluty and account-
ability seems to be a pre-requisite of integrated development

and the equitable satisfaction of consumer needs.

With a few exceptions resident groups have been dominated by a
special purpose, not geared to structured towards producing
general guidelines for the development of the community in the
long-term. Without this overall view it is unlikely that oppos-
ition to specific projects will provide lasting solutions to
problems, since, as in the road widening instance, pressures

for road transport will still have to be met, diverted or counter-
acted in some way. However, this comment is not designed to
devalue the perspective successfully inserted by RAG'S in urban

development.

Resident Action Groups obviously have the potential to increas-
ingly contribute new perspectives to decision-making that is
concerned with the provision of community services. Whether
these groups can effectively contribute to the definition and
formulation of policies, as well as posing explicit opposition

to projects, depends on a number of things. Firstly, relevant
authorities should acknowledge the importance of resident partic-

ipation in policy formulation, not only to generate alternative

75



solutions but also to reduce the level of conflict that a narrow-
solution will often precipitate. :Secondly, the groups themselves,
or the perspectives they have to contribute, need to be inserted
into an overall metropolitan planning framework. Reactions that
relieve immediate pressures should not create further problems
elsewhere that are equally, if not more difficult to solve. The
problems associated with sporadic participation and correspond-
ingly fragmented approaches are particularly salient in' the

context of transportation.

Lastly, unions have had a significant influence on urban develop-
ment by altering the perspectives represented in. existing planning.
Their alliance with middle and working class resident groups have
directly and indirectly endowed typically under represented
interests with a greater voice in development decisions. The
actions of the BLF have also 'set a significant precedent for a-
participatory exercise organised on other than:residential grounds.
The fact that some degree of involvement has been generated in
issues not specially related to parochial or personal interests,
suggests an alternative focus for community involvement.  The
experience of union -'green bans' has focused attention .on the
shortcomings of the existing planning process and the inadequacy .
with which it represents community values. It has suggested the
kinds of mechanisms that might be appropriate for incorporating
the perspectives of currently under-represented groups into
planning, and given a sense of urgency to the development of more -
effective processes of planning that avoid the protracted conflict

of the 'green ban'.

Information about these three groups is a pre-requisite of any
approach that is attempting to comprehend and alter existing
processes to more efficient and equitable goals. -Regardless of
how legitimate intervention by these bodies is seen the very
existence of Resident Action Groups and union 'green bans' -
indicates 'that existing processes: of decision-making do not
adequately reflect priorities and needs: felt by particular

sizeable groups in the community.- It is ‘apparent so far in this

76



study, however, that this technique of keeping in touch with
community priorities has several significant disadvantages when
compared to a framework in which groups are given an institut-
ionalised opportunity to assist in decision-making. The case
studies examined indicate that only certain groups within existing
circumstances have the resources to organise themselves, and
others depend on outside professional and other support to
effectively express their interests to policy-makers. These

kinds of organisations may not be the most effective and equitable
means of achieving citizen representation, and the cessation of
specific projects is likely to be a less adequate technique of
satisfying community demands, than a strategy which attempts to
take account of opposition in the formulation of alternative

proposals.

Under existing arrangements unanticipated sources of conflict
between developers, government bodies, residents and unionists
create situations where conflict is deferred, becoming more
intractible when it erupts, costs are exaggerated and solutions
made more inaccessible. From the point of view of all those
making decisions affecting urban development, the identification
and discussion of potentially contentious projects prior to
their implementation, would facilitate a more balanced and
predictable process of development. From the point of view of
the consumer such a process would offer a greater assurance of
interest representation; less likely to provoke a reaction of
militant opposition from those with sufficient resources and
expertise and more likely to meet the needs and demands of those

without these resources.

THE NEED FOR AN IMPROVED PLANNING PROCESS

of transport services considers both the efficiency and sen-
sitivity with which existing needs are being met. Under existing
circumstances often inadequate utilisation of existing services

and facilities occurs, services are often not planned before a
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need arises and are consequently more expensive to develop,
efforts between operators, government transport and other auth-
orities are' not necessarily complementary, and services are not
monitored according to measures that are meaingful to the commun-
ity. The second ‘impact is concerned with the distribution of
services. Transport development is frequently geared to the -
needs of those with already strongly represented interests, those
possessing the resources and:'expertise to exert a- formal and .
informal influence on policy decisions. The actions of unions and
resident groups are an indicator of salient community interests
and values that are being neglected within existing processes of
decision-making.  Undoubtedly there are other groups with shared
needs that are identifiable but which do not provide a basis for
strong organisation. Further the groups themselves may not have
the resources or expertise to present their case or solicit the

support of other groups.

Organisational arrangements currently discriminate against
efficient development and against adequate satisfaction of
particularly salient social needs. It could be argued .that a
democratic political system depends on strong interest group
activity and organisation to maintain its receptivity to changing
values and interests. However, it has been maintained in this
Report that processes of decision-making in the implementation

of public policy should not actively discriminate against.those
groups who do not have the resources to organise themselves to
compete in bargaining processes. Public policy intended to
benefit certain disadvantaged groups should not be counteracted

by expediencies and pressures exerted in implementation. The"
recognition that existing decisions create and perpetuate inequal-
ities, is crucial to the establishment and recognition of the need
for an improved planning process. The inadequacy of existing
techniques of representing the perspectives of diverse groups has
also delayed recognition of, and exacerbated areas of conflict.
These factors  in turn have had significant implications for the

effectiveness and efficiency of services provided.
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CHAPTER 4 -~ NEW DIRECTIONS TO PLANNING  IN SYDNEY

ABSTRACT :

Proposals for the redirection of transport planning in Sydney

are discussed. Transport planning, it i1s argued, should be

guided by a new set of emphases to replace those described and
analysed in chapters two and three. Thece emphases cover improved
representation of needs and interests of a wide range of groups,
and the integration of planning. Integration may be achieved
through a broad approach to the definition of problems and con-
etderation of solutions, co-ordination towards defined solutions,
and monitoring and adjustment of implemented plans. The intro-
duction of these emphases must take into account and modify the
ekills of existing planners, and it is argued, modify the organis-
ational structure of planning. The advantages and disadvantages
of a number of possible re-organisational options are discussed,
and a proposal made for re-structuring transport planning in
Sydney. Some possibilities for Federal Governmment action in

implementing the emphases outlined are briefly described.

INTRODUCTION

A number of important deficiencies have been shown to exist in
current transport planning in Sydney. This has been illustrated
using well documented case studies and is generally supported by
a recent analysis of submissions under the Transport (Planning
and Research) Act 1974(1). This chapter points the way to the
kind of changes which are required in the light of the problems
which have been isolated. Many of the changes foreseen are the
responsibility of a large number of organisations. Therefore
this chapter should be seen as a first step to developing more
effective urban and more particularly transport planning in
Sydney.

(1) Commonwealth Bureau of Roads Report on Roads in Australia
Melbourne, 1975, Chapter 6.
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The description andmanalysis of,transport‘planning in Sydney in-
Chapters 2 and 3 has seen planning within the context of the
organisations in which it has occurred. Each organisation
studied has been primarily concerned with its own interests,
examining issues using internally evolved criteria. Essentially
the development: of programmes has' occurred independently within
each organisation. A These programmes developed in different
authorities have often borne little relationship to each other.
There have been examples of co-ordination of authorities, but the
overall picture reflects neither co-ordination nor integration

of the various aspects. of planning.

From the transport planning viewpoint, a wide range of bodies-
whose .activities have implications for transport provision, have.
in many cases  either not:sought or been unable to secure the
co-operation of - the various agencies responsible for transport
planning. Responsibilities in many cases do not include or
emphasise co-operation. Similarly, transport plans have been
developed without due consideration being given to the implicat-
ions of those plans for the provision of other services. The
studies undertaken have shown that Sydney's planning is dominated
by limited purpose authorities which pursue their own rélatively
narrow interests with vigour and determination, but generally
neither co-ordinating their activities with other agencies nor
integrating their planning solutions. ' In many cases boundaries.
of responsibility are respected and co-operation, while having
beneficial effects, consists of an often afbitrary bargaining
process. . The channels for co-operation which do exist are in
many. cases cumbersome‘andfinadequate, Some of the consequences
of this fragmentation of planning effort may be desirable (further
work is needed on this point): for example some have argued that
separation of functions enhances efficiency of operations.
However, the research undertaken has indicated that substantial
inefficiency has been introduced into the integrated provision of
services through the lack of overall planning, qompetition for
reéources, énd~lack;of effective co-operation between authorities.

Urban problems are sufficiently complex to defy neat division into
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functionally separate units, particularly in the planning phase.
Many 'real world' problems do not neatly divided up on the same

basis as current planning responsibilities in Sydney.

The fragmentation of planning effort has tended to make the
achievement particularly of environmental objectives but also of
social objectives difficult. Bodies with discrete and limited
responsibilities tend to see broader social or environmental
goals as peripheral to their principal task. Environmental and
social aims tend to cut across all sectors and tend to require

mutually reinforcing action to be taken in more than one sector.

There is need then for a reassessment of planning in Sydney.
Transport planning should be seen as one dimension of that
reassessment. Key elements in the reappraisal of planning in
Sydney are presented below with particular emphasis on the
transport sector. A number of the points, however, relate to
other sectors. Access to goods and services is such an important
aspect of urban planning that developmen: of transport planning
along the lines suggested would materially improve overall urban
planning. An important component of the strategy discussed
includes the need to integrate transport with the provision of

other urban services.

The route to systematic and efficient redirection of planning
effort in Sydney is not an easy one. It is clear that the
problems involved are complex and the path to improved planning
beset with difficulties. In this chapter a number of general
principles and techniques are outlined, the implementation of
which would lead to more comprehensive planning and more efficient
use of resources. However, taken alone the approach discussed
cannot be seen nor is it intended to be seen, as a total formula.
The intention is to develop a framework for discussion and

possible modification,
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NEW EMPHASIS IN»PLANNING(;)

Representation

Planning is a process of representation of needs and interests.
The quality of planning in .large part depends on how effectively
it fulfils the needs of the wide range of groups which exist in
society. The analysis of planning in Sydney has revealed a
process in which particular intérests are represented to the
exclusion of others. While any planning process must favour some
groups over  -others, planning in Sydney gives special place to
privileged groups which exercises its power by virture of its

key position in the decision-making process and deficiencies in
the structure. of planning itself. ' Representation concerns the
detailed consideration of the needs, interests and aspirations of
the range of groups-in the community throughout the process of

planning.

Three factors are particuarly important in the assessment of
needs and interests requiring representation in planning: people
have different needs and requirements; people have quite diff-
erent capacities to influence service provision by Governmental
agencies; and some people have needs which are less readily
satisfied or conflict with those of other people. It is argued
that the planning task should be to increase the influence of
those who !are poorly considered, to provide particularly for
those :whose need is greatest and to develop means of adequately
resolving conflict arising from.different needs and interests.
For example, the aged, poor and handicapped are viewed: as requir-
ing special assistance to avoid the neglect of their needs. The
planner has a role to ensure the expression of these needs in the
definition, interpretation and evaluation of problems and alter-

native solutions. Transport planning should ensure that transport

(1) The emphases outlined could be applied to similar urban areas
elsewhere, but are not necessarily applicable to small towns
or rural areas.
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services to all groups of the community are equitably provided.
Relative access of disadvantaged groups needs to be identified and
rectified. It is important too, that the interests of those not

normally organised be represented.

There are direct pressures from special groups who recognise the
narrow perspective of much contemporary planning. Such groups
have in the recent past made political demands which have gone
into qualitatively different areas to those considered by the
planning specialists (e.g. the demand that road construction
agencies consider regulatory land-use or public transport alter-
natives and seriously consider local social disruption). The lack
of generation of alternatives from a wide variety of viewpoints
which exist in the community seriously limit the options available
to the decision makers. Community interest groups have risen in
importance recently, often having the capacity to defer or reverse
significant planned initiatives. Such groups often possess skills
and knowledge which may usefully be incorporated into planning,
further they may represent interests which may be under-represented
in the planning process. It is therefore both prudent to prevent
disruption of programmes and beneficial to the quality of planning

to incorporate the views and interests of such groups in planning.

Business interests, including the transport industry, require
representation in the transport planning process. Their capacity
to defend their position is often relatively strong by comparison
with other community interests. Government agencies should
therefore place business interests in perspective with the other
groups which have legitimate representation in transport planning.
Transport problems tend to raise important issues concerned with
spatial scale. Representation in the planning process entails the

need to represent both metropolitan and local interests.

The existence of conflicting interests is endemic in virtually
every instance of planning. To ignore key groups can lead to
protracted and divisise conflicts which can be costly to the

organisation concerned and to the public. The management of
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conflicting interests to produce a.workable compromise is an
important aspect of planning. Some have argued that a high

degree of participation in the planning process reduces the level
of conflict, since diverse groups have the opportunity to confront
and convince each other of the importance of their problems. This
does not. necessarily occur, but the credibility of the planning
process relies on its attempts to illustrate that it is seeking to
represent all salient interests and is certainly not captured by a

specific interest group.

The interpretation of needs and interests of particular groups
requires different approaches depending on the problem being
addressed and the nature of the groups to:be represented. A
wide range of disciplines are often required to ensure that all
salient needs are ascertained and relevant policies. and plans
developed. The recent upsurge of awareness of social and environ-
mental issues has perhaps understandably been inadequately
recognised by planning organisations. Physical planners and
engineers, the principal professional groups in the bodies under
discussion, in general lack the professional training to measure
and - interpret many‘environmental‘and social issues. There has
been recent growth in the development of social and environmental
planning techniques which have not been fully taken up by the

relevant bodies.

Integration

Perhaps the greatest problem facing. current planning in Sydney
is..the need to supply. integrated solutions to very complex
problems. The supply of single interest, for example single mode
services, without adequate integration with the planning of

other facilities, is at the least an inefficient use of resources,
or in many cases counter-productive in the long run. Provision
of a specific service' (e.g. transport, housing) in relative
isolation from provision of other services (e.g. employment

location) :
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. increases the cost of provision of a given level of services;

. Creates areas lacking in the provision of important services;

. Creates continual pressure on authorities to merely react to

already pressing problems; and

. Creates an unnecessary range of new problems through failure

to consider the full range of effects of policies.

For example, the Western suburbs of Sydney have been identified

as relatively transport or location disadvantaged(l). In this

area, all the above criticisms may be made of the development
process.

The achievement of integration requires attention to each stage
of the planning process and to coordination. The stages in the
planning process are (from Chapter 1):

. problem definition or identification of areas for improvement;
. generation of alternative solutions;

. evaluation of alternatives;

. ratification (facilities acceptance of final plans);

. decision-making; and

. monitoring and adjustment of implemented plans.

(a) DEFINITION OF PROBLEMS

(1) XKing, R. Urban Services and Distributive Justice: A Sydney
Case Study Centre for Environmental Studies, University of
Melbourne, November, 1975; and, Commonwealth Bureau of Roads
An Approach to Developing Transport Improvement Proposals
Occasional Paper No. 2, Melbourne, 1976.
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In most of the existing agencies which were studied in Sydney

the definition of problems is in accord with a kind of solution
which is anticipated or assumed. Data collection and planning
procedures serve to reinforce the kind of solution which the
agency provides rather than to assess the most appropriate way in
which the problem might be defined.  Current statutory require-
ments ecourage limited definition of problems for which the

authority accepts responsibility. .

(b) GENERATION OF ALTERNATIVES

Planning bodies need the capacity to consider a wide range of
alternatives to ‘the solution of particular problems. In the
transport field, a wide range of alternatives may be applicable,
as transport is seldom an end in itself. In general it is
necessary to consider:

. land use changes;

. regulatory and licensing alternatives;

. alternative scales of improvement;

. alternative rates of improvement;

. alternative modes or combinations of modes; and

. making no improvements.

However, seldom is such a range of possibilities canvassed and-

in many cases inefficient use of public funds has resulted.
(c) EVALUATION
The evaluation of possible alternatives. should be a process

involving engineering, économic, social and environmental consider-
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ations. The incorporation of social and environmental perspect-
ives has been rather slow, as a result some projects have pro-
ceeded without a detailed understanding of their effects on

particular groups or the physical environment.

(d) RATIFICATION

There are efforts needed to improve the credibility of the plann-
ing process. There is a need for a greater supply of information
in the earlier stages of planning so that interested groups are not
forced to merely react to final proposals. Similarly the isolation
of some types of planning from the political process encourages a
confused situation in which apparently important planning bodies
lack political support. This suggests that ratification viewed as
a discrete stage of planning should not be taken too literally.
Indeed it is suggested that acceptance of a final proposal depends
on establishing credibility throughout the process. Ratification
is seen to be as much an aspect of the planning process as a stage

of it.

(e) DECISION-MAKING

While it is only a minor aspect of this paper, the formal political
decision making processes do not seem to give adequate weight to

the integrated provision of goods and services.

(f) MONITORING AND ADJUSTMENT

The history of the development of plans for all or part of Sydney
is one of the setting of long range strategies. Other planning
has occurred and should not be underestimated, but the role of
long range strategy plans has been important. Such plans have
undermined the need for evaluation, as projects tend to put forth
because they are consistent with a plan, which in most cases
ignores the need for priority ordering of projects. The benefits
to be obtained from the implementation of parts of the plan is

contingent on the uncertainties surrounding the future complete
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implementation of .the plan. Such planning is relatively inflex-
ible and inefficient though it is arguably superior to what is
conceivable had 'such planning not been undertaken. There is
certainly a need to develop, in sketchy terms, long term contin-—
gency plans, but such plans should be seen as uncertain and
flexible, not as goals in themselves. There is an unqualified
need to develop short term flexible planning, with adequate

monitoring and procedures for the adjustment of policies. -

In developing a political commitment to :specific policies,
Governmental bodies have tended to beccm2 over-committed to
their projects or policies. Having argued for implementation,
bodies tend to see little benefit in monitoring the success or
failure of their predictive techniques. Yet in this way an
important source of information can’'be lost, planning failures
@erpetuated and opportunities to learn from successes missed.
This is not to suggest that no monitoring occurs: monitoring of .
some kinds of effects 1is certainly done (e.g.. traffic flows,
accident rates) although little of this information is publicly
available. What is often lacking is monitoring of the broader
implications of particular decisions (e.g. land-use, social

or environmental) and monitoring of projective techniques and

assumptions (e.g. population growth estimates, traffic estimates).
(g) CO-ORDINATION

Coordination is a difficult concept to define and under some
definitions the difference between coordination and integration
may be a fine one. The meaning of coordination adopted for this
report is made clear in the following discussion of the three
types of coordination. Coordination refers to concerted action .
by a group of bodies towards a specific end. . It does not necess-
arily imply complete unity of aims or consensus between bodies,
only that a number of their specific objectives are not mutually: -
exclusive. Coordination may be directed towards any set of ends

while integration implies coordination towards comprehensive
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definition of problems, evaluation of a wide range of alternatives,
selection and implementation of a feasible option, and monitoring

and adjusting where necessary.

(i) Co-ordination of the public sector with the generally

formally unorganised private sector.

In this type of co-ordination, development initiatives come from
the private sector and the action of market forces. The public
sector reacts to the already accomplished or initiated develop-
ment by providing facilities as they are 'needed'. The public
authorities act in a similar way to entrepreneurs in the market-
place. They seek opportunities to ‘'sell' their product within
the context of developments initiated by for example, private

industry, developers and builders.

(ii) Co-ordination within the public sector towards ends (con-
ceptual or concrete) defined by a hierarchy of organisations

or specific power groups of organisations.

In this type of co-ordination a body or number of bodies set the
pattern of developments which successively constrain the options
available to other bodies, and to some extent to private develop-
ers. In one case the most powerful body has the capacity to
define its plans, whether these be road plans, water and sewerage,
housing or other plans, and other bodies must accept these plans
are given. In the other case, a coaltiion of powerful interests
combine to define the pattern of development, a pattern which
filters down to less powerful authorities, groups or private

interests, at each stage becoming increasingly constrained.

(iii) Co-ordination towards integrated ends.

The notion of integration has been the primary subject of this
section. Co-ordination of the appropriate bodies towards inte-
grated ends, as already discussed includes comprehensive defin-
ition of problems, consideration of a wide range of solutions, and
the capacity to monitor and adjust solutions.
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Empirical observation of Sydney's planning has revealed that it

comforms more :to types (i) and. (ii) above than- it -does to (iii).

Efforts at co-ordination in Sydney planning have been generally
less effective than they ought to have been. Transport planning
in Sydney occurs primarily in operating and construction auth-
orities, with little co-ordination between either authorities
representing different transport modes or between  levels of
Government. “Further, these authorities or departments have
generally given scant concern for broad planning considerations.
They have tended to define their task, usually reinforced by
legislation, in narrow terms, for example, road planning, rail
planning or bus planning, virtually independent of other planning
bodies.. In 'the interests of efficient use of public funds
planning of different aspects of urban areas should be inter-
related. For example the provision of employment, shopping and
hospitals has implications for transport, and vice-versa. There-~
fore transport. or non-transport solutions may be appropriate
depending on the particular problem at hand. A problem defined
as a transport problem may be best approached with non-transport
solutions, such as land use changes: It is important that road
and transport planning in urban areas be inteégrated with overall

urban development policies.

IMPLEMENTATION OF NEW EMPHASES

General

The preceding section has indicated. in broad terms the types

of new emphases required in the planning of Sydney. These new
emphases cannot be achieved overnight, and the precise formula
for achievement cannot be spelled out at this stage. :There are
important political, structural and professional obstacles.

This section is intended to indicate, at a general level only,
the route to more integrated and representative planning, partic-
ularly transport planning, 'in Sydney. It is recognised that a

wide range of organisations and interest groups will have a direct
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concern with any redirection of the planning of Sydney. Such
groups obviously deserve consideration, and their claims evalu-
ated, as the planning process outlined indicates. However,

the consequences in the past of great weight being given to the
special pleading of certain powerful interest groups, should not
be overlooked if an integrated and representative planning

process is to be developed.

Professional Aspects of Planning

Existing planning, especially in the transport area has drawn
primarily on physical planning and enginzering skills. The
implementation of transport improvements whether construction,
operation or maintenance almost invariably requires engineering
skills. There are engineering aspects of possible alternatives
which need to be considered in the planning phase. However, the
engineering criteria developed for the determination of transport
deficiencies, while usefil in some respects, have their defic-
iencies and limitations. Recently some degree of incorporation
of economic expertise has widened the scope of evaluation pro-
cedures. However, the lack of wide use of econcmic evaluation, the
imperfect application of if when used, and its lack of consider-
ation of social and environmental issues, have limited its util-

ity.

The consideration of problems and solutions from a wide view-
point indicate the need for expertise relevant to such a per-
spective. Problems in urban areas are sufficiently complex to
defy their specification on traditional engineering or even
economic criteria. There is a general lack of social and en-
vironmental sciences in the consideration of problems and the
forrmulation of solutions. Skills in these areas are important
both in the integration of planning, and the representation of

groups in the planning process.

Problems have occurred in the past both for social, environ-

mental and economic professionals and for the organisations in
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which they work. In some cases they have been expected to
legitimate decisions already taken. In others,. they have been
merely used to access the impact of already substantially de-
veloped proposals in order to increase their acceptability. Yet,
given a. co-operative organisational environment, such disciplines
have the capacity to assist the development of proposals through-
out the planning process. In many cases the organisations
concerned have had difficulty in digesting the new form of
information received. As discussed later, multi-disciplinary
planning cannot be expected to operate effectively in an hier-
archial organisation. ' The hierarchial structure of many planning
organisations has difficulty adapting to the insertion .of new
disciplines which tend to define problems and solutions from
guite a different perspective.. The tendency for hierarchies to
be rigid and inflexible in their commitment to plans decreases

the chance for flexible planning to develop spontaneously.

The Organisation of Planning

The current structure of planning in Sydney makes a number of
crucial aspects of planning :difficult or impossible to fully
implement. Coordination, even of the first two questionable
types . (see previously), was .often found imperfect, and approaches
to occasional integrated coordination appeared to occur almost
as an accidental by-product of other policies. The formal and
actual frame of reference of most of the bodies engaged in
Sydney's planning was sufficiently.-narrow to preclude consid-
eration of problems or their solution in a comprehensive way.
Little concern was: found for policies once -implemented. Con-
tinued monitoring and review of policy were not the norm, but
the exception. Some special interest groups were catered for
by the various bodies, but many groups were unrepresented, and

lacked the avenues to secure such representation.

All of these criticisms could be overcome in part even under the
existing organisation, though it seems unlikely. that -they could

be overcome completely. However as discussed below this alter=~
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native does not offer the greatest possibilities for improving
planning in Sydney. In the following section, three important
alternatives for revising the public administration of planning

in Sydney are put forth and discussed.

(a) REQUIREMENTS PLACED ON EXISTING ORGANISATIONS

In this type of solution, existing organisations would be expected
to expand their capacity, to consider problems in a wide perspect-
ive, to consider a large range of solution types, to improve their
links with other organisations and various groups, and to monitor
and adjust solutions in the light of experience. They would also
need to provide a suitable organisational environment for the

effective operation of multi-disciplinary planning teams.

(b) A SINGLE MULTI-MODAL TRANSPORT PLANNING BODY

Existing transport bodies would retain full powers over the
construction, operation and maintenance of the transport system,
while a new body would be formed to plan changes to it. The
planning powers of existing transport bodies would need to be

transferred to the new body.

(c) A COMPREHENSIVE PLANNING BODY

The planning of the major sectors of Sydney would be undertaken
within a single body. For example, water, sewerage, power,
transport, industrial location, retail and commercial location
and housing would be planned in a single body, and recommend-

ations made from that body to a political level.

It can readily be appreciated that other possible institutional
reorganisations could improve planning in Sydney. Further, a
number of variants could be developed in keeping with these
three alternatives., The timing of implementation of these could

be such that two or more types of solution could be phased to-
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gether. For the purposes of discussion at this point it is
unnecessary to elaborate. The suitability in the terms of this
report of a number of these variants can be gauged from the

discussion presented.

In the following section, each of the three options is discussed
in detail to assess their potential capacity to implement the new
emphases in transport planning. The first three stages of the
planning process; problem definition, alternative generation and
evaluation, have been grouped together to avoid repetition of
similar argumeénts at each stage. Decision-making is briefly
discussed in each section dealing with coordination. Ratifi-
cation is not considered separately, but where relevant,; comments
are incorporated concerning ways to improve the credibility of
planning. Consequently each alternative organisational option,
and the variations within each option, are evaluated using the
following criteria:

. the capacity to define problems and consider a wide range

of alternatives; .

. the potential to coordinate the responsible bodies during the

planning process;

. the ability to monitor and the flexibility to adjust policies

where necessary; and

. the capacity to represent the interests of a wide spectrum

of groups with special needs and interests.
Following consideration of each alternative, the mode of operation
of the best option is briefly discussed in the section entitled
'The sequence of planning'. o ‘
(a) REQUIREMENTS PLACED ON EXISTING ORGANISATIONS

Existing organisations would have great difficulty in imple-
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menting the new emphases outlined in the previous section. 1In

defining problems and considering alternatives in a broad way,

planning sections within authorities would need to be expanded

or joint working parties would need to be formed. Expansion of
planning sections in the manner required would be, a wasteful
duplication of effort in the different modes and sectors; incap-
able of being adegquately staffed given the scarcity of skilled
professionals; encourage rather than overcome problems of compet-
ition between modes and sectors; and, be only marginally more
amenable to co-ordination than existing arrangements. The
authorities see their primary function as the delivery of services
or the construction of facilities and their internal structure
reflects that emphasis. While it is important that planning
recelve accurate information regarding the operation of services
or the construction of facilities, it is quite contrary to the
notion of planning that it be dominated by these interests,

which constitute a small set of the total interests to be con-
sidered in planning. Expansion of planning within organisations
would involve internal restructuring of the organisations to
ensure that planning sections could maintain their independence

from construction and operation.

Joint working parties within the transport sector and between
transport authorities and authorities in other sectors could be
formed to accomplish the integrated supply of facilities. There
is ample precedent for ad hoc joint action or even jount working
groups (e.g. the grouping of North East councils and their
discussion with Police, DMT and PTC representatives). In fact
the grouping of councils to solve specific problems is regarded
as promising. There is an opportunity to build on these limited
initiatives with joint officer level working groups, even given
the difficulties féced by such groups. Such working parties have
problems of accountability and powers, and could in complex
cases have problems of size. Thelr proliferation could create
new problems of coordination between the various working parties
having different responsibilities. Staff on the working party

may in some cases continue to represent their organisation's
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view, being chosen by their organisation for their capacity to
represent its interests. To be most effective such working
parties would need to comprise a multi-disciplinary group organ-
ised as a team, with every member having the capacity to work
co-operatively with the other members, even when such effort
opposed the interests of. the organisation for which he or she.
works. - The successful working party must also maintain the supp-
ort of the initiating. organisations, entailing compromises which
may be quite contrary to integrated planning. However, genuine
understanding and information exchange could increasingly develop
flowing from the working party arrangements. Informatién exchanges,
which would exist at all levels within the bureaucracy from senior
bureaucrats. to specialists, should prove particularly useful and
productive. Current working party arrangements developed along
these lines could materially encourage greater links between the’

services provided by the various authorities.

The co-ordination of all the responsible bodies involved in- the

planning of Sydney remains a serious problem in this. type of
alternative. The mere range. of authorities with planning respons-
ibilities or effects on planning defies effective efforts at
co-ordination. While bodies remain autonomous or effectively
autonomous, co-operative planning depends on the goodwill of the
organisations ‘involved... In the past ‘it has been made clear that
reliance on goodwill is a poor guarantee for planning. When
fragmentation is institutionalised into the planning process it
should come as no surprise that it results in a lack of co=ordin-—

ated planning.

The imposition of an enforceable planning hierarchy could encour-
age the development of coordinated planning. Such a hierarchy
would supplant the existing rather arbitrary pecking order between:
bodies with planning responsibilities. Such a hierarchy could
consist: of existing bodies at the lowest level, organised ‘into
sectors '‘at the second'level, and coordinated by a. planning body at. -
the third level.  The lack of coincidence of formal and actual

avenues of influence, discussed. in chapter 2, would imply that a
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planning hierarchy might be administratively difficult to accomp-
lish. It would also politically be difficult to implement, and
only partly encourage the wide definition of problems and compre-

hensive provision of solutions.

Existing authorities in the transport sector, and incidentally in
other sectors have for a number of reasons been reluctant to
monitor the effectiveness of their policies or adjust solutions
in the light of evidence or opposition. Bodies tend to develop

a commitment to specific policies and programs, often against
internal or external opposition. They become 'locked in' to
policies, it appears to the outsider, gquite against obvious
evidence of their inappropriateness. Often forecasts made in the
justification of programs or projects ar2 not checked to evaluate
the effectiveness of forecasting techniques. There is scope

also to broaden the range of effects monitored, for example
effects on other modes, land use trends, and social netwark

patterns.

The broadening of the scope of monitoring would be difficult to
accomplish within the existing institutions, though improvements
could obviously be made, and the increased effectiveness of links
with other organisations could facilitate monitoring and a

flexible stance.

Existing transport bodies have generally represented a narrow
range of interests in their sphere of responsibility. At best
such interests have been those of the consumers of the services
or facilities they provide, at worst they have been the interests
of pressure groups acting for a small sector of the community.
The proponderance of certain disciplinary groups in transport
though well equipped to consider the technical problems involved
in construction or operation, has not always facilitated the

interpretation of the needs and values of unrepresented groups.

There are a range of problems associated with representation of

a broad range of interests by narrow limited purpose authorities:
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. the current interests of authorities, implemented by  a narrow
range of professional disciplines, hinders their capacity to
.cope with the expression of alternative values or interests.
The interests of a range of important groups remain unrepresent-
ed or represented in a limited and ineffective way, remaining

the defined responsibility of no particular organisation;

. the possibility of influence of relatively under-represented
groups is made difficult by the wide range of authorities in

which the groups have a marginal interest; and,

. public participation cannot be effective when the authority
. is constrained to a particular frame of reference and a
particular solution. type.

(b) A MULTI-MODAL TRANSPORT PLANNING BODY(l)

The body formed would be responsible for all transport planning
in Sydney. It would replace URTAC (including‘UTS) the planning
section of the Ministry of Transport and Highways, the planning
sections of the DMR, the PTC and the DMT with a single body. A
body with this range of powers would probably be situated under . |
Ministerial control, preferably with direct access to the Minister.

It would not be appropriate to precisely specify the division of
responsibility:between the‘operating and construction bodies and
the transport plénning body. However, it -is necessary to explain
how such an arrangement could work before this alternative -can be
evaluated. ‘As a general rule it is envisaged that any substantial
policy issue would be dealt with by .the transport planning body.
It would be responsible for identifying transport problems,
alternative solutions and evaluating possible alternatives. As.
such it would need to remain in-.close consultation with implemen-

tation agencies in :dits deliberations seeking information on such

(1) The discussion regarding this alternative has an urban focus.
This report does not con51der ‘the 1mpact of this alternative
on rural areas.. . : L ‘ ‘
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matters as costs and operating difficulties. The implementation
bodies would be responsible for efficient implementation, schedul-

ing, construction and operation of the transport system.

For example, a problem with transport development may be ident-
ified in a corridor in the West of Sydney. Alternatives would be
generated, perhaps in consultation with implementation agencies.
These might include land use controls along Parramatta Road,
traffic management measures, freeway construction, bus or rail
service improvements, express transit lanes, and regulatory or
licencing changes. These alternatives would be refined and
evaluated from engineering, economic, social and environmental
perspectives, and in terms of their feasibility. Advice re-
garding costs and possible implementation difficulties may be
provided by the implementation bodies. The planning authority's
recommendation would be presented to cabinet for a decision to
be made and it would become the responsibility of the service,
construction and operation agencies to implement the approved

proposal.

This paper has been primarily concerned with land transport.
There are however crucial links between land, sea and air trans-
port, as exemplified by the difficulties surrounding the Bankstown
container depot, the Botany Bay development and Mascot airport.
The comments regarding land transport are similarly appropriate
to the Maritime Services Board. The inclusion of port planning
in the multi-modal transport planning body would enhance its
effectiveness, and while this option is not central to the
discussion to follow, it deserves close attention. Air transport
being a Federal responsibility would not fall to the transport
planning body. However, the rationalisation of the transport
sector would facilitate simpler State - Federal co-ordination
regarding air transport and its implications (for example airport

planning).

The evaluation of this alternative considers each of the new

planning emphases in turn, and each of the options available:
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-broad definition of problems and consideration of alter-—

natives,
. organisational structure (planning teams);
co-ordination, -
. cabinet,
. inter-departmental committees,
. strétegic plans,
. task or regional organisation cf authorities;
monitoring and adjustment; .and, .
representationw
The inclusion of all modes of transport at a State level of

responsibility within a single organisation would generally

enhance the scope to define problems and consider alternatives

-in a broad way. Multi-modal planning could and should become
instituted as an organisational commitment. However the mere
collection of currently disparate planning groups together under:
a single administration does not ensure comprehensive multi-modal
transport planning. Internal division between modes within the
organisation may lead to problems of its own. The internal
structure of the organisation is important in overcoming this
effect, A 'tree' type hierarchy, which may be suitable for some
form of organisations lending themselves to strict functional
separation .of responsibilities, is not saitable in transport -
planning. :The formation of teams of experts, each having differ-
ent skills to offer, and set a specific project or area for
investigation, would assist in overcoming unfruitful and often

arbitrary competition between modes, and divisions.
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The integration of transport planning with other forms or urban
planning is difficult in this approach, but simpler than for
solution type (a) above. The planning of the location of facil-
ities (e.g. housing, schools, industry) has obvious implications
for accessibility. Transport planners need to have the capacity
to define transport problems in broad terms and pose a variety of
alternatives, both transport solutions and other solutions,

particularly land use planning.

The means of ensuring consideration of problems and alternatives
beyond the transport sector is difficult. Alternative (c) dis-
cusses the potential role of a comprehensive planning body.

An overall planning body could undertake the planning of urban
development including transport or it could implement a transport
planning body. In the latter case, the capacity of a transport
planning body to integrate transport with the supply of other
urban services would depend on the policy of co-ordination
adopted and on the nature, powers and mode of operation of an

overall planning body (see (c) below).

Four main options for coordination appear to present themselves

in utilising this solution to its maximum potential: integration
at cabinet level; interdepartmental coordinating committees; the
development of an agreed strategic plan within which all agencies
act; or the organisation of authorities at a task or regional
level (where regions could be administrative units or areas

defined by the problem at hand).

Integration of metropolitan planning at a cabinet level is not
strong in Sydney. None of the five cabinet standing committees
is specifically concerned with urban development (after the 1975
reorganisation). The Natural Resources committee deals with

land use, yet excludes transport, housing and public works (which
includes MWSDB). The Industrial Resources Committee includes
Transport, Public Works and Ports, and Mines and Energy, but
excludes Housing and land use. In any case alternatives de-

veloped in a fragmented way can only be marginally integrated
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at a political level. Political trading within cabinet, while
part of the political process,  is not able to create integration
when such integration does not characterise the planning process
which developed the projects concerned. ' In making important:
metropolitan 'decisions, cabinet requires an integrated range of
alternatives. Therefore while cabinet may' contribute to co-
ordination towards integrated planning (for example through the
formation of a standing committee on urban planning) this cannot

substitute for integrated planning itself.

The formation of inter-departmental coordinating committees

could encourage a flow of information between agencies. However,
in the past committees have had limited success beyond the level
of information exchange and the informal contacts generated.
Representatives of the organisations often see their role as
defence of the interests of the organisation for which they

work. Without effective staff serving the interests of the
committee (rather than their own specific organisational position)
these committees tend to perform primarily as arena where the
interests of each organisation are respected, with occasional

bargaining, compromise and veto.

Strategic plans have been used for the coordination of planning
in Sydney. Such plans (e.g. Sydney Region ‘Outline Plan and the
SATS plan) have outlined development for a far .distant forecast
year, based as they must be, on a wide range of assumptions.
Projects implemented have generally been consistent with and
contributing towards the attainment of the overall blueprint
though the plans have been sufficiently general to admit a range

of projects, and have been overuled in some cases.

The use of such plans in. implementing the planning emphases
previously outlined is quite dubious. Past plans have not
allocated detailed priority ordering, which encourages the
implementation of the easiest facets, success of which may depend
on the implementation of projects unlikely to ever proceed. The

assumptions on which such plans are based may become untenable,
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and the presentation of a single plan does not indicate its
sensivitity to the important assumptions which underlie it. The
history of these plans has indicated that the long range fore-
casting on which the plans are based has been inaccurate. Being
plans which require a high degree of political commitment for
their declaration, they are often inflexible, not subject to
monitoring and adjustment, and serve to substitute for effective
planning based on the most current assessment of needs and priocr-

ities.

Organisations seeking a degree of security and clear goals,
obviously stand to gain from a plan which specifies their activ-
ities for many years ahead. However, such an approach is funda-
mentally opposed to the notion of continuous representation

of diverse interests in planning. The whole process of plan
formulation implies needless future cormitment, while repre~-
sentation implies continuous attempts to ensure that the interests
of all groups have been represented in planning, which can only

be accomplished with a flexible policy regarding the future.
Through the process of plan formulation, the planners involved

are effectively isolated from the important decisions regarding
priorities. Public hostility is effectively muted by the abstract
distance of those plans. The lack of consideration of resource
constraints, has led to the positing of a series of virtually
unrealizable projects of a capital intensity way beyond the

likely capacity to invest in the manner 'forecast'.

There will be cases in which future commitment will be required,
perhaps many years ahead. There is no intention here to rule

out such long term planning. However a number of factors require
consideration in this context. Long range plans, should not
unnecessarily constrain possible options. A flexible process of

review should accompany long term commitments.

Appropriately reformulated, is there a place for shorter term
plans or plans with a more restricted areal scope as mechanisms

for coordination? It is clear that a number of the faults of the
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plans have not been inherent in the concept of plans, and they
could conceivably be improved. Any revised planning would need .
to allow a range of assumptions, projects to be alloted a priority
order,'be feasible in all respects, be flexible in its lack of
unnecessary commitment to future work, have the capacity to adjust
in the light of new evidence, and implement the planning process
previously outlined. The attainment of a plan with these character-
istics would have great beneficial effects. However on a Sydney-
wide basis it would be unreasonably difficult to accomplish and
the efforts involved would probably not be worth the benefits
accruing. : However, in specific. localities, for example Campbell-
town, such an approach offers prqmise,‘énd‘this,leads‘to the

organisation of authorities at a 'regional' level.

Regional level organisation may involve regions as formal admin-
istrative units which substitute for a centralised administration.
This approach creates new problems of inter-regional coordination.
Regional planning bodies being smaller than a central planning

body may prove less capable of:balancing the pressures of partic-
ular powerful interests.. Problems of political accountability and .
staffing arise (regional planning may require more staff). However
such planning may be closer to the constituency served and more
capable of representing the interests in the region, 'and of the

region, than a central body.

Alternative, relevant sectoral planning bodies could organise on .
the basis of specific problems, for example through the form-
ation of joint working parties at a regional, local or corridor
level, depending on the problem at hand. The problems of joint
working parties . have been discussed in the previous section.
While difficulties arise with joint working parties (as outlined
in (a) on page 84) their feasibility and effectiveness would be
enhanced by rationalisation within the transport sector facil-

itating multi-modal transport planning.

The capacity to monitor and adjust plans or programmes using a

broader range of criteria could be increased in this way. . The
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simultaneous responsibility for all surface transport modes
would facilitate monitoring of the effects of policies on all
significant modes, and where necessary adjusting the operating
conditions of any mode. The greater use and improved organis-
ation of joint working parties would encourage monitoring of the

effects of policies in other sectors on transport and vice versa.

The capacity to represent a diverse rang2 of interests in planning
could be enhanced by the creation of a multi-modal transport
planning body, particularly if such a body regularly participated
with other urban planning bodies on specific tasks through joint
working parties. The degree of overlap in the planning for
different modes would improve planning efficiency, and would
encourage the consideration of modes currently not sufficiently
considered (e.g. cycling, walking). With the current organis-
ation, each institution has a constituency of users (e.g. car, bus,
rail) and often fails to consider the interests of or effects on
non-users. Integration within the transport sector would tend to

overcome this failing,

In involving the public, the authority should not be limited to a
particular kind of alternative. The responsible body should have
the capacity to consider a wide range of solution types. A road
authority, for example, in engaging in public participation is
generally seen as an advocate of road solution, a multi-modal
body could expect and perhaps earn greatar credibility than can
be earned by a body seen as committed to one quite limited kind
of solution. In encouraging public participation there are
difficulties in securing sufficient interest among any but those
most directly and tangibly affected. By increasing the scope of
alternatives considered public involvement can be made more

meaningful for the participants and more useful for the agency.

It could still be argued that transport planners should have an
interest in transport solutions rather than fully integrated
alternatives. However, transport planners have less vested

interest in the provision of transport facilities than do the
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organisations which construct or operate them. Transport planners
generally have an interest in planning rather than operation, and
a broad transport body need not see its survival being so closely
tied to the provision of particular kinds of services or facil-
ities. The joint working party concept assists in ensuring

adequate consideration of non-transport alternatives.
(c) A COMPREHENSIVE PLANNING BODY

Clearly a total comprehensive planning body would be in a position
to undertake most aspects of the planning process outlined.

This is not to underestimate the great difficulties with size,
internal organisation and coordination, coordination of operating
authorities, flexibility, monitoring and representation. However,
the greatest difficulties lie elsewhere. The political system is
virtually incapable of dealing with ‘such comprehensive planning.
There are enormous problems of political accountability. Under
the ministerial system, policy generation is disbursed through-
out cabinet. The monolithic structure would mean virtually a
single source of advice regarding urban planning. It seems
impossible to conceive of such a system being implemented,’
striking as it does at the policy implications of many depart-

mehts and their Ministers..

~ The options however are not mutually exclusive. A comprehensive
planning body could complement the role.of a transport planning .
body, and the role of bodies responsible for other sectors. Aan
interest in integrated planning implies that the powers of such a
body need to be increased, while it must remain flexible and
responsive. The CCC, SPA and PEC have generally been ineffective
and relatively powerless beside the single purpose limited
interest authorities. A stronger central planning body while

not total in concept or practice, represents an embodiment of an
interest in integration of planning in the separate sectors.

Such a body' would serve as a watchdog to ensure ‘that parochial
single sector planning cutting across the interests of other

sectors could be prevented or redirected. The bargaining position
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of comprehensive planning interests needs to be increased vis «
vis single mode or sector interests. The PEC has been implied as
the focus for comprehensive planning, however the recent develop-
ment of coordination and priority review machinery in Premier's
Departments elsewhere requires closer analysis before definite

conclusions may be drawn regarding the most appropriate focus.

Regional planning bodies have been effective elsewhere in specific
localities, and the PEC has made initiatives for regionalisation.
This type of approach has some obvious advantages but some prob-
lems remain unanswered. Regional organisation if merely super-
imposed on the existing structure will make planning more compli-
cated and create new problems of coordination and integration.
The problems of the political accountability of regions remain
unsolved. The political difficulties of implementing strong
regional planning units which would overlap the present responsi-
bilities of Local Government and State agencies remain difficult
to overcome. Nevertheless this approach warrants further attent-

ion and empirical study.
(d) THE SEQUENCE OF PLANNING

The discussion of the potential of the transport planning body
has implications both for planning in other sectors and the
sequence of planning. It is clear that even an enlightened
transport planning body cannot overcome deficiencies in the
planning bodies responsible for other sectors. Some degree of
consistency between sectors is needed, though it is outside the
scope of this report to discuss the best means of achievement of

that aim.

It is also relevant but beyond the scope of this paper to propose
in detail the sequence of planning in Sydney, as this obviously
involves other sectors. However, by way of explanation of the
method of operation of the proposed transport planning body, some

ideas relevant to the sequence of planning are discussed. The
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critical issue in focussing on the sequence of planning, concerns
which body or groups makes decisions at each of the phases of

planning, as highlighted by the following questions.

(i) Who‘proposeS‘problemS'for examination?

(ii) Who decides which problems deserve examination?

(iii) Who decides whether a problem is multi- or single-sector?’

(iv) For multi-sector problems, who decides the composition of
the working party and/or steering committee, -and defines the

terms of. reference of the study?

(v) For single-sector problems, who checks that solutions indeed

only affect a single sector?

(vi) To whom should the working party or steering committee

report?
(vii) Who should monitor implemented plans? -

The answers to these questions affect every aspect of the new
emphases outlined, and are therefore critical to the implemen-—
tation of an approved planning process. The guestions focus

significantly on the manner in which problems are defined.

A number of groups seem. to have clear claims to propose problems
for study : cabinet, cabinet committees, the overall planning
body and the sectoral planning bodies. There is also merit in
the idea that operating and construction agencies, councils and
perhaps even community groups, developers: or unions should have
some avenue through which to campaign for the recognition of the-
importance of the problems which they perceive. Both represen-
tation of diverse interests and integration of sectors .are
clearly involved in this stage. - Problems could consist of "
problem areas, whether relatively large (e.g. the Western Suburbs,

Campbelltown, or inner suburbs); or corridors (e.g. the Western
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corridor surrounding Parramatta Road); or small localties (e.g.
Bankstown or a specific shopping complex). Alternatively problems

could be city wide (e.g. residential amenity or water pollution).

Cabinet, cabinet committees, the overall planning body, interested
sectoral planning bodies or a special committee could decide

which problems to address. For problems concerning only a single
sector, the decision could be made within that sector. For
problems concerning two or more sectors, some type of committee
would be required to precisely define the problem, and nominate
the membership of a working party and its terms of reference.
Decisions on whether a problem was a multi-sector one could be
based on whether other sectors sought involvement in defining the

problem and the study to follow.

Proposals by single sector agencies to single sector problems

and proposals by a group of agencies acting through a working
party would need to be perused by other agencies and sectors to
ensure they carried no important implications for planning in
their sector. In the transport context members of the working
party would be drawn from the transport planning body and other
sectoral authorities concerned. The working party itself would
also draw on the resources and research of the transport planning
body.

The working party could perhaps report through the steering
committee to the ministers of involved departments and the
relevant cabinet committee. The monitoring of implemented plans
or programmes would probably best be accomplished by the working

party itself.

The proposed arrangements could operate in the following way.
The sewerage and drainage planning body, for example might
propose that it was experiencing problems in servicing Campbell-
town. The transport planning body and the housing agency might
seek involvement in a study of Campbelltown on the grounds that

the selection of sites to be serviced affected the provision of
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transport and welfare housing.  The overall planning body might
argue that questions both of land use and coordination were
involved and seek a role on that basis. A steering committee
might be set up including senior staff from these four bodies

to define the' problem and appropriate terms of reference in
consultation with the cabinet committee and relevant ministers
for cabinet approval. ' The steering committee could set up a
working party and the working party could report its fidnings via
the steering committee to the relevant ministers and cabinet,
having ascertained that no other sector was involved in'.the
proposals contained in the report finally placed before cabinet.
The working party would have a watching brief to monitor, .and if

necessary recommend changes, to the approved proposals.

The sequence of the process defined is of course one still open
to wide debate. . No final solution could or should be sought in
a report of this natute. ' The ideas presented are intended to be

treated as suggestions to facilitate debate.
(e) TRANSPORT .PLANNING STRUCTURE - CONCLUSION

The current structure and type of transport planning in Sydney
is' far from the emphases considered desirable. Problems are
defined and 'solved' from a narrow perspective, usually with a
specific solution type in mind. Coordination is ineffective.
Where the process of coordination exists it is ' towards ends
defined by the action of private interests' (e.g. developers) or
particularly powerful single interest authorities (e.g. HC,
DMR)., not towards integrated ends. Three general types of
approach were examined as possible ways of reforming planning in

Sydney along the lines discussed.

It was concluded that it was virtually impossible to redirect

planning 'in Sydney in the manner discussed within the existing
structure. Within this framework however, a number of policies
could ‘be pursued to mitigate some ' of the criticisms made.  .The

improved status of planning within existing organisations, with a
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team structure and expanded staff could assist, but would be
difficult to implement. Joint working parties were considered

to offer some promise. The imposition of a planning hierarchy
could materially assist, but the scope to monitor or adjust on
broader criteria would be limited. The capacity to represent
currently under-represented views is limited but could be further
exploited. Overall, these policies if vigorously pursued would
produce beneficial effects, but less than those accruing to the

creation of a single transport planning body.

The transport planning body recommended would be internally
organised into a team structure, to enccurage simultaneous
consideration of all relevant modes, and to create an environment
where relevant disciplines may contribute; coordinated with

other urban planning bodies through the formation of task or
regional working parties; coordinated at cabinet level; respon-
sible for the monitoring and adjustment of plans implemented;
and, able to represent all interests within the transport sector,
and through joint working parties, ensure consideration of trans-

port by other sectors.

The overall planning body could not substitute for sectoral
planning. However, an expanded planning body with powers to
ensure comprehensive, integrated and representative planning in

all sectors could facilitate coordination between sectors.

The main features of the recommended organisation are listed
below, though in no specific order. Each proposal deals with
different aspects of the problems identified. The proposals are

for :

(a) the creation of a single multi-modal transport planning body
assuming the planning but not detailed design functions
currently spread through a number of departments, authorities

and committees;
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(b) the organisation of that transport planning body into a team
‘structure; ) ‘ )

{(c) 1increased power and effectiveness of an overall planning body
(probably building .on the PEC) with responsibility to encour-
age comprehensive and integrated planning:

(d) metropolitan or urban emphasis be reflected in Cabinet organ-

isation; and

(e) regional'or problem oriented working parties reporting back

to agencies involved and relevant ministers.

Responsibility for. implementation

The prime responsibility for implementation of urban planning
reform lies at a State: level. The actual and potential Federal '
Government role,; however, is alsoc very important. This section
of -the paper examines the potential and nature of Federal Govern-

ment involvement in transport planning in Sydney.

Three Acts currently cover Section 96 grants for roads and road
transport; the Road Grants Act 1974, National Roads Act 1974 and
the Transport (Planning and Research) Act. 1974 (which covers all
transport modes). Urban roads, both arterial and local, and
finance for minor traffic engineering and road safety improve-
ments are covered under. the Road Grants Act. This Act provides
for Commonwealth Ministerial approval for the program of works
submitted by the States. It specifically provides that the.
State submit all urban arterial projects for approval. This
includes urban arterial projects regardless of whether Common-
wealth funds are proposed .to be ‘used in their construction, and
includes projects intended t0 be constructed by State or Local
Government. The Transport (Planning and Research) Act provides
for project approval of any planning or research item submitted by
the States.
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The Bureau of Roads in its 1975 Report stated that:

“continuation of project by project approval as at present
would be inappropriate because:

(a)

(b)

(c)

(da)

the establishment of priorities, project by project, at
an Australian Government level is almost impossible;

the current Act allows little flexibility with its for-
ward project planning regquirements;

the planning process which we outline in this Chapter
indicates the need for intimate local knowledge, and

thus program approval would provide more flexibility

than the present procedure of approving each project

and its costs; and

separate funding of State Authority projects tends to
encourage Separate approaches to planning and research
items whereas increased joint consideration is requi{?§
if the most appropriate projects are to be pursued."

It is clear that some other means should be sought in ensuring

that Commonwealth Grants have a desirable influence on the

States,

in a climate of assistance rather than confrontation.

The Bureau of Roads recommended that the Commonwealth Government

enter into negotiations with the State Government regarding the

development of planning procedures to become conditions attaching

(2)

to grants for road funds . The report states:

"At the Australian Government level the Bureau of Roads should
be given the responsibility initially for developing and later
for reviewing the planning processes in consultation with in-
dividual States. The States would then develop programs of
work and carry out such project evaluations as may be required
in a manner which reflects these perspectives. The Bureau of
Roads would co-operate with the States to ensure that State
planning programs are in accord with this requirement. In
this environment, the planning process can be modified in the

(1) Commonwealth Bureau of Roads, 1975 op. cit. p. 86,
(2) 1ibid, p. 81-97.
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light of experience and consultation with the States.  It'is
considered essential that the Bureau develop procedures whereby
they may work co-operatively with the States on certain agreed
projects to ensure that they are- fully aware of the States’
problems" ( ). ‘ S

Such negotiation and agreement. is particularly urgent in  Sydney.
The probléems of Sydney;'like the problems of other'major urban

areas, are to some extent natlonal problems, and the deployment
of national expertlse engaged in co—operatlve plannlng w1th the

States, could make a substantial contribution to their solutlon.

It is appreciated of course that Federal—state relations are
intricately involved, ~and any approach to a. State Government
should be based flrmly on co- operatlve endeavour. The consumers
of urban goods and services, and their interests need to remain
of paramount importance in any discussions. While the discussions
may be delicate, the plannlng emphases should correspond in
general terms to the aims exlstlng at all levels of government.
Improvements suggested by State or Local Governments or others

should be incorporated at the discussion stage.

It is interesting to note that Bland, in his report on the
Victorian Public service lamented the lack of strategic planning.
He concluded that the very survival of the State Government
depended in part.on . its capacity to undertake strategic . planning!’
The same could be said of New South Wales. . Federal Governments

can assist States develop more effective planning processes.

There are several ways in which Federal Sovernment involvement

could be sought, some of which are briefly outlined below:

(1) 1b1d, ‘94, ‘

(2) Bland, H A., First Report of the Board of Inqulry lnto the
Vlctorlan Public Service, Melbourne, 1974, and Bland, H.A.
Second Report of the Board of IAgulry into the Victorian
Public Serv1ce, Melbourne, 1974.
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(i) The formation of joint (Federal-State) working groups to
tackle specific problems could facilitate both increased
communication between planners and the effective implemen-—
tation of political priorities throughout the process of
planning. Such working parties are not new (for example
the Hume Highway Corridor Study) but offer great scope for

expansion into urban areas.

(1i) The Commonwealth could be represented on the board of the
transport planning body as was sought under the Roads Grants
Act (1974). In this way Commonwealth priorities could be
made clear from the outset, as could State priorities and
information. It is appreciated that such an approach creates
difficulties of accountability, and legal questions concern-
ing jurisdiction. These questions would require careful
examination. In the present circumstances such an approach
does not appear to be feasible, nor does it ensure continu-

ous Federal-State cooperation.

(iii) If the State decided to form a transport planning body it
could be supported in its planning efforts (as distinct
from past planning groups like SATS, URTAC, SPA, PEC, and
CCC). Commonwealth funds could be channelled through the
transport planning body. This of course would obviate the
need for specific project approval at a Federal level, and
ensure continuous Federal-State communication. The re-
commendations by the Bureau of Roads for the development of
a mutually agreed planning process would complement this

suggestion.

(iv) The Commonwealth and the State Government have responsi-
bilities in other sectors besides transport. The re-
evaluation of the structure of transport planning should,
it has been argued, be accompanied by an integrated pro-
gramme in other sectors. At the Federal level the conditions
attaching to other Section 96 grants could be integrated
with conditions attaching to transport grants to ensure that
these policies are mutually reinforcing and complementary.
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For example housing grants could be made conditional on

the provision of adequate access . .to urban goods and services
for welfare housing residents. Whether this were.accomp-
lished through a similar planning process approach is of

course a recommendation for others to make and consider.

In conclusion, there are a number of options for the. Federal
Government in developing and improving the State Government
planning procedures. The current approach leaves the Federal
Government .distant from the planning process and casts it as an
external 'irritant' through its capacity to defer or reject on a
project by project basis. .The current approach does not encourage
forward planning, is administratively cumbersome; separate
funding of state institutions encourages a lack of planning
co-ordination; and, leaves the Federal Government without local
knowledge to effectively administer the relevant Acts. The
fragmentation of State planning creates difficulties for the

continued viability of the States.

The measures that could be considered include the following:
transport planning process approval rather than project approval;
possible Federal representation on the State transport planning
bodies; the setting up of joint working groups on specific
studies; Federal funding directed through. the appropriate author-
ity (namely the transport planning body); and Federal grants in

other areas be integrated with transport grants and vice versa.
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CHAPTER 5 - SUMMARY AND CONCLUSIONS

ABSTRACT :

The defects of the existing transport planning arrangements in
Sydney are summarised. The effects of the political-administrative
environment of transport planning on the provision of transport
services ts illustrated by reference to specific examples. Other
agencies, 1in meeting needs within thzir own domain, have given
ineufficient consideration to transpoft rrovision, and vice versa.

Within the transport sector there exists a significant lack of
cooperation. These defects and cthere indicate the need for an
improved approach to planning characierised by: greater represent-
ation of the interests of disadvanitaged groups and integration at
each stage of the planning process. The implementation of these
emphases through creation of a multi-modal transport planning body

18 discussed.

EXISTING ARRANGEMENTS

Operating and construction authorities act within narrowly
defined limits. The Housing Commissior, for example, was
primarily concerned with provision of cheap housing, without
regard to the other costs incurred for consumers of those house-
hold services. Independent studies have shown these costs to be
particularly significant. The Housing Commission has operated
with relative autonomy, and indeed in considerable isolation,
substantially influenced neither by other Government agencies nor

any other group.

The Water Board established itself as a relative exception,
imposing a degree of order on.the servicing of land, but not
always in the interests of consumers or the most equitable
distribution of resources. The PTC has been frustrated by
internal problems and pressure to reduce its deficit, and until
recently at least, has been in a relatively inferior position
with repsect to the DMR. The DMR has been an effective and
forceful advocate of its policies but these have often been

restricted in conception and scope.
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The sequence by which existing urban development proceeds carries
no assurances either that the interests of all appropriate
service authorities, or all the needs of potential residents of
that development will be represented. One body, often a local
council, group' of private developers or a particular government
body‘such as the Water Board or Housing Commission, pre-determine
the site and scope of development by their initiatives, and

other authorities are expected to supply appropriate essential
services once a need is obviously established. The resulting
situation is one in which single purpose authorities or local
bodies dictate the pattern of urban development without system-
atic consideration of a series of other perspectives. While:
facilities may develop in a sequential way it has been argued
that planning of closely related facilities should not be under-

taken independently.

Authorities outside the transport sector (e.g. HC, MWSB and
Councils) have been indirectly responsible for many-  decisions
effectively determining transport policy. The developments which
result can often create significant difficulties in the pro-
vision of transport services {(e.g. in Green Valley and North
Sydney). Similarly, the relatively independent operation of-
transport agencies has restricted the possibility for integration
or. even co-ordination of transport. with the operations of other

agencies.

Land-use planning bodies (the CCC, SPA and PEC) have been gener-
ally ineffective in the co-ordinating task allotted to"them. They
have generally been undermined by lack of political support
against the powerful single purpose authorities or private press-
ures and have been unable to overcome their lack of support by
establishing a consistent record of expertise. Without spending
powers or financial accountability they have been relatively"
ineffective in directing the activities of operating authorities.
They have lacked formal or informal access to information from the
relevant construction or operations agencies until too late in the

process of planning to attempt more than minor modifications.
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While expressing an increasing interest in participation as a
means of obtaining consumer views, there is little evidence that
this can be particularly useful in view of the tenuous position of

planning bodies.

Transport was not adequately considered in the formulation of
the Sydney Region Outline Plan. SATS reported separately on
transport developments which had clear implications for the

SROP. The possibility of reducing the cost of service provision,
and increasing the level of service through integration of

transport and land-use planning was largely lost.

The recent URTAC Report may signify an important shift in trans-
port planning, though the URTAC proposals are still largely
separate proposals and have yet to obtain the complete support
of the current Government. The report gives increasing emphasis
to public transport, and low cost improvements to the road
system. It advocates increasing transport and land-use links.
This change in emphasis, and the increasing role of the Ministry
of Transport, are generally consistent with the proposals con-

tained in this paper, though less comprehensive in scope.

New Approaches

This report cannot, nor does it attempt to offer definitive
solutions to the problems identified in transport planning in
Sydney. I_ seeks however, to establish recognition of these
problems and to propose some initial ideas for their solution.
The new planning emphases outlined are consequently more con-

fidently suggested than the organisational reforms.

The redirection of transport planning, it is argued, should

encourage the following emphases in the planning process.

(a) REPRESENTATION

Planning is seen as a process of representation of needs and
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interests, with its quality depending on how effectively it
fulfils the needs of the wide range of groups which exist in
society. Three factors are important tc the assessment of needs
and interests requiring representation in planning: people have
different needs and requirements; people have quite different
capacities to influence service provision by governmental agen-
cies; and some people have needs which are less readily satisfied
or conflict with those of other people. It was argued that the
planning task should be to increase the influence of those who are
poorly considered, to provide particularly for those whose need is
greatest and to develbp means of adequately resolving conflict

arising from different needs and interests.
(b) INTEGRATION

The independent supply of single purpose facilities without
adequate regard for the provision of complementary facilities

has:

. increased the cost of ‘provision of a given level of services;

. created areas lacking in the provisioa of important services;’

. created continual pressure on authorities to merely react to
already pressing problems; and

. Created an unnecessary range of new problems through failure

to consider the full range of effects of policies.

The supply of an integrated programme of facilities and services

requires coordination towards these ends at each stage of the

development of,K that programme. Consultation with the public and
related agencies needs to commence earlier in the planning

process. Co-ordination, to the extent that it occurs, is generally
to meet needs created by. the action of the private sector or in
response to pressure from more powerful agencies. 'Boundaries
between sectors are often respected, and even information exchange

is limited in scope and content. Ratification tends to occur as a

means of justifying independently developed projects rather than

an ongoing consultation throughout the stages of planning.
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Problems and alternatives tend to be narrowly defined in terms

of the service that the agency provides. In the transport area

it is generally necessary to consider:

. land use changes;

. regulatory and licencing alternatives;

. alternative scales of improvement;

. alternative rates of improvement;

. alternative modes or combinations of modes; and

. making no improvements.

The evaluation of possible alternatives should involve engineering,
economic, social and environmental considerations. The incorpor-
ation of social and environmental perspectives has been slow,
allowing some projects to proceed without a detailed understanding
of their effects on particular groups or on the physical environ-
ment. There has been a general lack of broad monitoring of
programme effectiveness, and a corresponding lack of adjustment to

established policies.

The introduction of emphasis on these aspects of planning, it

has been argued, must take into account and modify the skills of
existing planners, and modify the organisational structure of
planning. Existing planning tends to lack social, environmental
and even economic skills, important to all phases of the planning

process.,

Three broad alternatives for re-structuring planning in Sydney
have been evaluated for their capacity to implement the planning
emphases outlined: (1) the existing organisational structure;

(2) creation of a new multi-modal transport planning body assuming
responsibility for the planning but not detailed design of trans-—
port in Sydney; and, (3) creation of a comprehensive urban plann-
ing body considering transport as one component of urban develop-

ment.

The existing organisational structure inhibits the development
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of most aspects of the planning emphases proposed. However .
within this general 'alternative a number of specific policies
would create improvements to the arrangements described in this
report. These include: increased emphasis on planning within
transport agencies; increased use of the joint officer level"
working party arrangements; creation of an institutional planning
hierarchy corresponding to a more systematic sequence of phases
in planning; encouragement of flexible monitoring; and, increased
attempts to service the needs of all' groups on a more eguitable

basis.

The creation of a comprehensive planning body solely responsible
for the planning of land-use, transport, housing etc, is argued
to be a politically unrealistic possibility with immense problems,
e.g. size, internal co-ordination and flexibility.: On the iother
hand, increasing the responsibilities of:a land-use planning and
co-ordinating body (possibly based on the PEC) would place it in
an equal position with single sector authorities and would ensure
that land-use planning and co-ordination are given the greater

importance in the planning of Sydney.

The creation of a multi-modal transport planning body was argued

to be the most effective way to implement - the new planning
emphases. The suggested mechanics of its operation included: a-
flexible internal structure; creation of a cabinet committee

with an urban focus; the formation of joint officer level working
parties to tackle specific problems; an institutional commitment
to monitoring and adjustment of policies; and, a broader represent-
ative approach. The sequence of planning is an important aspect
of the implementation of improved planning. Some suggestions were

provided regarding how this could be accomplished.

The potential for Federal involvement in the development of
improved -transport planning has been explored, though only
briefly. The main conclusion reached was that planning process
conditions attaching to transport grants would, for several

reasons, assist in improving the quality of transport planning
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in Sydney and improve the degree of Federal-State co-operation.
Several of the possible options for implementation of this policy

has been suggested.
CONCLUSIONS

The arrangements suggested have not been costed or evaluated in
every detail, There are however reasons to believe the proposal
would be less expensive or at least no more expensive than the
current arrangements, Critical comments concerning more open
consultative planning have emphasised its relative slowness.

The suggestions made were intended to make planning more re-
sponsive and less bureaucratic. Time would be required to
consult relevant groups, and to ensure that some arrangement was
reached at each stage of planning. However, the proposals made
should prove no slower than the existing arrangements, and delays

caused by opposition to final plans should be minimised.

Unlike most transport planning documents which have been produced
relating to Sydney, this one proposes that significant improve-
ments can be made to the provision of transport, not by vast
programmes of public expenditure, but by introducing new emphases

in the planning of the transport system. Organisational reform

to accomplish the new planning approach should significantly

improve the efficiency of transport provision and the more equitable
distribution of resources. This prospect more than amply justifies
the entry into the somewhat controversial field: the political-~-

administrative environment of transport planning.
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