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Planning policy is constructed 
from knowledge of the origins 
of problems, as well as the 
consequences of decisions. 

G E Cherry and A Sutcliffe in 
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Chapter 1 INTRODUCTION 

1. Introduction 

In 1970 the National Capital Development Commission (NCDC) published 

Tomorrow's Canberra, plan for the growth of the city into the twenty 

first century. It depicted the expansion of the National Capital in a 

series of satellite towns. Although this strategy plan for metropolitan 

growth (refer to Figure 1.1) showed development for 500,000 population 

within the confines of the ACT, it was derived from, and depended on, 

studies which presumed expansion beyond the ACT-NSW border. 

The extension of urban development north-west and north-east into NSW 

was an essential part of the plan. It had featured strongly in the plan 

derivation, was necessary for accommodating the growth of Canberra in 

excess of a population of 500,000, and was responsible for the term 

'Y-Plan', the name by which this strategy is generally known. 

2. Focus of the Study 

The focus of this planning report is the controversy which the Y-Plan for 

the growth of metropolitan Canberra engendered. The report documents 

and analyses an important period in Canberra's planning history: the 

years 1950 to 1976 which saw the genesis of a plan for the continuous 

growth of Canberra, a plan which gave rise to controversy and 

encountered political obstacles to its implementation. The report traces 

the development of the pattern of urban growth and the choice of the 

Y-Plan strategy. It discusses the political implications of this choice. It 

delineates the types and dimensions of the difficulties which emerged in 

the path of the Y-Plan and analyses the policy-making process in a 

city-region context. 
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FIGURE 1.1 

The 1970 Strategy Plan For Metropolitan Growth 

Source: after NCDC, 1970 p .. 226 
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3. Significance of Study 

Studies such as this do not often resutt in prescriptive solutions or 

recommendations. Rather, it is a knowledge and heightened awareness of 

the types and dimensions of difficulties encountered which are 

instructive to planners and public policy makers. 

The V-Plan is a city-region plan which traverses a political border. When 

it was formulated, recognition of its regional implications was lacking. 

It threw into turmoil the planning relationship between ACT and NSW, a 

relationship at that time not firmly defined. 

Despite the rejection by NSW in 1976 of an extension of the ACT to 

encompass the area covered by the Y-Plan, the NCDC, in a recent 

statement of policy, Metropolitan Canberra, maintains adherence to this 

plan: 

the metropolitan growth of Canberra is based on the 
development of separate urban districts or towns, in a 
linear arrangement in the form of a ' 'Y' . (1984 p.176) 

It also still harbours the notion of expansion into NSW as evidenced by 

the reference to the issue: 

of whether rural lands in NSW north of the ACT will 
eventually become urbanized and incorporated into 
Canberra. (ibid., p.40) 

For the part of the plan lying within the ACT. the truncated Y-Pfan, the 

NCDC has introduced the term 'Intermediate Plan' (ibid., p.34), further 

evidence that the larger plan is still the framework for future urban 

development. 
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Metropolitan Canberra makes no direct reference to the political 

impediments to the implementation of the Y-Plan which to a large extent 

stimulated the review of Tomorrow's Canberra, a review which had its 

beginnings in 1975. The stated reason for undertaking a review of the 

1970 plan was: 

All p/~ns need to be reviewed at regular intervals. In the 
ten years after the publication of Tomorrow's Canberra 
dramatic changes occurred in many crucial factors the 
most ! mportant of which were population growth rates, 
car ownership and household size. (ibid., p.36) 

Although these changes did occur, they were not the only factors 

underlying the reassessment of the 1970 strategy for metropolitan 

growth. 

With the expressed adherence of the NCDC to the Y-Plan, the events of the 

1970s are relevant today and are likely to remain so as the city's 

population increases. Political obstacles may not necessarily be 

overcome by technical and professional justification of a plan. 

4. Policy Analysis 

The use of the terms 'plan' and 'policy' are first specified and then the 

directions for policy analysis are outlined. 

4.1 Definitions 

The Oxford Dictionary definition of 'plan' is a drawing, a sketch; a table or 

programme indicating the relationships of a set of objects, places, etc; a 

scheme of arrangement; a scheme of action, project, design. 'Policy' is 

defined as a course of action adopted and pursued by a government, ruler, 

party, statesman etc; a declaration of intent. Hence, while a policy is a 
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deliberate intention, a plan may give expression to a policy. Moreover, by 

setting out a scheme or strategy for reaching a desired end, a plan will 

often involve diagrammatic representation. In practice the division 

between a policy and a plan tends to become blurred as a plan obviously 

will include policy elements. 

In the context of this report, the Y-Plan is the specific expression of a 

policy to accommodate the population growth of Canberra by a series of 

linked towns in a modular type of approach. The internal structure of the 

Y-Plan did not give rise to controversy but rather the general concept or 

policy for extension which would result in Canberra spreading into NSW. 

4.2 Framework for analysis 

The format for policy analysis proposed by Bracken (1981) provides a 

broad framework for this report. He suggested that policy analysis 

should concern itself, on the one hand, with the 
circumstances under which a particular policy emerges 
and as to what has informed, motivated and influenced the 
decision-maker. On the other hand, analysis must also ~ 
consider the logical outcomes and consequences of having 
attempted to implement a particular policy . (p.231) 

In other words there are two major components to a policy analysis: 

firstly, the set of events preceding the announcement of the policy or 

plan, that is the originating context, and secondly, the set of actions 

succeeding it. the repercussions. 

4.3 Tools of analysis 

Two works in particular provide a number of useful tools for policy 

analysis in urban planning and are relevant to this study of the Y-Plan. 

One, that of Friend, Power and Yewlett (1974), is itself a case study of a 
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similar planning situation which stemmed from the population pressure 

of an expanding urban conurbation on the neighbouring community. After 

analysing the nature of the planning problems encountered. the 

researchers expanded on the strategic choice concept of Friend and 

Jessop (1969) and developed a series of models for elucidating various 

facets of the planning system, in particular inter-corporate planning 

relationships and the resolution of uncertainties in the planning process. 

The second study, that of Bracken (op.cit.), took a more general approach. 

By synthesizing the work of a number of academics working in the field 

of policy analysis it produced an extensive guide to the analysis of urban 

planning. A number of methods for examining elements and relationships 

in the planning process were suggested which are considered useful for 

this report. These relate to the nature and context of the planning policy, 

the components of the policy system and the implementation of the 

policy. 

5. Report Format 
~ 

The case study analysis is concerned with the context and origins of the 

1970 Strategy Plan for Metropolitan Growth of Canberra, the institutional 

consequences of its adoption by the NCDC, and the impediments to its 

implementation. 

Chapter two focuses on Canberra's role and plan form. It discusses the 

development OUdeas-for-tlle,-expaAsi0n-of-the-urban--area beygAd-the------- -

spatial limits of the Burley-Griffin design. 

Chapter three provides a general theoretical background of planning 

doctrine as a broad context in which to place the development of 

Canberra's urban form. It examines a number of influences on planning 
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practice particularly in relation to satellite and linear forms of urban 

expansion, and draws attention to contemporary planning ideas in the 

period under discussion. 

The derivation of the Y-Plan is explained in chapter four. Alternative 

forms of urban spatial structure which were tested by computer 

modelling techniques for transport planning, and the selection of a 

preferred plan, are discussed. 

The nature of the relationship of Canberra with the surrounding region of 

NSW and the political and planning repercussions of the release of the 

Y-Plan are examined in chapter five. Chapter six looks at the ensuing 

inter-governmental negotiations for accommodating the presence of the 

ACT-NSW border in planning for Canberra's growth. 

Chapters seven and eight take a policy analytic approach in utilising the 

work of researchers in the field of operational research, and more 

recently in policy analysis focused specifically on urban planning, as an 

aid to interpreting the events portrayed. Emphasis is placed on the 

identification and resolution of uncertainties in the planning process, on 

policy systems interaction, on planning across two policy systems (that 

of the ACT and that of NSW), on problem perception, and on the 

dissemination of information. 

Conclusions are presented in chapter nine. The final chapter comments on 

the prospects for future development. 

6. Source Material 

The bulk of the case study material was obtained from published reports 

of government departments and instrumentalities, proceedings of 

8 



conferences. consultant studies, journal articles and press statements. 

While details of the Y-Plan itself are wen documented, information on 

the controversy which it engendered is less readily available. Often the 

only publicly available material is from the local press, the Canberra 

Times. A search of the Canberra Times covering ·the years 1965 to 1976 

was conducted. Where unpublished material was obtainable this was also 

used. 

7. Client Orientation 

With the Australian Bicentenary in 1988 it is an appropriate time to tak_e 

stock of our past and its significance for the future. This study may be 

viewed as a contribution to the documentation of the planning process in 

the ACT. 
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The city (Canberra) is a product 
of urban revolution rather than 
evolution. 

H.W. KING in White. 1954 p.217 



Chapter 2 CANBERRA CITY: ROLE AND FORM 

The focus of this planning report is the Y-Plan for metropolitan Canberra. 

The report addresses the questions of why this shape was. adopted, of its 

significance, of its attributes and limitations, and of its implementation. 

This chapter reviews the years preceding the Y-Plan and examines the· 

planning context: the role portrayed for the city and the manner in which 

the city took shape. 

1. City Role 

1.1 Prime purpose 

The first purpose of Canberra is to be the seat of 
Government for the Commonwealth of Australia. Out of 
this initial purpose other functions grow. (NCDC, 1965a 
p.7) 

The Seat of Government Act, 1901 prescribed the need for a national 

capital which would be the nerve centre of the Federation: it would be 

the seat of Parliament and of federal administration. The goals 
~ 

promulgated for the city were that the national capital should reflect the 

qualities of the nation and be an aesthetic showpiece (Anthony, 1964 

p.1804). The instructions given to C.R. Scrivener, the surveyor of the site 

for Canberra, were that the site should be selected 'with a view to 

securing picturesqueness, and also with the object of beautification and 

expansion' (Wilson, 1959 p.198). Further, that 

the Federal Capital should be a beautiful city, occupylnga·--
commanding position with extensive views and embracing 
distinctive features which will lend themselves to the 
evolution of a design worthy of the object, not only for the 
present but for all time. (Department of Home Affairs, 
1911, p.26) 
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Not only should the city be a national monument, it should also aspire to 

international status. The design competition for the city of Canberra 

demanded that the development of the city be worthy of the Australian 

nation and also that it should compare favourably with other national 

capitals. The conditions of the competition stated 

The Federal Capital City will be the permanent seat of 
Government of the Commonwealth of Australia, the place 
at which the Federal Parliament will meet, where all 
Commonwealth legislation will be enacted, and where the 
Governor-General will have his residence. 

The city will, therefore, be primarily the official and 
social centre of Australia. (Australia, Parliament 1915a 
p.27) 

The aspirations, as expressed by a commentator in 1914, were as 

follows: 

We can build it as a model city and its sweetness will 
spread: because a garden cit:y is a hundred times more 
useful, because of the inspiration it creates. It gives an 
example for others to follow.... We can watch the city of 
Canberra, rise, a city well and truly built. A cit:y 
beautiful to look upon and a city beautiful to live within. 
A world's centre of civic beauty and health (Taylor, 1914, 
cited in Wilson, 1951 p..70) 

The Australian Planning Institute statement to the 1955 Senate Select 

Committee on the Development of Canberra stressed that the single 

objective of Canberra was its function as a National Capital and added the 

rider that .any other function that it might assume must be viewed as 

supplementary and treated accordingly. The Senate Committee in its 

recommendations re-affirmed the National Capital function as the prime 

Purpose of Canberra and objected to its taking on a regional industrial 
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rote. However, functions pertaining to culture, education and tourism 

were highlighted for encouragement as they were considered in keeping 

with a National Capital image. 

1.2 Symbolism 

Symbolism is a dominant aspect in the design of Canberra and evident on 

several planes: the expression of Canberra as embodying in physical terms 

the Australian character; projecting the aspirations of the nation; 

representing the unity of the federation of states; and being a repository 

for symbols of individual achievements, events or aspirations. 

In 1962 the NCDC expressed the view that 

Further, 

the National Capital must become a symbol - a focal point 
for national pride. Canberra, as the Seat of Government, 
must represent the federation of the States and reflect 
what Australia stands for as a nation. (NCDC, 1968 p.7) 

the challenge is to ensure that it (Canberra) grows 
graciously and continues throughout Australian J:1istory a 
symbol of an intelligent, informed and humane people. 
(NCDC, 1965 p.127) 

Wigmore (1963) expressed a similar opinion: 

Today, it (Canberra) is not only a national headquarters 
and showplace but a symbol of the strength which comes 
from essential unity. Despite the many conflicts of 
opinion and purpose in a living rather than utopian 
democracy, Australia wears that symbol · ·with · increasing 
distinction. (p.1) 

It is widely accepted today that federal forms of 
government naturally require a capital set apart from 
those which have served the component parts of 
federation. The purpose is that they shall become 
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expressions of democracy as between the parts, 
maintaining a just balance rather than allowing one part 
to dominate. (p.2) 

Johnson (1974) discussed symbolism in more concrete terms and 

proposed types of symbols such as the site of Parliament to represent the 

federalism of the Australian nation; the location of Commonwealth 

administrative and defence quarters and national headquarters of 

organisations as indicative of the key central role of the Capital; 

commemorative symbols such as the War Memorial, and operational 

symbols such as the diplomatic area, the Prime Minister's residence, and 

government offices which show the purpose of the city. Alf these might 

appropriately embody the more general qualities of unity and democracy 

referred to above and to a large extent be concentrated in the area known 

as the Parliamentary Triangle. 

On a different plane, the extension of Canberra by the addition of new 

urban units, discussed later in this chapter, could be thought of as 

contributing to the symbolic dimension of the city. It accords with the 

image of the Federation, a unity comprised of discrete parts. This less 

concrete aspect of symbolism does not seem to have been considered in 

the documentation of the urban form of Canberra .. 

2. Objectives 

2.1 Unity, beauty and potential for expansion 

The information supplied to contenders for the design of the capital city 

emphasized the advice given to the surveyor of the site: 

the surveyor will bear in mind that the Federal Capital 
should be a beautiful city, occupying a commanding 
position, with extensive views, and embracing distinctive 
features which will lend themselves to the evolution of a 
design worthy of the object, not only for the present, but 
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for all time. Consequently the potentialities of the site 
will demand most careful consideration from a scenic 
standpoint, with a view to securing picturesqueness and 
also with the object of beautification and expansion. 
(Australia, Parliament 1915a p.26) 

Advice on town planning referred to the expediency of incorporating 

contemporary ideas in the profession and drew attention to the 

Conference of the Royal Institute of British Architects of October 1910. 

This recommendation was in terms of generalities: no specific town 

planning doctrine or practice was mentioned. 

The winning design for the National Capital of Walter Burley Griffin, a 

Chicago architect, used the natural landscape as his setting for the 

proposed city (refer to Figure 2.1). Topography was the dominant element 

in shaping his design. The theatrical analogy of a stage setting provided 

by the hills and mountains reserved in their natural forested state, was 

central to the creation of the plan. The hills were seen a backdrop to the 

city, extending the city perspective to the distant horizon of 

snow-capped peaks, and as a boundary to contain the city within 
~ 

'sheltering forest ranges'. The local peaks (Mt. Ainslie, Black Mountain, 

and Mt. Mugga Mugga) were used as focal points for uniting discrete parts 

of the city by what Griffin termed land and water axes. The lower tier of 

hilltops was earmarked for monumental purposes. In this way natural 

features with strong visibility potential were selected to enhance 

special city functions. 
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FIGURE 2.1 

Walter Burley Griffin's Canberra, 1918 

Source: after Johnson, 197 4 p.12 and Australian 

News and Information Bureau, Canberra 
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The visual unity of the city was important to Griffin who desired that the 

'orderly arrangement' of his city be, in future years, viewed from the 

local peaks (Griffin, 1912 p.95). Birrell (1964) recognised the central 

role that unity played in Griffin's plan but emphasized the map form of 

the city rather than the actual town as seen from the hilltops. 

The essential unity Griffin required of his city's structure 
is also the key to the urban character he desired. 
Obviously the primary function of a town should be visible 
from a simple glance at the plan. (Birrell, 1964 p.79) 

Simplicity, coherency and low rise development profile were 

recommended for large masses of buildings, the emphasis being on health 

(fresh air and sunlight} and aesthetics (greenery and openness). Here 

scale is again highlighted as a design element in that the built form 

should not compete with or detract from the natural environmental scale 

but be contained.within it. 

The flatter areas of the city were designated for residential and 

industrial development. An intimate environmental character was('t 

desired for residentiat areas. Emphasis was on privacy and individuality, 

to be effected by subdivision into blocks which allowed 'ample gardens' 

and separation of residence from street frontage. The planting of 

shrubbery to protect residences from the noise and passage of traffic on 

high volume traffic arteries was recommended. The principle of using 

foliage for protection and enhancement, to act as a stage setting for 

buildings, was employed for federal buildings as well as for private 

houses. Griffin saw the principal co-ordinating axes of his plan as not 

only providing thoroughfares but as forming 'garden frontages, as it were, 

for all the important federal structures' (1912, p.97). 
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Griffin expressed the objectives of his plan in a letter to King O'Malley, 

Minister for Home Affairs and adjudicator of the National Capital design 

competition, dated 1 December 1913, (Australia Parliament, 1914) as 

being to integrate the topographic features of the particular site with the 

functions which were identified for the city to produce a unity: 

our work is a matter of adapting topography and materials 
straight toward the needs or functions these are to serve. 
(Australia, Parliament 1915b p.5) 

2.2 The Garden City image 

Griffin was in Australia from 1913 to 1920 as Federal Capital Director of 

Design and Construction but when he departed very little of his plan had 

made its mark upon the landscape: no buildings, only some of the main 

roads and tree belts, in all a sketchy implementation of his design. 

The Federal Capital Advisory Committee was set up in 1921 to give 

impetus to the development of Canberra. Under the chairmanship of John 

Sulman planning emphasis shifted towards the philosophy of the Garden 

City movement. The first report of the Federal Capital Advisory 

Committee specifically stated that, through the linking of two concepts 

for the city, namely the advice to the surveyor of the site for the National 

Capital 'to bear in mind that the Federal Capital shall be a beautiful city' 

and using the the layout scheme of Griffin, it would develop the National 

Capital as a 'garden town'. 

As a result of these considerations, the Committee 
conceives Canberra, during the first stage, as a garden 
town, with simple, pleasing, but unpretentious buildings. 
(Federal Capital Advisory Committee 1921, pp. 7-8) 
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This Committee undertook a major tree planting programme (in all over a 

million trees were put in) and encouraged the planting of parkways and 

front gardens: 

As Canberra was intended to be a Garden City, the 
planting of trees for beautification has formed an 
important feature of development activity. (Federal 
Capital Advisory Committee, 1926 p.21) 

It was arranged that garden treatment be an essential 
feature of the residential development, and that portion of 
the roadway in front of residences be planted as a 
parkway, front fences and dividing fences as far back as 
the building line being prohibited, and their place being 
taken by hedges planted on the road side of the building 
line or at the division line of lots. (Federal Capital 
Advisory Committee 1926 p.22) 

Although the construction of the city made some advance in the period of 

the Federal Capital Advisory Committee, the lack of finance available to 

it limited progress. In 1925 this committee was replaced by the Federal 
9 

Capital Commission under the chairmanship of John Butters. The Federal 

Capital Commission, in the vein of its predecessor, continued to place 

emphasis on the garden city image ·in its construction activities. 

The Commission is giving special attention to planting as 
an integral portion of modern city development, 
particularly in line with the general planning of Canberra 
as a Garden City. {Federal Capital Commission, 1925 p.6) 

In a spurt of activity Parliament House was completed and work.on Civic 

commenced but the effects of the Depression in terms of financial 

cutbacks again hampered progress. In 1930 responsibility for Canberra's 

construction was vested in the Department of Home Affairs (later of the 

Interior). Little headway was made in the i 930s and in 1938 the National 
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Capital Planning Commission was established to advise the Minister on 

the city's development. Revival of activity followed World War II and a 

commitment to transfer public se1Vants to Canberra highlighted the need 

for a comprehensive approach to the planning and development of the city. 

A Senate Select Committee was appointed in 1953 

to inquire into and report upon the development of 
Canberra in relation to the original plan and subsequent 
modifications and matters incidential thereto. ( Australia 
Parliament 1955 p.3) 

This Committee concluded that determination for building a national 

capital was lacking, that the ideals expressed on the selection of the site 

an.d for the design of Canberra had become dissipated by the day-to-day 

problems of cons~ruction. The Committee advocated a return to 

planning, that is to a policy for giving direction to the construction 

being and about to be undertaken, and to a commitment to build a city. 

To implement this change of course it recommended that a single 

authority, controlled by a Commissioner, be set up for the 

•administration, planning, construction and development of the Federal 

Capital'. (Australia Parliament 1955 p.72); that governmental control be 

exercised through the Minister responsible for the ACT; that 

parliamentary oversight be exercised by a Standing Committee on the 

Development of Canberra; and, that a guarantee of sufficient finance to 

execute a long term balanced programme be made. Coupled with these 

administrative changes the Committee advocated recourse to expert 

advice on town planning. 
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Despite the obvious necessity of taking positive and immediate action on 

the future development of the National Capital the Federal government 

was slaw to act. It was not until a Cabinet report, concerned with 

housing public servants transferred from Melbourne in 1956, stressed 

the dire shortage of of residential accommodation and the inability of the 

responsible authorities, the Department of Works and the Department of 

the Interior, to meet the demands of the current population let alone 

those of Melbourne transferees, that decisive action was taken 

(Mendelsohn, 1987). With the agreement of Cabinet a proposal for the 

establishment of the National Capital Development Commission was put 

to the Minister for the Interior, Mr. Allen Fairhall, in 1957. The National 

Capital Development Commission Act was assented to in October of that 

year. 

As a consequence of the 1955 Senate Committee•s recommendations, the 

Commonweafth Government invited William Holford, an eminent British 
~ 

townplanner, Professor of Town and Country Planning at the University of 

London, to visit Canberra and advise on future planning for the city. He 

had a previous association with the city, having been in Canberra in 1951 

to address the Federal Congress on Regional and Town Planning. This 

second visit resulted in the first review of the Griffin plan since its 

1918 version (Holford, 1958a). 

Concerning the city as a whole, Holford proposed the adoption of three 

objectives: adherence to the garden city image {promulgated by the 

Sulman Committee), development of a modern system of communications, 

and promotion of the city as a centre of AustraJian culture. 

The garden city image was an issue on which there had been a divergence 
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of opinion among the planning profession in its evidence to the 1955 

Senate Committee. While John Butters, the chairman of the Federal 

Capital Commission from 1925 to 1930, was adamant for maintaining 

adherence to the garden city principle, Denis Winston, Professor of Town 

Planning at the University of Sydney, expressed his disenchantment with 

the Garden City movement (Australia, Parliament, 1955). 

Despite these differences of opinion, the general view of the Committee 

was that 'the idea of a garden city was implicit in Griffin's plan' (1955, 

p.20). This seems to be a mal-interpretation of Griffin's concept, a fitting 

of Griffin's plan to a pre-conceived idea held by the Federal Capital 

Advisory Committee and possibly earlier by those concerned with the 

selection of a plan for Canberra. Although the greening of the city was a 

major planning principle in Griffin's design any influence would be more 

appropriately attributed to Frederick Olmsted's ideas on city landscaping 

and the American emphasis on visual order, than to Ebenezer Howard's on 

social cities whence the Garden City Movement arose. The Senate 

Committee stressed the importance of retaining what it termed the 

'pastoral' or 'garden' atmosphere of Canberra and advocated that 

the tree patterns, wide streets, and particularly the 
policy of siting each of the important public and 
semi-public buildings in its own spacious park/ands be 
recognised as important factors which must govern the 
future planning and development of the city. (Australia, 
Parliament 1955 p. 74) 

Specific influences are difficult to isolate as cross-fertilisation of 

planning ideas between Britain and America were beginning to enter into 

Planning practice. While in America the reform of city living was fed by 

ideas for beautifying cities, in Britain the roots of the town planning 
•····· .. · .... · .. •···•· ·< .. 

were embedded in the need for better health and hygiene. 
22 



2.3 Design and functional objectives : NCDC 

In 1959 the newly created NCDC formalised its objectives for the 

development of Canberra. These were directed at creating a city whose 

characteristics were unique; at fostering the garden city image; at 

developing a sound economic base and at providing a suitable 

transportation system. 

We believe that Canberra, as the National Capital, must 
have features which distinguish it from other cities ... It is 
in the design of this (parklike) landscape, the views it 
affords along the main axial Jines and avenues and the 
relationship of one group of buildings to another, that the 
success of Canberra as a city of world standing will 
depend. 

The second consideration which is fundamental in 
planning the city is a recognition that Canberra is 
essentially a garden city, which is helping to establish a 
tradition in urban living, peculiarly Australian. Thirdly, if 
Canberra is to be soundly based socially and economically, 
employment opportunities must be extended and '£developed. 

Finally, ·it is essential that the City should be provided 
with a safe, efficient, traffic and transportation system. 
(NCDC, 1959a p.2} . 

The 1961 Planning Report of the NCDC reiterated these objectives with 

the exception of the employment objective. This, however, was 

reinstated in the following year (NCDC, 1962), when a more detailed 

assessment of objectives was carried out. 

The objectives of the 1962 Planning Report were directly related to the 

prime role of Canberra as the Seat of Government for Australia but a 

noticeable shift in emphasis from the ornamental and design oriented 

approach to a more functional one took place. 

23 



The city must accommodate the full range of legislative, 
administrative, judicial and private institutions 
associated with the Federal Government in a fast growing 
nation ... 

To enable Government to reflect a proper weight of public 
opinion the Capital City must be a centre for the 
communication and exchange of ideas ... 

Canberra must be hpme for many thousands of Australians. 
The planning for it must, therefore, envisage· growing 
residential areas which will offer conveniences and 
facilities in the Australian tradition and consistent with 
the garden city concept on which the planning of Canberra 
is based .... 

The planning objective must also include the growth of a 
substantial city or business centre offering excellent 
cultural and commercial facilities and which, wi(h 
adequate service industry, can provide a diversity of 
employment for the local population. (NCDC, 1962 p.1) 

The omission of a direct reference to transport and communication among 

the subjects covered by the objectives is surprising as the report devotes · 

a substantial section to this topic. It can not be assumed to be 

incorporated in the garden city objective as this equated more with the 

beautification and residential design aspects rather than the social city 

concept. Despite ·this omission, transport continued to be a prime 

objective, as evidenced by future planning practice. 

The first major planning document to be published, The Future Canberra, 

in 1965, highlighted the importance of consistency in planning objectives. 

It singled out the qualities considered important, both for the nation and 

fqrthe citizens of Canberra, as dignity, beauty and spaciousness, · 

efficiency and amenity, and accessibility to the countryside. With the 

of the latter these are less specific and more abstract than 

formulations of objectives. 
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3. City Form 

3.1 The gazetted street layout 

The 1924 gazetted street layout of Canberra served to guide the 

development of the city in its early years. It was, however, little more 

than a road design, for although Griffin had produced a Report Explanatory 

(1914 ), an interpretive document to accompany his plan, explaining his 

land use principles, this was not included with the gazettal of the plan. 

The plan set the geographic bounds of the city and the street layout. In 

the face of slow development it had sufficed under the various bodies 

responsible for the city's construction. 

3.2 The 1951 planning proposal 

In May 1950 a Town Planning S~ction was created in the Department of 

the Interior. This section had had its beginnings in Sydney in 1945, from 

where it had been transferrred to the Department of Works and Housing in 

Canberra in 1947. It remained with the Department of the Interior until 

i 958 when responsibility for planning was vested in the NCDC. 

A plan prepared by the Town Planning Section in 1951 (Wilson, 1951 p.75) 
. . 

distinguished between the existing built up areas of Canberra and those 

intended for future urban development. It was basically a progress report 

on the extension of urban development in relation to the street pattern. 

No planning intentions were shown outside the City District. Reflecting 

on this period, Mr. Trevor Gibson, Chief Town Planner with the NCDC from 

1958 to 1975, stated: 

The probability of Canberra's expansion into new districts 
was always a dominant thought in the mind of the 
Department's town planners .... ln October 1951, sketch 
proposals were presented for possible development in the 
Woden Valley area. (i 982, p.23) 
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According to him, the Town Planning Section had prepared sketch 

proposals for new districts but these ideas had received little 

encouragement (personal communication, 1983). 

In defence of this lack of interest it must be remembered that the 

population of Canberra in 1951 was only 23,000, a quarter of the 

estimated capacity of the Canberra District; also, the Town Planning 

Section of the Department of the Interior was relatively new. Allusion to 

the form which an expanded Canberra might take was made at the Federal 

Congress on Regional and Town Planning in that year: 

The growth of Canberra's population is difficult to 
determine, but it seems clear that a· figure of 60, ODO will 
be capable of realisation. (Areas for future development 
could accommodate a population of 100,000 beyond which 
the city would become the central core around which 
satellite communities would arise). (Gibson, 1951, p.3) 

This suggests growth by increments of distinct urban units, but not by 

discrete town units, in contrast to the established Australian city J1 rowth 

pattern· of continued expansion at the periphery of the city. 

3.3 The 1955 ·planning proposal 

The investigations of the Senate Committee appointed in 1953 were 

directed at 

- the adequacy of Canberra's development as a centre of 

government for Australia 

- the relationship between the city's development and its 

role as a national capital 

- the appropriateness of the Griffin plan 

- the directions which future urban development should 

take 
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- the future management of the city 

The plan of the layout and development of Canberra presented by the chief 

planner to the Committee indicated urban development extending into the 

Woden Valley. The development was, at that stage, shown as an extension 

to the existing urban area rather than as the commencement of a new 

town or satellite, despite the usage of the term 'satellite' (Gibson, 1951 ). 

In this era when the growth of Canberra was characterised by a lack of 

political commitment, an extension of the urban area in a direction which 

would utilise the existing capacity of the sewerage works would have 

been more likely to gain acceptance politically (refer to Figure 2. 2). 

In relation to planning for the city's future the Senate Committee was of 

the view that 

Although a great deal of forward planning had, in fact, 
been done by the Town Planning Section , much of the work 
there performed lacked formal approval and acceptance. 
(Australia, Parliament, 1955 p.59 ) 

The Senate Committee favoured the development of a plan to give 

direction to future development but considered that the administrative 

arrangements provided an inadequate framework for undertaking this type 

of planning . 

. .. present administrative arrangements are totally 
inadequate to permit satisfactory forward planning. The 
two main organisations dealing with planning can make 
recommendations only. The Town Planning Section of the 
Department of the Interior has no authority to make 
decisions, and the National Capital Planning and 
Development Committee has no power to veto decisions of 
which it disapproves. (Australia, Parliament, 1955 p.57) 
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FIGURE 2.2 

The 1955 Plan of Layout 
and Development 
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The Senate Committee reaffirmed the desirability of adhering to the 

Griffin plan (with the exception of Senator Wood who considered it a 

'geometric system of French origin1
, 'un .. Australian', and unsuitable for 

the capital of a 'young democracy'}. It urged those responsible for 

pfannning to take cognisance of the concepts underlying Griffin's design. 

The Senate Committee cannot too strongly emphasize the 
need for the approved city plan to be studied more fully in 
conjunction with Griffin's overall scheme, and for forward 
planning to take into account Griffin's thought on 
particular aspects ... 

The Committee is in agreement with statement made by 
the President of the Autralian Planning Institute, Mr. 
Veale, that 'the principal features of. the Griffin plan 
should be maintained at all costs. It is a grand plan and 
something we should hold on to'. (Australia, Parliament, 
1955 pp. 57-58) 

The Senate Committee's recommendations for following the planning 

scheme proposed by Griffin related more to the underlying principles than 
W" 

to specific land use allocation. Superimposed on Griffin's conc~pt were 

the Garden City ideas, not themsel~es part of the Griffin plan. 

3.4 The 1959, 1961 and 1962 plans 

With the firm commitment of the Menzies Government to the growth of 

the National Capital planning for this growth was a task of prime 

importance to the newly created NCDC. A comprehensive survey (NCDC, 

1959b) undertaken in the latter half of 1958, was the first step in the 

process of reviewing the statutory planning document for Canberra. The 

gazetted street layout was a guide to the areal extent of the city but was 

not a land use planning document. The survey covered characteristics of 

the physicaJ environment, land tenure, agriculture and extractive 
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industry, demographic characteristics, housing production, employment 

and commerce, education and health, social, cultural and recreational 

facilities, public utilities, and traffic and transport. The material 

produced formed a data base for planning and established benchmark 

information in many subject areas. The survey was a detailed statement 

of conditions but did n.ot go to the extent of identifying issues and needs 

with the exception of two aspects: sewerage capacity and the needs of 

the private car. The former was influential in establishing the initial 

direction of Canberra•s expansion, the latter in developing a strategy for 

urban growth. The capacity of the sewerage works was highlighted as a 

key parameter governing the city's spread. At this point in time plans 

were in train to augment the capacity of the Weston Creek Sewage 

Treatment works to serve a population of 100,000 (NCDC, 1959b). 

The Planning Report: Covering Proposals for the Five Year Period 

1959· 1964 was the first public document issued by the NCDC depicting 

the future planning of Canberra. This earmarked Woden and Belconnen for 

future urban development (refer to Figure 2.3). It was proposed that 

these districts should be physically separated from the Canberra district. 

Certain planning principles were to be followed to ensure the 

preservation of the naturaJ features of the landscape, most notably the 

wooded slopes of the hills, namely: 

( a) preserving the crest lines of hills and the mountain 
slopes as part of the permanent woodland or park 
system; 

(b) introducing wide reservations between the main 
sections of the City, such as that which naturally 
occurs along the Molonglo Valley; 
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FIGURE 2.3 

Outline Development Plan, 1959 
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( c) in suitable places close to Canbe"a, locating 
aggregations of small holdings for people who wish 
to farm or live out of the City; 

( d) placing limits on the continued spread of the existing 
suburbs; 

(e) planning future residential suburbs as comparatively 
self-contained districts in the open valleys rather 

· than on the crests of hills and rfdges. (NCDC, 1959a 
p.3) 

The last two of these planning principles are particularly instructive in 

clarifying ideas on the future type of urban expansion. The concept of 

additional residential suburbs in the form of separate neighbourhoods had 

already been promulgated by Gibson in 1951 (Gilchrist, 1981}. The 

grouping of the neighbourhoods into relatively self-contained districts 

had been alluded to earlier only as a possibility not as a specific 

principle for Canberra's expansion. 

The 1959 Plan derived from proposals for accommodating a population up 

to a quarter of a million people put forward by Peter Harrison, at that 

time senior lecturer in town planninQ at the University of Sydney, and 

acting in a consultant capacity to the NCDC. The proposals were put to 

the National Capital Planning Committee in 1958 by Grenfell Rudduck, 

associate commissioner of the NCDC. These proposals introduced the idea 

of a pattern of compact units of residential development in defined 

districts separated by open space. In addition to population level, two 

basic parameters governed the drawing up of the proposals: ease of 

to open space and systematic extension of the existing road 

Although the 1959 plan was aimed at a relatively short term 

fispective of 85,000 to 100,000 population, the key principle of a 

i~tegic approach to long term planning by the addition of districts 
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separated by open space, and of an integrated main road system, was 

established early in the life of the NCDC. 

1961 saw a revision of the 1959 plan, to a large extent necessitated by 

rapid population growth. Canberra's population ~as 54,000 at the 

beginning of 1961 and revised projections indicated that the level of 

100,000 would be reached by i969, rather than by 1974, as previously 

forecast. Jn the light of this growth trend, planning for the district of 

Woden was accelerated, this area being selected in preference to the 

Belconnen district primarily on account of the ease of servicing (refer to· 

Figure 2.4). Additionally, the northern half of Woden had been surveyed in 

1913-1914 but there had been no surveys of Belconnen (Peter Harrison, 

personal communication, September 1987). · 

Investigations carried out since 1959 have indicated that 
both these areas can be serviced economically but that the 
advantage lies in the early development of Woden, 
principally because sewerage facilities can be provided by 
an extension of the existing treatment works at Weston 
Creek and because water supply is more readily available. 
(NCDC, 1961 pp.7-8} 

Although the decision to develop Woden before Belconnen was given 

formal expression by the NCDC in 1961, it -had its roots in the 1950s, as 

indicated earlier in this chapter. The functional attributes planned for 

Woden indicated that it would have a degree of self-containment. 

The Valley will ultimately contain 11 neighbourhoods, 
each containing approximately 5, ODD people. It will 
contain schools, shops, services and recreation and other 
facilities needed for the local population. Many of the 
people will work in Canberra but provision will be made 
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FIGURE 2.4 

Outline Development Plan, 1961 
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for sites for Government institutions, private offices and 
service industry. It will provide a proportion of 
employment reasonably close to residential areas. 
(NCDC, i 961 p.9) 

The principle of expansion by additional districts was now firmly 

instituted but it appears that there was some uncertainty as to their 

functional status. Unge (1961) commented: 

it is not yet clear whether the planners intend these new 
blocks to be largely residential or whether they will be 
provided with a fairly full range of employment 
opportunities and social facilities. {pp.482-483) 

In terms of the development sched~le, the NCDC in 1962 indicated that 

consideration was being given to commencing other new districts within 

five years. This would provide more choice to Canberra residents in 

terms of residential location and a •geographical balance of population 

around the central business district and other important empf oymept 

centres' (NCDC, 1962 pp.11-12). 

The purpose of th~ geographic balance, though not directly stated, was 

accessibility and efficiency in relation to traffic movement and 

engineering services. 

3.5 1965: The Future Canberra 

The Future Canberra , (NCDC, 1965) was aimed not only at politicians and 

those with an academic interest in the planning of Canberra but was a 

publicity document directed at the Australian population at large. It 

explained the development of Canberra and planning intentions and was 

accompanied by photographs highlighting the progress achieved to date. 
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In the period 1950 to 1965 the population of Canberra had grown from 

22,000 to 80,000, and was projected to reach the 250,000 revel by about 

1985. The Future Canberra presented an outline plan for a city of this 

size ( refer to Figure 2.5). 

The publication reaffirmed the principle of growth by separate districts 

and addressed the issue of self-containment. Mr. Doug Anthony, Minister 

for the Interior, on tabling the report in Parliament, (prior to its 

publication) stated: 

\ 

The plan proposes a series of new districts grouped around 
the national and major central city areas but separated 
from it by broad belts of open land and connected by major 
transport routes. The new districts will each be made up 
of ten or more suburbs and will supply most of the 
district needs and act as large employment centres. The 
choice of this pattern has been influenced by the 
requirements of a car-reliant community, which Canberra, 
in line with national trends, will increasingly tend to be. 
(Anthony, 1964 p.1895) 

The 1965 plan proposed that Canberra be extended by the addition 

of three districts, Woden, Belconne~ and Majura, for 

accommodating a population up to 250,000. A fourth district, 

Gungahlin, would be developed when the population passed this 

limit. A fifth district, Tuggeranong, was designated for 

institutional uses. The population potential of all these districts 

was estimated to be in the order of 400,000. A conscious choice 

.had been made: 

to preserve the open character of the city, limit the 
extent of the existing districts and form new settlements 
in the surrounding rural areas. (NCDC, 1965b p.57) 

36 



FIGURE 2.5 

The 1965 Outline Plan 
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A northward direction was indicated for the major areas of future urban 

expansion based on the suitability of topography and external 

accessibility. It was argued that Canberra's main communications link 

was to the north, and as the main north-south route would be heavily 

used, there would be an advantage in siphoning off some of the incoming 

traffic before it reaGhed the central city area. 

The fact that the main routes enter the city from the 
north tends to suggest that future development should be 
in this direction rather than to the south so as to 
minimise the extent to which incoming or inter-city 
traffic has to traverse the central areas. The northward 
trend for future growth is reinforced by suitable 
topography and the availability of prospective urban land 
to the north of the present city. In the long term view 
the country to the north of Canberra offers a greater 
accommodation capacity and would prove more economic 
as building land than the country to the south. (NCDC, 
1965b p.57) 

Extendibility, emphasized in British planning doctrine (see Chapter 3), 

was a feature the 1965 plan (refer to Figures 2.6 and 2.7): 

the city could be extended _indefinitely, if required, along 
the lines of the planning principles defined, by adding 
additional districts with a means of communication 

• located in wide transportation reservations. (NCDC, 1965b 
p.58) 

Two major sets of studies commissioned by the NCDC were influential in 

setting parameters for population capacities of districts and 

neighbourhoods, and in determining their functional characteristics. 

These were the retailing studies of (Child and Co., 1964) and transport 

studies, the Canberra Area Transportation Study, known as CATS (Rankine 

and Hill Pty. Ltd./De Leuw Cather and Co., 1962). The retailing studies 

a three-tiered distribution of shopping centres: local, 
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FIGURE 2.6 

Possible Growth Pattern: Beyond 250000 
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FIGURE 2.7 

Possible Growth Pattern: The More Distant Future 
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district and city centre. The suggested population limit for Woden 

was 60,000, this being twelve neighbourhoods of 5,000. The transport 

studies, conducted under the assumption that the Canberra community 

would be strongly car reliant, proposed that a substantial amount of 

employment and other facilities be located outside the main commercial 

area. The purpose was two-fold: a lessening of congestion on the roads, 

and amenity and convenience for residents outside the central Canberra 

area. 

A four-tiered road system was adopted in the 1965 plan: local access 

streets, wider collector roads, arteriaJ roads between suburbs, 

expressways in parkland corridors between districts. The latter concept 

was not new in planning doctrine but had been tittle used in Australia 

because of the difficulty of implementation when land would have to be 

resumed not only for the road corridor itself but for the parkland 

surrounds. Canberra, with land in public ownership, did not face this 

deterrent. 

3.6 A pattern for growth 

Insight into the nature of the planning being undertaken by the NCDC prior 

to the release of The Future Canberra was provided at the Australian 

Planning Institute Conference in November 1963. Mr. Peter Harrison, 

Chief Planner with the NCDC, proposed a planning strategy for 

accommodating the long term growth of Canberra. The 1962 CATS report 

had shown that a three-way (Majura-Woden-Betconnen) plan for 250,000 

population would not work beyond the 250,000 level. Hence a different 

strategy would be required { Peter Harrison, personal communication, 

September 1987, and Morison, I. 1987). Harrison's address to the 

conference was later published in the Planning Institute Journal (April 
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1964). His paper went beyond the 1965 plan in its ideas for the future 

spatial form for the city and contained the basic elements of what was 

to become known as the Y--Plan (refer to Figure 2.8). He put forward a 

pattern for urban extension which he acknowledged bore a similarity to 

Ebenezer Howard's ideas of orderly growth, the main differences being 

in the scale and shape of the urban area. In its functioning the 

principles of Howard's Social City network would apply: 

As in the Garden City, there would be a balance between 
jobs and workers in each district, but journeys to work 
between districts would be inevitable and all the more so 
because of the mobility of the people and the ease of 
access to and between destination areas. (p.266) 

Whereas in the past, application of the Garden City philosophy had been 

largely restricted to a limited but popular aspect which emphasized 

beautification of urban areas and protection of residential areas from 

through t'raffic, Harrison looked to a more complete implementation of 

Howard's principles which included the network of related urban units. 

Harrison's 'pattern for growth' was not designated as a land use plan. 

Rather, it was aimed at establishing a conceptual framework in which the 

planning of Canberra might be considered and pursued: 

such an exploration moves beyond the realm of planning as 
generally understood and can at best be only speculative, 
the main aim being to establish a principle of growth 
rather than a precise plan, for an indefinite future: it 
would allow the widest possible freedom of decision for 
later generations. (p.264) 
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FIGURE 2.8 

A Pattern For Growth: The Harrison Strategy 

Source: after Harrison, 1964 p.260 
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CHAPTER 3 ROOTS AND INFLUENCES 

This chapter examines some of the planning ideas which influenced the 

urban form of Canberra into the mid 1960s. Particular emphasis is 

placed of the factors which contributed to the changing shape of the city. 

1. Extension Planning 

1.1 British influence 

From 1950 to 1965 planning for the extension of the urban area of 

Canberra saw the incorporation of many of the planning principles rooted 

in British town planning. The influence of British planning on Australian. 

though not extensively documented, is referred to by Sandercock (1975) 

and Colman (1971 ). Cotman points to the 'transplanting' of British 

planning legislation, in particular the borrowing of the 1932 Planning 

Act for amending the NSW Local Government_Act in 1945 as well as for 

the more recent NSW Environmental Planning and Assessment Act, 1979. 

Influence through planning doctrine was reinforced by the practice of 

seeking 'expert' advice from Britain. In addition British developments 

have been studied by Australian public servants, a practice dating from 

the early 1900s (Sandercock, 197~)-

Infusion of British planning philosophy also came directly through 

expatriate personalities of the planning profession who made their mark 

in Australia. One of these was John Su Iman. He was the first president 

of the Town Planning Association of New South Wales. At the town 

planning conferences held in Adelaide and Brisbane in 1917 and 1918 

respectively, Sulman, a strong propol}ent of the Garden City Movement. 

put forward his ideas on city planning. He argued for an orderly approach 

to urban growth, for the development of new suburbs separated from 

each other by open space, for the provision of employment opportunities 
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in new areas, and for the limitation of the size of population 

agglomerations to about 30,000 people. Although at this time his ideas 

were being directed to the planning of Sydney, these same ideas were 

evident when he became chairman of the Federal Capital Advisory 

Committee. 

Planning for extendibility of cities in Britain derived basically from two 

sources: the satellite city and the linear city. The underlying principle · 

common to both these proposals was the creation of an urban form which 

could cope with continuous growth in a systematic manner and which 

would avoid the crisis point where the advantages of a concentric city 

were outweighed by the disadvantages. 

1.2 Satellite cities 

In 1898 Ebenezer Howard published Tomorrow: A Peaceful Path to Real 

Reform which was re .. issued in 1902 as Garden Cities of Tomorrow. 

In this work he proposed a scheme·forcoming to grips with the problem 

of expanding and over-crowded cities. His remedy was the creation of 

new towns which he designated 'Garden Cities•. Howard envisaged a city 

in a garden, that is, the countrysid~ forming a backdrop to the city. The 

Garden City in turn was part of a multi•nodal cluster of cities, which he 

termed the 'Social City' .. Individual Garden Cities or 'satellites' were 

connected with the central and dominant city of the social city system 

by rapid transit. Adjacent satellites were also connected. The transport 

routes ran through open country and provided pleasant links between the 

Garden Cities (refer to Figure 3.1). 

The Social City, consisting of a cluster of six cities, each with a 

population of 30,000, grouped around a central city of 58,000, yielded a 

total population of 250,000. 
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FIGURE 3.1 

Howard's Social City, 1898 
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Howard stressed the need for foresight in transport planning and 

advocated high quality public transport links between the peripheral 

towns and from each peripheral town to the central town so that 

residents of the individual Garden Cities might be closely linked in time 

despite their spatial separation, and might thus act as one community. 

The growth principle formulated by Howard was based on the idea that 

once a city had reached a certain size, around 30,000, further population 

growth should be accommodated by establishing another city at 

some little distance beyond its own zone of 'country' 
so that the new town may have a zone of country of its 
own.... In the course of time, we should have a cluster 
of cities, not of course arranged in the precise 
geometric form of my diagram, but grouped around a 
central city that each inhabitant of the whole group, 
though in one sense living in a town of small size, 
would be in reality living, and would enjoy all the 
advantages of, a great and most beautiful city. 
(Howard, in Osborn 1965, p.143) 

According to Howard's theory a new town located in the countryside 

could combine the advantages of both city and country life while avoiding 

their disadvantages. 

The satellite city system, derived from Howard's Social City concept, 

was formally acknowledged as a course of action to follow by the Barlow 

Commission in Britain in 1940. This was one of four committees which 

played a key role during the decade of the 1940s in shaping British 

planning practice. They picked up and incorporated into official policy 

the concepts propounded by Howard forty years previously, as well as 

those of Geddes and Unwin. Briefly, the ideas expounded in the reports of 

these committees were: 

48 



1. Barlow Commission (1940) - the integration of 

Geddes' argument for a more balanced regional 

distribution of employment with Howard's Garden 

City concept for accommodating urban population 

growth. 

2. Scott Committee (1942) - support for the objective 

of conserving agricultural land. 

3. Reith Committee (1946) - the need for good physical 

planning of new towns as the basis for better 

community life; the new town as a building block for 

accommodating increases in population. 

4. Uthwatt Committee (1942) .. a leasehold system as 

facilitating planning. 

1.3 The Abercrombie plan for London 

It was during the period spanned by these committees that Abercrombie 

drew up the Greater London Plan 1944. A professional consensus on 

planning came together in this plan which became a model for a British 

planning style. The Abercrombie p_lan was structured around five 

distinct elements: 

1. Land use - the city was to be shaped into an •ordered 

design' according to a series of four concentric rings 

each designated for particular types of land use. 

2. Communications .. improving traffic flows and 

reducing the intrusion of traffic into working and 

living areas. In the latter aspect the influence of one 

of Abercrombie's contemporaries, Tripp, was in 

evidence. Tripp, in 1936, proposed a system of 

sub-arterial roads for ease of traffic movement, with 
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pockets or precincts in between containing local or 

minor roads (Tripp, 1950). A radial system of express 

arterial roads or motorways, an outer ring road and an 

inner ring road, were proposed for the efficient 

distribution and movement of traffic. 

3. Communities - identification of groups akin to 

neighbourhoods within the city. This was influential 

in planning the structures of new towns. 

4. Open background .. a continuous zone of open 

countryside was designated to act as a barrier to 

further urban expansion at the periphery of the 

built-up area. This was to be used both for agricultural 

and recreational purposes. Also canvassed was the 

notion of linked open space: 

Little has, so far, been done to knit the whole together 
into a continuous system by footpaths, park strips, 
riverside walks, bridle ways and green lawns. There 
should be a pedestrian system of communications as 
efficient as that for the motor. (Abercrombie, 1945 
p.11) 

5. Satellite towns - a limited number of towns, mostly 

outside the proposed greenbelt for London, were 

designated for industrial development to reduce 

congestion in the built-up area. A balance of industry 

and population was to be aimed for, and a maximum 

population limit set for towns. Once all the 

designated towns had reached their maximum size, 

further industry decentralising from London would 

have to seek sites in other parts of the country. 
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1.4 Linear cities 

Whereas the satellite system of cities had been formulated as a 

complete urban model, the origins of the linear concept for urban 

expansion were more diverse. Two distinct elements are contained in 

the linear concept. One is the design of an individual city on linear 

principles, the other is the use of urban corridors to link existing cities. 

As with Howard's model, the basic purpose behind the linear approach 

was the design of a city form which could cope with indefinite 

expansion. Linear planning principles assumed importance in British new 

town planning particularly in response to the needs of the private car. 

Sharp {1940) observed that 

one of the most canvassed patterns today is that which 
is called the Linear City. The special attraction of this 
is that it has behind it a theory that can be ve,y 
conveniently attached to the catchword of 'Planning for 
the Transport Age'. {p.45) 

Over twenty years later, in 1963, Buchanan reported on the problem of 

traffic in towns. The terms of reference of his study directed attention 

specifically on the private car. A c~ntral recommendation of the report 

related to chann~lling maior traffic movements on primary roads 

directed past, and not through, what Buchanan termed 'environmental 

areas', the equivalent of Tripp's precincts. This measure was aimed at 

both efficiency of traffic movement and at safety interests. 

Interest in efficiency of traffic movement focused attention away from 

the traditional concentric city form where major transport lines 

converge on the centre, towards linear city configurations. An analysis 

of the spatial characteristics of ten new towns and town expansion 

schemes in Britain (Bull, 1967) pointed out that nine out of the ten 
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adopted some sort of linear form. These towns were each linear in 

terms ot their individual structures rather than as part of a larger urban 

system. 

The 1947 'finger plan' for Copenhagen was also an example of linear 

planning principles. In this case lineality was aimed at extending the 

city to accommodate population growth. The concept was somewhere 

between a string of satellite towns and a lineal extension of the city 

along transport routes. The principle was that new urban development 

should be directed along five railway lines, with the railway stations 

being developed as nodes for community activity. That this plan was not 

successful was to a large degree attributable to the change from pubfic 

(train) transport to the private car in the years immediately following 

the plan's adoption. The railway station lost its gravitational pull, and 

its function as a focal community point was undermined. 

1.5 Integration of satellite and linear planning principles 

The combination of satellite and linear principles into a strategy for city 

expansion was suggested by Sharp (op. cit.) as early 1940 but he did not 

develop his idea. His proposal was basically the Social City concept with 

emphasis on the transport linkages between the satellites and the main 

city. Sharp's prime concern was the extendibility aspect of organising 

city growth. However, while he seems to have considered the possibility 

of combining the two concepts and pointed to the direction for doing so, 

through lines of communication, he went no further. 

The prime example of the combination of satellite and linear planning 

principles is the 1961 plan for the long term development of Washington, 
' 

Washington 2000. The advent of computerised techniques for measuring 

the relative efficiency of different transport networks pJayed a key role 
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in integrating transport and land use planning policy. Efficiency of 

traffic movement was a quantifiable variable which could be used to 

demonstrate a plan's suitability. The spatial strategy of the Washington 

plan was to a major extent determined by transport requirements. This 

plan also marked a new approach, perhaps a watershed in planning 

methodology, in that several strategies for future development were 

generated from which a preferred option was selected. The preferred 

scheme (refer to Figure 3.2) was one of radial corridors emanating from 

the original city, on which were located a series of partially 

self-contained towns each with a population of about 100,000. The 

growth of the city was to be catered for by these satellites strung along 

clear lines of expansion. 

2. Urban Planning Objectives 

2.1 Planning practice in general 

From the foregoing text the objectives of urban planning are seen to be 

centred on systematically accommodating urban growth; on providing a 

safe and pleasant living environment; on preserving open space; and on 

providing for the mobility needs of the population by means of the 

private car. The planning solution~ proposed included the following 

measures, individually or in combination. They are not mutually 

exclusive. 

1 . the accommodation of urban growth in new satellite 

cities connected; 

2. the decentralisation of population and employment from 

crowded areas; 

3. a linear structure of cities permitting the continuous 

expansion of the urban area in one or more corridors; 

4. the linear expansion of the urban agglommeration by the 

addition of satellite towns along transport arteries; 
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FIGURE 3.2 

Washington Policy Plan For The Year 2000 
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Source: after National Capital Planning Commission, 1965 p.4 
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5. the creation of 'greenbelts' serving a number of 

functions: providing a demarcation between city and 

country, as a means of preserving agricultural land, 

providing recreational opportunities, contributing to a 

healthy environment by providing 'breathing space' for 

the city, and as a green backdrop or setting for the city; 

6. design of an hierarchical road system with major 

arteries by-passing living areas. 

The prime objective was to create a system for continuous expansion of 

the city. Houghton--EvansJ in his analysis of schemata in British new 

town planning concluded 

the most significant concept to emerge is that of the 

residential cell as an incremental module. adapted to the 

achievement of infinite growth by finite stages. (in 

Cherry, 1980 p.126} 

This modular_type of approach to city growth both at an individual suburb 

or neighbourhood level and at a satellite level was a principle which 

gained widespread acceptance in planning practice. 

2.2 Planning the extension of Canberra 

This emphasis in planning on an orderly pattern of land use, on 

accommodating urban growth by the addition of new satellites rather 

than peripheral extension of the original city, on an efficient and safe 

transportion system, on promoting the Garden City image and maintaining 

an open rural background to the city is evident in the pattern of 

expansion for Canberra in the post-Griffin plan era. 
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Preservation of the unity of Griffin's design and adherence to the 

concept of integration of parts to form a whole remained strong guiding 

principles. Focus on continuous extendibility of the city began to be 

made by the mid 1960s; also greater weight began to be given to the 

functional qualities as well as the aesthetic qualities of the city at this 

time. Thinking in planning circles had moved in a relatively short period 

of time from undertaking the construction of a city within the bounds of 
I 

the Griffin plan of 75,000 to planning for growth beyond it. 
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CHAPTER 4 THE V-PLAN FOR METROPOLITAN CANBERRA 

When The Future Canberra was tabled in Parliament, the Minister for the 

Interior stated that 

growth to the 250,000 population appears as if it will go 
forward at a rate no greater than has been experienced to 
date. If anything, the absolute annual growth rate will 
tend to drop. (Australia, House of Representatives, 1964 
p.1895) 

Within a short space of time, however, the population growth of Canberra 

exceeded the rates assumed by the 1965 plan and necessitated work on a 

revised plan to cater for an estimated population of 500,000 by the turn 

of the century. 

1. Review of the 1965 Plan 

1.1 Policy directives 

Again, as in 1956, the British planner, William Holford, was 

commissioned to advise on development policies for the growth of 

Canberra (Holford, 1965). Holford's recommendations focused on: 

1. Support for the satellite system of towns for accommodating 

Canberra's population growth. 

2. The need for an open space system; this was seen as serving 

two functions. Firstly, as forming a backdrop to, and 

maintaining the individual identity of, the towns comprising the 

metrpolitan system, and secondly, forming an interconnected 

series of conservation, service, recreation and agricultural 

lands. 

3. The benefits of keeping the highways connecting the towns 

and approach roads to the National Capital free from 
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development. 

4. The early establishment of a framework for a co-ordinated 

transpo,rtation system. 

Holford commended the intention of the NCDC to initiate a review of the 

1965 plan and recommended that the planning for future land use and 

transportation strategies be stepped up. 

I think the Commission is right, therefore, to initiate a 
major review of the Development Plan to be completed in 
1967 and at the same time to cal/ in expert outside 
assistance in defining the principles of forward planning 
from the stage when the quarter million population 
target of the present outline plan is actually achieved. 
This stage may well be reached within little more than a 
decade. (Holford, 1965 p.8) 

1.2 Focus on transportation 

In the early 1960's the problem of coping with the needs of the private 

car had begun to play a prominent part in pianning practice in Australia~ 

and, as pointed out in Chapter 3, had been a major factor in the interest 

in linear urban forms in new town planning in Britain in the post-1945 

period. The ability to· take efficiencies of transportation into account in 

planning was greatly facilitated by advances in computer technology for 

processing large amounts of data. This enabled the development of 

·models for use in urban and regional planning. A number of options for • 

developments with different attributes could readily be tested. 

Expertise in the application of gravity models to land use and transport 

planning was established in the United States. The development of a long 

term plan Washington 2000, for the expansion of Washington DC (National 

Capital Planning Commission, USA 1961) established a methodology 
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which placed emphasis on transport efficiency. This transport modelling 

approach was utilised in determining a strategy for the expansion of 

Canberra. 

In 1965 Alan M. Voorhees and Associates, transport planning consultants 

of Washington, were commissioned by the NCDC to undertake a study of 

urban form and transportation systems for the long range development of 

the Canberra urban area. 

2. Transport Study Brief 

2.1 Purpose 

The purpose of the Vorhees study was 

to provide guidelines for the preparation of a long range 
development plan which will minimize the probability of 
significant traffic congestion occurring as the region 
grows to serve a population of 500,000 persons and 
more. (Voorhees, 1967 p.1} · 

2.2 Planning objectives 

The development plan was to be consistent with NCDC objectives for 

guiding the future character of the city. These, which focused primarily 

on the city's physical qualities, were: 

1. To provide a strong physical structure to symbolize 
the role of Canberra as the capital of Australia. 

2. To devise a plan the parts of which would be amenable 
to one-stage, short-'term development so that the 
ultimate environment desired for a particular section 
of the region could be achieved quickly after initiation 
and remain stable thereafter. 

3. To provide a simple structure around which the city 
could be changed and modified to meet unanticipated 
social and technological change. 

60 



4. To provide a choice of urban environment, types of 
housing, etc within each subsection of metropolitan 
Canberra. (NCDC, 1970 p.181) 

2.3 Options and variables 

A number of major elements of the urban structure had already been 

established prior to the Voorh~es study. These were the areas of 

national concern; separate towns as the basic urban units comprising the 

metropolitan system; transportation corridors linking the urban units; 

and the provision of open space between towns and as a backdrop to the 

metropolitan area as a whole. 

The alternatives for evaluation by the Voorhees models were determined 

by the NCDC and all were variations on the satellite concept of urban 

districts. The selection of these options was stated to be governed by 

the goals set for the city and the development suitability of the land. In 

terms of physical suitability the lands to the north of the existing urban 

area offered few restrictions to development, whereas to the south and$> 

west mountainous terrain imposed limitations. Development to the east 

and southeast would be interrupted by topographic constraints (refer to 

Figure 4.1). It was argued by the NCDC that although the water resources 

of the Canberra region lay to the southeast and southwest, most other 

factors favourable to development lay to the north, for instance the ease 

of providing infrastructure for sewerage and drainage, extension of the 

power system, and accessibility to national transport arteries. 
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FIGURE 4.1 

Areas Topographically Suitable for Urban Development 
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A preliminary analysis carried out by the NCDC determined the main 

variables for testing by Voorhees as: 

1. distribution of the residential population 

2. distribution of employment 

3. size and location of major retail centres 

4. road network 

5. public transport system (NCDC, 1970 p.181) 

3. The Voorhees Study 

3.1 Spatial alternatives 

The foregoing description set the context in which the Voorhees 

consultants conducted an evaluation of the relative merits of six test 

plans according to three major variables (refer to Figure 4.2): 

spatia_l arrangement of the towns - concentric, linear, fan 

activity structures .. centralised, town centres, fringe centres 

transport structures - peripheral, spine 

The characteristics of these alternatives are shown in Figure 4.3. It ;ie 

depicts three concentric arrangements (A, A-1 , A-2), two linear 

structures (Band C) and a fan shaped pattern (D). The Voorhees report 

stressed that the ·objective of the analysis was not to select an optimum 

from the alternatives but to reveal the transportation implications of 

each of the urban form alternatives. 

The six alternatives were tested according to two computer models: a 

retail market potential model and a travel demand and traffic 

assignment model. Alternatives A, B ,C and D consisted of different 

arrangements of towns spatially but the levels of employment in the 

central city and each of the towns was held constant. .Alternative A-1 
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FIGURE 4.2 

Components of the Test Plan Options 
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FIGURE 4.3 
Characteristics of Land Development Plans 
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varied the population density pattern of the towns. However, population 

density was a factor which was not fully taken into consideration in the 

modelling exercise and one which may have resulted in a different 

interpretation of the figures. Alternative A-2 increased the employment 

level in the central city and correspondingly reduced it in town centres. 

3.2 Testing of plan alternatives 

The retail market potential model showed that the most .efficient system 

in terms of minimising travel time and for long term stability, would be 

a pattern of town centres designed to provide most of the retail needs of 

a town's population. Given this, the actual spatial arrangement of the 

individual towns had little effect on the efficiency of the retail system. 

Similarly, varying the employment distribution showed that 

concentrating work opportunities at the centre of the metropolitan area 

increased the length of work trips regardless of the configuration of 

towns. As the analysis of the retailing and employment variables had 

revealed little difference between the six alternatives, the travel model 

formed the basis for developing a preferred spatial strategy. 

A comparison of the results of the tests on the transportation 

characteristics of the six alternatives is given in Figure 4.4 . This 

shows that work trips involved more travel than other trips individually 

and that work trips displayed the highest amount of variation between 

the alternatives. The average work trip time varied between 15.2 

minutes in plan A-1 and 17.6 minutes in plan C, a difference of 15 

percent. The substantially greater length of time devoted to work trips 

than to each of the other trips in all plan alternatives suggests 

economies may be gained from distributing employment opportunities to 

reduce the journey to work component of travel. 
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FIGURE 4.4 

Transportation Characteristics of Plan Alternatives 

Concentric Corridor 

Vehicle Mlles/Trtps A A-1 A-2 B C D 
Total vehicle mHes ('000) 9840 9750 NA 9970 9930 9770 
lntertown travel 
(vehicle miles, '000) 7500 NA 7800 7150 7000 7580 
lntertown travel 
% an vehicle miles 77 NA 78 72 72 77 
lntertown travel 
% of all trips 43 NA 45 40 37 43 
Average Trip Time (mins) 
Home based 
- work 15.8 15.2 16.8 17.1 17.6 17.1 
- shopping 8.5 8.4 8.4 8.4 8.5 8.5 
• other 11.2 10.7 11.3 11.1 10.7 11.2 
Non-homebased 10.9 10.7 10.7 10.8 10.5 10.8 

TOTAL 46.4 45.0 47.2 47.4 47.3 47.6 

----------.... -------------------------------~-------------...., ......... 
Source: compiled from Voorhees, 1967 p.19 and NCDC, 1970 p.200 

Comparison of total trip time revealed a difference of only six per cent 

between the six plan alternatives in Figure 4.3. The variation in work 

trip times between the three concentric plans is substantial, 4.0 per 

cent between A ~nd A-1, 6.3 per cent between A and A-2, and 10.5 per 

cent between A-1 and A-2. This indicates that population density is a 

sensitive variable in addition to the employment variable. The Voorhees 

report, in evaluating the differences between the plan forms, stated: 

Overall travel demands as measured by total vehicle 
miles are at a minimum in Alternate A; however, if only 
inter-town travel is considered, the corridorized plans -
Alternatives B and C - appear to have lower travel 
demands. (1967 p.19) 
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Plan A-"1 consistently showed lower trip times, yet total vehicle miles 

and inter-town travel were not determined for this alternative. For a 

full assessment it would surely be necessary to have a complete set of 

indicators for plan A-1 . As it stands, the preference for a corridor plan 

is based on a tenuous base. 

Commenting on the attributes of plan A-1, Hansen and Morison (1968) 

deduced that this had a considerable potential for supporting an efficient 

public transportation system. 

The slightly lower trip lengths for plan A-1 illustrate the 
effect of increasing residential densities from 12 to 30 
persons per gross acre and concentrating them around the 
town centres. If this kind of compaction of development 
occurred on a large scale, additional benefits could be 
derived through public transport designed to exploit the 
high degree of accessibility to residences, thereby 
reducing vehicle usage. {p.54) 

3.3 The 'General Plan Concept' 

The General Plan Concept which was developed from testing the 

alternative plan forms was essentially a combination of plans Band C. 

Its spatial structure resembled that of the fan-shaped D plan except that 

it omitted the infill development between the northern corridors and 

added a town to the south (refer to Figure 4.5). According to the 

Voorhees report the General Plan Concept had lower travef demands 'than 

any of the alternate land use plans previously tested' (p.60). Examination 

of the figures, however, revealed that this was not the case. Comparison · 

of Figures 4.4 and 4.6 shows that plans A and A ... 1 had lower work trip 

times and that plan A-1 had consistently lower travel times but the lack 
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FIGURE 4.5 
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of data on trip length for A .. 1 prevents comparison of this variabf e. 

Another important variabfe which would bear strongly on the efficiency 

of the transport system and influence selection of a spatial strategy 

is traffic density. An index of congestion may have been a useful 

additional criterion for evaluating the ajternative plan forms. 

After examining the Voorhees report one must conclude that it does not 

show definitively the development of the General Plan Concept from the 

alternatives tested. 

FIGURE 4.6 

Transportation Characteristics of the 

General Plan Concept 

Vehicle MIies/Trips 

Total vehicle miles (1000) 9750 
lntertown travel (vehicle 
miles, '000) 7080 

lntertown travel 
0/o all vehicle miles 74 
lntertown travel 
%alfil)s 42 

Average Trip Time (mlns) 

Homebased - work 16. 0 
HomebaSed - shopping 8.4 
Homebased - other 11. 3 
Non-homebased 10. 2 

Total 45.9 

Source: compiled from Voorhees, '1967 p.60 

The Voorhees report was received by the NCDC in January 1967. At that 
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time the NCDC did not release any of the findings; its 1967-68 Annual 

Report revealed only the fact that the Commission was rethinking the 

long-term plan for Canberra as the strategy presented in The Future 

Canberra was inadequate for coping with an estimated population of 

400,000 by the year 2000. 

4. Preview of a Plan 

Once again, as with the 1965 plan, an insight into the thinking of the 

NCDC was given in a journal article by Peter Harrison. The article, 

published in Architecture in Australia in August 1968, was reprinted in 

full in the Canberra Times (10/10/68 pp.21-22). By way of informed 

academic comment, it gave public airing to the recommendations of the 

Voorhees report (Harrison was at that time with the Urban Research Unit 

at the Australian National University but had previously held the position 

of Director of Town Planning with the NCDC). 

The spatial strategy which Harrison recommended (refer to Figure 4.7) 

bore a strong resemblance to the urban form which he had proposed in 

1964, the main source of variance being the omission of development 

between the two northern arms of the city. Following this publication 

the NCDC was forced to acknowledge the existence of the plan but added 

the disclaimer that it had not been adopted by the Commission and that 

any part of the General Concept which extended beyond the ACT borders 

'had no application in the Commission's planning considerations' 

( Canberra Times, 5/9/68 p.1 ). 

In the two years which intervened before the NCDC released its revised 

strategy in Tomorrow's Canberra (1970) criticism was levelled at the 
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FIGURE 4.7 

The Chosen Strategy 
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Source: after Harrison, 1968 p.632 
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NCDC on its failure to publicly air planning options before taking major 

planning decisions. Douglas Cole, in an article ent~tled 'The Dangers of a 

Secret City' ( Canberra Times, 12/3/69 p.2) criticised the 'furtiveness 

and pre-occupation with the confidential often exhibited by Canberra's 

planners and those who run them' and the lack of opportunity for public 

debate. It is ironic that at the same time the Australian Planning 

Institute, in its journal's editorial (January 1969), made the point that 

inadequate public debate of planning proposals could result in decisions 

which might go astray because of the lack of opportunity for challenge. 

The editorial argued that in such cases the issues might become 

'inflammatory political material'. 

5. Tomorrow's Canberra 

Tomorrow's Canberra was released towards the end of 1970. A glossy, 

well presented book, its stated purpose was 

to establish the concepts of growth and change and to 
develop from these a strategy which permits and 
encourages immediate decision-making and yet 
maintains the opportunity for choice. (p.xix) 

5.1 Technical attributes 

In the NCDC's account of the choice of the General Plan Concept, which 

became known as the Y-Plan, the transport implications of each plan 

option were the major decision-influencing factors. The traffic 

congestion variable, not highlighted in the Voorhees report, was 

emphasised in the NCDC's explanation. The transport implications of 

plans A, B, C, and D and the General Plan Concept as indicated by the 

NCDC are summarised in Figure 4.8. Plan A was eliminated primarily on 

the grounds of the difficulty of providing a freeway and public transport 
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an extensive 
freeway net
work would be 
required 
throughout the 
metropolitan 
area 

provision of 
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freeway system 
would be 
difficult 
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would prevent 
fixed track or 
bus system on 
separate rights 
of way from 
being feasible; 
possible 
intertown bus 
service on 
connecting 
arterials in 
several 
corridors 

FIGURE 4.8 

Transport Implications of Alternative Plans 
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than 8 
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general balance 
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freeway system 
could readily be 
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north-east 
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POTENTIAL PUBLIC TRANSPORT USAGE 
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right of way 
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efficient public 
transport 
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pattern of 
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complicated by 
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northern areas 
and reduced 
radial movements 
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serve the 
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General Plan 
Concept 
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of a peripheral 
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Source: compiled from NCDC, 1970 pp.210-2"15 
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FIGURE 4.9 

Comparison of ,nter-tow~ Traffic Movement 

Alternative D and General Plan Concept 

PLAN D 

-. - less than 20,000 v.p.d. 
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General Plan Concept 
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v.p .d .= vehicles 
perda.y 

Source: after NCOC, 1970 p.204 and p.214 
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system and the consequent problems of traffic congestion. The choice 

then centered on the corridor patterns. The feasibility of plan B was 

considered to rely too heavily on the self-containment of its towns for 

its success; plan C was dismissed on the grounds of the difficulty of 

providing a public transport system. The argument against plan D was 

that the high amount of east .. west traffic movement would create 

inefficiencies for both freeway and public transport demands. A 

comparison of the movement diagrams for plan D and the General Plan 

Concept, however, reveals that the latter assumes there would be no 

demand for direct inter-town movement between the northern branches 

of the urban.corridors (refer to Figure 4.9). This lack of demand for an 

inter-town connection would seem unlikely. The differences between 

these options as presented is not such as to conclusively favour the 

General Plan Concept. 

There is some evidence to suggest that the choice of the preferred 

strategy was not so much a choice as a verification that an already 

determined urban configuration for the future urban form of Canberra· 

was technically acceptible. The form postulated by Harrison at the 

Australian Planning Institute Conference in 1963 bears a remarkably 

strong similarity to the preferred concept. · The growth pattern was 

already in the wings before the publication of The Future Canberra which 

proposed a concentric pattern of growth to accommodate population 

beyond the 250,000 level. 

5.2 Philosophical attributes 

The influence of societal values on urban form is a complex subject, and 

while it is acknowledged that values and goals held by a community will 

influence the physical/spatial configuration of a city, establishment of 
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such a relationship is beyond the scope of this report. Why a city 

develops a particular urban form was explored by Lynch (1981 ). His 

observations resulted in the proposal of three discrete models depicting 

the evolution of different types of urban entities in response to different 

types of broad societal values. These are outlined below: 

1 . The cosmic model - a settlement form which attempts to 

reproduce the philosophy of universal harmony and order in its 

. spatial configuration. According to Lynch {p.73), such a model 

results in a static city plan with strong emphasis on 

symbolism in its spatial arrangement. 

2. The machine model - consists of components which can be 

rearranged, replaced, added or subtracted. The overall form is 

prescribed by the linkages between its component parts, and 

the functioning of the city relies on the combined operations 

of these. Emphasis is placed on efficiency and flexibility. 

This model incorporates the production-process idea: 

separation of activities and standardisation and 

simplification of components. 

3. The organic model - likens the city to an organism defined as 

'an autonomous individual with a definite boundary and 

definite size' (p.89). Certain features describe this type of 

city: 

(a) each community should be a separate social and 
spatial unit, as autonomous as possible; internally, 
however, its places and people should be highly 
independent. 
(b) the organic model emphasises the cooperation that 
maintains society. 
(c) the form and function of each internal part should be 
fused together, while each part is itself clearly 
differentiated from other internal parts with other 
functions. 
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(d) the 'neighbourhood unit' is a key concept in town 
organisation. {p. 91 ) 

The organism analogy relates not only to the internal functioning of the 

city but also to the growth principle of the city. The expansion of the 

city after a threshold population is reached takes place by the addition 

of new urban units rather than by continued growth of the existing one. In 

practice cities display a combination of the basic elements of these 

three models, attributable both to changing societal values over time and 

to the pluralism of values held by a community. 

The Griffin design for Canberra to a large degree accorded with Lynch's 

(1981) cosmic model of urban form: a finite plan with strong emphasis on 

symbolism. Symbolic elements were used to provid~ coherence to the 

spatial structure of the city. But in its functional arrangement of 

districts it incorporated elements of the organic model. The plan which 

was adopted in 1970 displayed a distinct change of emphasis. City 

growth had gained its own momentum. It was no longer necessary to 

allocate population to a plan but to plan for a self-generating population. 

This change in the dynamics of the city was accompanied by a change in 

the attributes of t~e plan form. On the cosmic model was superimposed 

what Lynch denoted as the machine model, an urban form which consisted 

of a series of components linked to form an integrated whole. Emphasis 

was placed on efficiency and flexibility. The approach to the actual 

development of the city also fitted the machine model; for example, the 

land development process was geared to the production of complete 

suburbs, modular units of urban development, with all the facilities 

necessary to meet the requirements of daily life. Certain elements of the 

organic model were also present in that individual towns forming the city 

structure were planned to have a high degree of self-sufficiency and were 
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individually comprised of inter-dependent parts. The organic model was 

: specifically referred to in Tomorrow's Canberra as guiding the desirable 

: structural form for the future development of the city: 

A possible solution to the problem of giving form to the 
structure in a changing situation may be found in the 
biological sciences. Using an organic analogy, each 
organism establishes an optimum relative to form, 
structure, and purpose. It achieves a definite function 
and character. To grow, the organism combines with 
other organisms to form large, more complex wholes and 
in this process it assumes a new unity and coherence. 
The analogy suggests that the solution of urban growth 
lies outside the unit itself, in the relationships of units 
to more embracing wholes. It is the group of towns or 
communities, the grouping of a number of urban cells of 
different form, structure, and purpose into a larger 
whole that provides an answer to continued growth. 
(pp.173-174) 

It would appear that as the characteristics of the organic model begin to 

dominate, the residents of the city begin to exert pressure for an input 

into the planning process. Change in this direction was recognisable in 

the late 1960s and became more clearly evident in the 1970s. A machine 

functions by direction from the outside ; an organism is capable of its 

own decision-making and seeks changes in the balance of power 

distribution between the planning authority and the community. 

It was pointed out earlier that the objectives of the 1965 plan were 

oriented towards the attainment of more abstract qualities than had 

been the case in previous statements expressing the aims for the city. 

A shift was also noticeable between ; 965 and 1970. In 1970 emphasis 

was placed on choice and flexibility, and on the needs of a growing 

community. The number one objective relating to the prime role of 
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Canberra as the capital of Australia, focused on the provision of a 'strong 

physical structure' to symbolize this role but the relationship between 

this objective and the adopted spatial strategy, the Y-Plan was not 

discussed in Tomorrow's Canberra. Yet the 'Y' pattern is a powerful 

symbol. It evokes the image of arms uplifted to the sky, a sign of growth 

and aspiration. It is the same symbol as that embodied in the Statue of 

Ethos in Civic Square, representing the spirit of the community. In the 

case of the Y configuration of towns, this analogy could have been 

appropriate in linking the prime objective with the metropolitan 

strategy. In addition to this is the aforementioned potential symbolism 

of the urban form structure which could be considered as representing 

the Australian states united to form a federal democracy, an 

oft-mentioned sentiment in the early .days of Canberra's planning: 

strength through the self-sufficiency and integrity of the parts which 

fbrm the whole. In actuality the appeal of the 'Y' symbol seemed to lie in 

its simple yet strong graphic imagery. a quality of memorability, which 

was a facility useful in attracting political and public attention. 

The thinking of the metropolitan planning of Canberra placed emphasis on 

strategy along the lines of British sub-regional planning studies. During 

the 1960s a growing interest was evident in integrating city and region 

in town planning (Senior, 1966; Bunker, 1971 b). Relationships between 

the city and its region and also between the structural elements of the 

urban area, most notably the integration of land use allocation and 

transportation policies, characterised planning of the period. Planning 

took a more dynamic farm and moved towards a long term policy 

approach rather than an end state land use plan. While this approach had 

been attempted in part with the County of Cumberland pian, the 1970 

metropolitan strategy for Canberra was the first attempt at a 
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comprehensive strategic approach with the additional attribute that it 

introduced the factor of selection between alternative plan forms. 

5.3 Political attributes 

It was not the technical attributes of the plan, nor the objectives set for 

the city, which drew opposition to the adoption of the Y-Plan, but its 

political repercussions. The Y-Plan was not confined to the ACT: it 

extended northwards into NSW. As the journalist, Cole, astutely 

observed, even before the plan's public release, the serious impediment 

to its implementation would be in finding a 

solution to the political problems of the expansion of 
Canberra into NSW, a basic and fundamental requirement 
of the whole planning exercise. ( Canberra Times 
12/3/69 p.2) 

The political and regional repercussions are the subject of the following 

chapters. 
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CHAPTER 5 CITY-REGION RELATIONSHIPS 

Canberra was created with the express function of serving the purposes 

of the Australian government. 

As Griffin saw it, the first and most essential 
requirement of the design problem was to make a splendid 
city, worthy of a national capital; a city which would look 
important and be impressive as a tangible expression of 
nationhood. It was never supposed that Canberra should 
become a commercial and industrial city either by choice 
or the dictates of economic circumstance; its function 
was to be limited to government and administration. 
(Harrison, 1957 p.235) 

As the city grew, so its impact on the hinterland began to be felt. This 

chapter examines the nature of this impact in the pre- Y-Plan era and the 

repercussions of the adoption of the Y-Plan for the region. 

The South East Region of NSW is generally considered as the geographic 

area in which Canberra has an influence as a regional centre. For the 

most part, however, regional concerns are limited to a more restricted 

area known as the ACT Sub-region. Refer to Figure 5.1. 

1. The Pre• Y•Plan Era 

1.1 The case for Canberra as a regional centre 

The development of Canberra as a regional centre had been strongly 

favoured by the Department of Post-war Reconstruction in 1949. 

Canberra was envisaged as taking on a multi-purpose role which would 

extend and enhance its functions as a regional centre. Geographically, 

the region linked to the National Capital encompassed the Southern 

Tablelands, Monaro and South Coast area. The region was defined in 
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FIGURE 5.1 

The South East Region and the Canberra Sub-region 
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relation to two focal points: Canberra and its proposed port at Jervis 

Bay. Not only would it function as a centre of administration and 

learning but it would also formally act as the market centre for the 

region and diversify the employment base through the development of 

secondary industry. The Department of the Interior was opposed to the 

development of a regional dimension to the city, its view being that 

industrial development was not a proper function of a national capital 

and that regional development was synonymous with industrial 

development (Australia. Parliament, 1955). 

The case for Canberra as a regional centre was again argued in 1955 by 

representatives of the Department of National Development, Mr Grenfell 

Rudduck and Mr McCay, before the Senate Select Committee on the 

Development of Canberra. They claimed that industrial development in 

Canberra would set a national example in furthering the national 

objective of decentralisation of industry, an objective espoused at the 

time by all political parties; encouragement of industry would be 

beneficial to Canberra in that it would lead to a community better 

balanced both socially and economically. They argued that the growth 

prospects for Canberra indicated that it would assume a regional role, 

therefore this role should be recognised and taken into account in the 

planning of the city (ibid). 

The Senate Committee opposed this proposed role on three accounts: 
1. It agreed with the Australian Planning Institute that 

The development of Canberra according to its functions 
as the National Capital is a single objective. Any other 
function the city assumes by reason of its geographic 
position in relation to an important region of New South 
Wales or which is given to it to secure social and 
economic balance, must be supplementary to this 
function and be fostered and controlled accordingly. 
(ibid. p.60) 
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2. It argued that encouragement of industrial development in the 

ACT woulq foster resentment among the NSW towns in the region. 

3. It posited that Queanbeyan was a more appropriate location 

for industrial development. 

Despite the oppostion by the Senate Committee to any potential role for 

Canberra as a regional centre, the NCDC, after three years of operation, 

commissioned a study of Canberra's regional future (Devery, 1961 ). The 

terms of referenc.e for this study were to examine and report on: 

- the future role of the regional towns, particularly Queanbeyan, in 

relation to Canberra; 

- the regional road network and the movement of goods and people; 

- regional aspects of the manufacturing industry; 

... Canberra as a marketing centre; 

- population growth in Canberra and its impact on the region; 

- Canberra as the regional business and commercial centre for 

south-eastern NSW; 

... regional aspects of the tourist industry; 

- specific aspects of regional development that the Commission 

should take into consideration in its long term planning. 

The report, a summary of which was published in the 1961-62 ~nnual 

Report of the NCDC, focused on the benefits which Canberra could accrue 

from the surrounding region. This was the first time that a section of an 

NCDC annual report had been allocated to regional issues. It recognised 

that Canberra's strong growth trend was important in attracting services 

which were not only beneficial to the city's residents but also to 

residents of the surrounding region. Additionally, as a consumer, 

Canberra needed goods and services, particularly primary produce and 

products used by the building industry, which could be supplied by the 
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hinterland. Although the 1961-62 Annual Report gave expression to the 

nature of the city-region relationship which was in its formative years, 

it did not suggest any direction that the future city-region relationship 

might take, with the exception that an improved road link between Tumut 

and Canberra might bring advantages for marketing ·primary produce in 

Canberra. 

1.2 Canberra assumes a regional role 

The growth of Canberra brought about a change in the functional 

relationships of the region. Between 1960 and 1970 the population of 

the city grew from 50,000 to 130,000, the 100,000 level being attained 

in 1967. The supplanting of Goulburn by Canberra as the prime centre of 

the region took place in the first half of the 1960's when several major 

city functions were established in Canberra (Sayers, 1972; Devery, 

1964; Laut, 1975). Specific actions which may be identified as 

instrumental in bringing about this change were the construction of the 

Monaro Mall and Garema Place shopping centres in 1963: the opening of 

the Canberra Theatre in 1965 and the increase in the range of medical 

facilities available in Canberra. 

The increase in n:,edical facilities was particularly important in altering 

the hierarchy of the region's towns. The positi~n of the Canberra 

Hospital in the NSW Hospital Scheme was a contentious one. In 1960 

t~ere were only five medical specialists in Canberra but by 1 965 this 

had increased to 35, and by 1967 to 42 (NCDC, 1972). Towards the end of 

1966, a survey undertaken by the Hospitals Services Committee of NSW 

revealed that population in the catchment area of Goulburn Hospital 

looked to Canberra for specialist services (Canberra Times, 16/11/66). 

On the question of whether Goulburn should be retained as the base 

hospital for the region, the decision taken was politically expedient 
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rather than functional. To boost the position of Goulburn Hospital, 

additional facilities at a cost of $1.6 million were installed ( Canberra 

Times, 23/9/67). The feeling in NSW was that Canberra was trying to 

undermine the regional role of Goulburn. Further evidence of Goulburn's 

conscious effort to maintain its position as prime regional centre was 

its determination to have a teachers' training college. This was approved 

in 1967 ( Canberra Timesj 23/2/67). 

In 1966 Mr Robert Lansdown, Associate Commissioner of the NCDC, gave 

the following assessment of Canberra's regional role. 

But as Canberra grows, as it has, it begins to discharge a 
somewhat different purpose not directly related with the 
Parliament. Perhaps I 'Can best describe it as a regional 
purpose. I do not want to overstate this because it is only 
on the margin; but people do come into Canberra to shop, 
to attend the theatre and to use the hospital and medical 
facilities. So there is a purpose which Canberra serves to 
some extent which is separate from the purpose of 
service for' the parliament, but it only comes because it 
does these things for the Parliament. If it were not here, 
Queanbeyan or some other town would provide the service. 
(Australia. Parliament 1966' p.14) 

1.3 Moves for regional interaction 

A specific move for action on a regional front came from the NSW 

hinterland in 1965. The NCDC 1964-65 Annual Report made reference to 

the first Regional Conference which was held at the NCDC offices in 

February 1965. This was not an NCDC initiative but was organised by the 

Canberra Regional Promotion Committee, comprised of both elected and 

salaried representatives of the local councils of Goulburn, Vass, Cooma, 

Queanbeyan, Yarrowfumla and Monaro. At the inaugural meeting of the 

committee, held at Queanbeyan a month earlier, the Mayor of Goulburn 

had been elected chairman. The committee's principal objective was the 
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promotion of industrial development in the area it represented, with 

emphasis on Canberra as the market area ( Canberra Times, 19/1 /65). 

The policy initiatives of the councils related to this objective. 

The NCDC's attitude to industrial development was low-key. Its view 

was that manufacturing was a function that the regional towns could 

usefully pursue, encouraged by State decentralisation subsidies, and 

with cheaper labour and lower costs than in the ACT. Its involvement 

with the Canberra Regional Promotion Committee was limited to the 

offer of assistance with statistics, information and advic.e ( Canberra 

Times, 11/2/65; i 2/2/65). In view of the lack of any positive 

participation by the NCDC in the promotion of regional development, the 

committee turned its attention to State government. The Department of 

Decentralisation and the State Planning Authority were invited to send 

delegates to the next meeting, which may be interpreted as an attempt to 

boost the status of the committee and increase its influence with the 

NCDC. The stated intention was to co-opt State government assistance 

in surveying resources in the area surrounding the ACT to establish an 

information base, presumably with a view to developing policies for the 

region ( Canberra Times, 17 /2/65) .. 

In May.·1965 a Liberal/Country Party government gained power in NSW 

and it was hoped that this might bring an opportunity for closer 

involvement between the ACT and NSW for co-ordinating development in 

the Canberra region. The ACT Advisory Council approached the Minister 

for the Interior for the ACT to take a more positive role in regional 

development. Any involvement of the ACT in regional affairs beyond the 

existing 'liaison' arrangement was rejected as being 'premature' 

( Canberra Times, 18/5/65). 
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In October 1965 the Southern Tablelands Regional Development 

Committee sponsored a seminar in Sydney to promote the region to 

industrialists (Canberra. Times, 9/10/65). The function of this 

committee, set up in the early 1950s on the recommendation of the 

Regional Planning Section of the NSW Premier's Department, was to 

prepare a plan for the development of the Southern Tablelands Region. A 

base report, of an inventory nature, had been prepared in 1956 (Southern 

Tablelands Regional Development Committee, 1965). In October 1965 

also, the Canberra Chamber of Commerce held a seminar on regional 

development, the focus being the accessibility of Canberra to the region, 

in particular the expediency of a direct rail link between Canberra and 

Vass. Other matters raised were the need for Commonwealth 

decentralisation incentives and the potential for tourism. The main 

purpose of the seminar was to highlight the importance of Canberra as a 

market for products manufactured in the region, rather than to promote a 

suitable location for manufacturing ( Canberra Times, 13/10/65; 

16/10/65; 18/10/65). 

In June 1966 the Southam Tablelands Regional Development Committee 

produced a report which suggeste<;l individual actions which the local 

authorities in the region could take to capitalise on their position of 

proximity to Canberra. Discussions were held between the committee 

and the individual local authorities involved on the means of 

implementation. 

A discussion of Canberra's regional relationships in the 1966-67 Annual 

Report of the NCDC concluded that its principal regional role was that of 

a magnet, holding population in the area by providing educational and 

employment opportunities and by providing a market for regional 

produce, both primary and manufactured. 
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Initiatives for co-operation between Canberra and its neighbours had 

rested with the local authorities, with little in the way of active 

interest being shown by either State or Federal government. A change of 

policy was foreshadowed in September 1966 when Mr Gough Whitlam, 

Deputy Leader of the Federal Labor Party, proposed new initiatives 

should a Labor government be in power after the next election. He 

recommended the establishment of a Canberra Regional Development 

Authority which would be financed primarily by the Commonwealth 

government. It would be composed of representatives from 

Commonwealth, State and local government. Its function would be to 

integrate Canberra with its regional area and to direct and stimulate 

development ( Canberra Times, 8/9/66). The area encompassed by this 

authority was envisaged to extend over 19 shires and 9 municipalities. 

The extent of the region was based on studies undertaken by the NCDC 

(Devery, 1961; 1964) to determine Canberra's market influence. Election 

promises reinforcing regionalism included the upgrading of the 

Canberra-Tumut road and the construction of a Canberra-Vass rail link. 

As the existing Federal government was returned to power, these 

proposals did not come to fruition .. They illustrate however, the growing 

importance of the relationship of Canberra and the NSW hinterland. 

1.4 Regional aims 

At this time Canberra and the surrounding area remained separate 

entities with isolated efforts at interaction, precipitated by the needs 

or desires of the shires. The difference in attitudes is clearly 

illustrated in the respective regional aims. 

The stated regional aims of the NCDC were 
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- to promote the development of the region's resources 

- to conserve regional resources for Canberra's future needs 

- to protect the appearance of the approach roads to the 

National Capital ( Canberra Times, 11 /2/65) 

These can hardly be called regional aims. They relate only to Canberra 

and its perceived position and needs. The first two contain a large 

measure of contradiction; the third relates to the city rather than to the 

region. These statements indicate that the NCDC's stance on regional 

development was that it was desirable only if it did not adversely 

impact on Canberra. 

On the other hand the regional aims of the region, as expressed by the 

Canberra Regional Promotion Committee, were no less self-centred than 

those of the NCDC. It proposed to determine the best way that each part 

of the region could capitalise on, and share in, the benefits to be derived 

from the growth of Canberra. Regional co-operation by the local 

authorities was towards each achieving their individual aims rather than 

at an overall plan for regional development. It was a case of individual 

aims not adding up to a cohesive regional perspective. 

1.5 Potential p~essure on the ACT-NSW border 

In its 1963-64 Annual Report, the NCDC raised the regional implications 

of Canberra reaching a population of a quarter of a million by the mid 

1980s. 

It will be necessary to think of metropolitan Canberra as 
an urban area, the influence of which will spill out to 
adjacent NSW as is already the case . (p.7) 

ft was not only the influence, however, which was likely to cross the 
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border but the urban development itself. This became a crucial and long 

drawn out issue in the following.decade. The possibility of spillover of 

urban Canberra into NSW was alluded to at this time also. 

The extent and direction of further development outside 
the boundaries of the ACT is open to question but the 
direction of metropolitan growth will be largely 
determined by geographic factors. (idem) 

Since it was likely to be another twenty years before the 250,000 

population level was attained, any development of Canberra across the 

border seemed remote. 

In i 964, Mr Doug Anthony, tabling in Parliament the report The Future 

Canberra, made reference to the need for closer ties with the 

surrounding region. Anticipating the possibility of the urban area of 

Canberra extending beyond the ACT, he stated: 

The geographical spread of the city brings future growth 
close to the Australian Capital Territory-New Sou1h 
Wales boundary, and this in itself is a matter which must 
receive increasing attention, particularly the need for an 
effective regional · plan. (Australia. House of 
Representatives, i 964 p. i 895) 

Among the problems canvassed in the concluding chapter of The Future 

Canberra was that of regional and inter-government co-ordination. 

Although recognition was given to the likely problems posed by the 

presence of the ACT-NSW border, little attention was given to how these 

might be handled. 

Any thought that metropolitan Canberra might extend 
across the border of the Australian Capital Territory into 
New South Wales seemed, until recently, to be 
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unrealistic. Recently, however, there have been 
sufficient indications of development in the Queanbeyan 
municipality and in the Yarrow/um/a shire to suggest 
that a new situation is emerging. State and local 
authorities are aware of the. need to control land 
subdivision in the zone adjoining the ACT boundary and 
along the major highways entering the Territory so that 
financial and other problems associated with the private 
development of new urban areas close to the Canberra 
market and employment pool can be avoided. (NGOC, ,.__ 

1956a p.127) 
I fb.iCl 

The border crossing referred to above did not imply a spillover of the 

Canberra urban area into NSW, but the reverse: that the neighbouring NSW 

area was taking advantage of its proximity to Canberra. Two proposals 

for satellite towns, Environa and Letchworth, in Yarrowlumla shire had 

been made in the 1920s. The Letchworth proposal resurfaced and met 

with strong opposition from the ACT authorities ( Canberra Times, 

15/4/65). 

Expansion of Canberra beyond the border was raised by the Joint 

Parliamentary Committee on Public Accounts in its 1966 Inquiry into the 

activities of the NCOC. In less than two y~ars the attitude to expansion 

had changed from speculation to i,:tevitability. In the response to the 

Committee's que$tioning as to the future limits of Canberra's 

development, Mr Robert Lansdown, appearing as a witness for the NCDC, 

indicated that 

the only limiting factor was the boundary of the 
Australian Capital Territory although it was inevitable 
that the metropolitan area of Canberra would spread into 
New South Wales. However, it was not the Commission's 
responsibility to plan this development. (Australia, 
Parliament, 1966 p.30) 

The report of the Joint Parliamentary Committee cautioned the NGOC 
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against exceeding the powers conferred on it by its Act. The Act strictly 

confined the activities of the NCDC to the ACT and specifically to 

Canberra (National Capital Development Commission Act, 1957 section 

ii). 

The border implications of the growth of Canberra received further 

attention in the following year. Mr Hans Westerman, Deputy Director of 

Town Planning with the NCDC, referred to across-the-border expansion 

possibilities in an address at the Australian National University 

(Canberra Times i6/5/67). In the same year, Mr Peter Harrison, Director 

of Town Planning, appearing as a witness before the Joint Parliamentary 

Committee on Freehold Land in the ACT, suggested that negotiations with 

NSW should begin immediately on the acquisition of land north of 

Canberra (Canberra Times, 25/i0/67). 

Towards the end of i 967, the spillover issue was becoming politicized. 

Candidates of the major political parties for the impending NSW election 

criticised the suggestion that NSW might hand over land to the 

Commonwealth for the extension of Canberra They campaigned for 

maintenance of political independence from Canberra ( Canberra Times 

8/1 i/67). Not unexpectedly, the border issue also came under 

consideration by State and local governml:)nts. Comments by the NCDC at 

the freehold land inquiry evoked the response from the NSW Minister for 

Lands, Mr Tom Lewis, that the State could develop satellite cities in NSW 

to meet the needs of an expanded Canberra population. According to Mr 

Lewis, no discussion regarding the acquisition of NSW land by the ACT 

had been entered into (Canberra Times 26/10/67). 

Thus by 1968 there was a growing recognition that planning for the long 

term development of Canberra might at some future date necessitate a 
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degree of involvement from the NSW side of the border. 

2. Arrival of the Y-Plan 

Jn the overview of the regional context in which the Y-Plan was released, 

it has been shown that Canberra's planning was isolated from that of its 

hinterland. This is partly attributable to its National Capital function 

and partly to the insulating effect of the geographic separation of the 

built-up area from other centres of population. The ACT authorities had 

adopted an attitude of non-involvement on regional issues. On the NSW 

side, while the emphasis of regionalism through most of the 1960s had 

been on the attraction of industrial development, towards the end of this 

period the focus shifted. Plans to accommodate the future growth of 

Canberra became a vital concern. 

2.1 NSW rural subdivision 

One of the key concerns of the adoption of the Y-Plan was the 

repercussions for planning in the rural shires adjacent to the ACT. Small 

holdings in the NSW border areas would present difficulties for 

comprehensive urban planning wh~ch the Y-Plan would necessitate. 

Pressure for the subdivision of rural holdings into small lots for hobby 

farms to a large extent came from Canberra citizens. NSW was providing 

an opportunity for following a lifestyle not catered for in the ACT 

(MacGregor, 197i). 

In 1967 an application to subdivide 383 hectares of rural freehold land 

at Naas, 35 kilometres south of Canberra was disallowed on the grounds 

that the area might be needed for water catchment at a future time. At 

the same time steps were taken to avert any other applications for rural 

subdivisions within the ACT ( Canberra Times 18/9/67). Nevertheless, 
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opposition to rural subdivision within the ACT had not always been 

strong. In 1959 the NCDC indicated that one of the ways of retaining the 

rural setting of the city was 

in suitable places close to Canberra locating aggregations 
of small holdings for people who wish to farm or live out 
of the city. (1959a p.3) 

During the Joint Parliamentary Committee's enquiry into freehold land in 

1968, the Department of the Interior recommended a minimum size of 16 

hectares for rural subdivision within the ACT, an area which was 

consistent with the planning requirements of Yarrowlumla shire. The 

NCDC was opposed to this proposal and considered that a minimum of 200 

hectares would be necessary to fulfil the criteria of a viable rural 

holding and maintenance of the rural backdrop to Canberra (Australia, 

Parliament 1968). 

In the face of increasing pressure for small scale subdivision, the shire 

of Yarrowlumla approved eight subdivisions involving 16 to 40 hectares 

in 1967 and 1968. A review of the development requirements undertaken 

by the shire towards the end of 1968 advocated that small lot 

subdivision, two to four hectares, be permitted in selected areas near 

the ACT-NSW border ( Canberra Times 11 /12/68). The extent of the 

pressure for ·rural subdivision from Canberra residents was revealed 

from a count of the number of Canberra ratepayers on the rolls of three 

of the Pasture Protection Board districts abutting the ACT. Ten per cent 

of the agricultural holdings in these areas were owned by Canberra 

residents (Canberra Times 6/2/69). 

In May 1969 the NSW State Planning Authority (SPA) approved the 

sub-division of 31 two hectare lots and two 12 hectare lots on the ACT 

border along the Queanbeyan-Sutton Road in the face of strong opposition 
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by the NCDC. The sub-division had originally been rejected by the 

Yarrowlumla Shire Council but the rejection was over-ruled on appeal to 

the SPA. This was seen as a test case of the power of the SPA to 

intervene in local planning and provided it with the opportunity to firmly 

establish its position as the determining authority for development in 

areas adjacent to the ACT (Canbe"a Times 8/5/69). 

The issue of control over the development of lands close to the ACT 

prompted discussions between the affected shires, Yarrowlumla, 

Goodradigbee and Gunning, and the SPA with a view to determining a 

subdivision policy. The NCDC was also invited to participate but declined 

on the grounds that it could not interfere in a State matter. This was 

interpreted by the media as indicative of a heightening of tension 

between the NCDC and the SPA (Canberra Times, 26/9/69). 

2.2 Sh ire initiatives 

An internal report prepared by the NCDC (MacGregor, 1971) and circulated 

among neighbouring shires gave a substantial airing to the problems 

which the expansion of C_anberra across the border would create for the 

NCDC. The report presumed that ~he NCDC would take responsibility for 

planning such development and it highlighted the potential land 

acquisjtion difficulties with which it would be faced if the trend 

towards small rural subdivisions continued. It recommended the 

concentration of such subdivision around existing villages. Press 

coverage of the reaction of NSW border landholders to this report 

resulted in the release of a statement by the NCDC. This indicated that 

the NCDC had 

no jurisdiction over matters related to land subdivision 
and development in NSW and acquisition of land in NSW 
could therefore not be part of any Commission policy. 
( Canberra Times, 21/10/71 p.3) 
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Despite this statement the NCDC had adopted the Y-Plan, a strategy 

which clearly expected that the urban area would cross the border. The 

Minister for the Interior, Mr Ralph Hunt, when questioned on the issue put 

the onus for initiating discussion on the NSW government, ( Canberra 

Times 4/11171 ) an inconsistent step as it was at the federal level that 

concern was being expressed about developments across the border. 

Moreover, the NCDC had previously declined to attend a conference of 

local and State government representatives on the subdivision of border 

lands, ostensibly on the grounds that it had no authority to become 

involved in State matters. 

In a second attempt to reach a consensus on land use policy among the 

shires, the Goodradigbee Shire Council proposed a regional planning 

conference with local government, SPA and NCDC participation. Much of 

the impetus for the conference had emanated from the NCDC's 

investigation of rural subdivision but the NCDC displayed a reluctance to 

openly discuss the issue. The NGOC declined a request to provide a venue 

for the conference replying that it 

has no part in the organisation of the conference 
sponsored by the Goodradigbee Shire Council: its only 
participation can be attendance by an officer as an 
observer. (Canberra Times, 12/1/72 p.8) 

The NCDC was in a delicate political situation. By taking a positive part 

in the discussion it could be accused of pushing its own interests and 

interfering in State affairs; by withdrawing from the discussion, it could 

be accused of taking a non-cooperative attitude and being unresponsive 

to a situation which it had been instrumental in creating. The SPA 

advised that it too would only take an observer role. 
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Although the conference attendance list looked impressive with 

representatives from the NCDC, the Department of the Interior, the Royal 

Australian Institute of Planners, the Canberra College of Advanced 

Education, the ACT Advisory Council, the SPA, the NSW Departments of 

Main Roads, of Lands, and of Agriculture, together with the shires of 

Goodradigbee, Yarrowlumla, Gunning, Monaro, Mulwaree and Snowy River, 

and the municipalities of Vass and Queanbeyan, the only participants 

were the shires. 

The one concrete result of the conference was the formation of a joint 

shires steering committee, the Southern Shires Advisory Planning 

Committee (Canberra Times, 24/2172). The aim of this committee was 

to seek agreement on a regional plan which would establish areas for 

small lot subdivision. As a loose knit advisory committee, however, it 

had no power to undertake regional planning. It could only make 

recommendations to the SP A, or attempt to introduce a comprehensive 

approach to rural subdivision by each shire agreeing to implement its 

section of a mutually determined plan. The setting up of this committee 

was an attempt to bring about coherency among the shires and so 

strengthen their position, but it did _not positively address the pressing 

issue of rural subdivision. 

2.3 Federal and State confidential discussion 

Unbeknown to the shires and the public at large, Federal-State 

ministerial level discussions on the border issue had actually been going 

on over a considerable period of time. In retrospect, the attitudes of the 

NCDC and the SPA are explainable by the existence of a joint committee 

of federal and state government representatives who were preparing a 

submission on the extension of the ACT. In 1974 Sir John Fuller, the NSW 

Minister for Planning and the Environment, revealed that in the period of 
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the Federal Gorton government an approach had been made to NSW for 

steps to determine a co-operative approach to development (Fuller, 

1974). These discussions had been continued under the McMahon 

government and the NSW government hai:I agreed to co-operate with the 

NCDC 

in exploring ways and means of planning development of 
the areas adjoining the ACT on the understanding that the 
planning and control of development would rest with the 
NSW Government whHe the Commonwealth Government 
would assist with funding the necessary headworks and 
the provision of essential services. (Fuller, 1974 

1 pp.3-10) 

A proposal had been considered by Federal Cabinet in 1971 but had been 

sent back to the committee for further study. As no decision had been 

made on this submission, neither government was in a position to 

publicly discuss the issues at the conference organized by the shires in 

February 1972. 

Thus, for a considerable period of time the border issue was dealt with 

on two planes: at the confidential ministerial level and at a public level. 

Local government was not given a direct opportunity to make a formal 

input to the decision-making process. 

The 1971-72 Annual Report of the NCDC expressed the surety that 

Canberra would crass the border: 

A matter of increasing concern is the indiscriminate 
pressure for subdivision and development across the ACT 
border. The environmental quality of the Capital can be 
seriously affected in the absence of a far-sighted 
regional planning strategy and provision for control over 
the timing of development. (p.1 O) 
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There is an urgent need to establish a firm planning basis 
with New South Wales to provide for orderly 
complementary growth across the ACT border. (p.10) 

The sentiment expressed in the last sentence reflected a need, but hardly 

the reality of, the previous few years. 

3. Repercussions 

3.1 Convergence on approach 

By November 1972, with a federal election on hand, the expansion of 

Canberra had become a political i~sue. The Minister for the Interior, Mr 

Ralph Hunt, interviewed on Goulburn radio, stressed the necessity of 

making a decision. 

Either we've got to go along with a co-operative 
·development programme or under the terms of the 
Constitution add an additional area to the ACT. ( Canberra 
Times, 15/11 /72. p.3) 

Mr Bob Whan, Labor candidate for the local seat of Eden-Menan;,, at a 

pre-election meeting in Queanbeyan, proposed that a public symposium be 

held concerning the Canberra expansion issue. This proposal was 

endorsed by the Leader of the Opposition, Mr Gough Whitlam, who 

supported public acquisition of the NSW land at issue ( Canberra Times 
. . 

27/11n2). This was in line with the Australian Labor Party policy on 

land development, a policy which proposed the orderly development of 

residential areas, and the acquisition and servicing of land by the 

government, to reduce the price of residential land to the end-purchaser. 

After the Labor party gained office on 2 Decembe.r 1972, Mr Whan, the 

elected member for Eden-Monaro, again raised the symposium proposal. 

The Minister for Urban and Regional Development, Mr Tom Uren, was 

reluctant for the federal government to instigate a regional symposium 
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at an early date and recommended that it be referred to the NSW 

government. This reluctance stemmed from the fact that the Minister 

had already prepared a submission for consideration by Federal Cabinet 

concerning the development of areas adjoining the ACT. The prime 

purpose of the submission was to seek approval to establish a joint NSW 

Australian Government body to investigate land development and other 

factors associated with the impact of Canberra on the surrounding areas 

(Canberra Times, 27/3/73). 

Two months later, the Premier of NSW, Sir Robert Askin, announced a 

joint Commonwealth-State study of Canberra's growth and regional 

impact, the major participants being the SP A, the NSW Department of 

Main Roads, the NCDC and the Department of the Capital Territory 

( Canberra Times, 26/5/73). The symposium advocated by Mr Whan finally 

received the approval of the Federal government in early May, just prior 

to the announcement of the above initiative ( Canberra Times 5/5/73). 

Obviously this decision had opened the door for the symposium .. Some 

convergence of the 'parallel lines of negotiation was beginning to take 

place. 

3.2 Divergence of interests 

As some agreement was being reached on the need for regional planning, 

divergent opjnions began to emerge as to the input and the nature of the 

interests to be taken into account. The attention focused on the Canberra 

expansion issue by the media had stimulated action on a wider front. 

1. The Canberra Branch of the Labor Party. 

This group adopted a policy on the expansion issue which 

basically recommended acquisition of a substantial area of 

land in NSW. Specific points covered by the policy were: 

- the adoption of a Canberra region bounded by Eden, 
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Bateman's Bay, Braidwood, Goulburn, Vass, Gundagai, Tumut 

and Jindabyne 

- that the Commonwealth and NSW governments conduct a 

study of this region to identify the future Canberra urban 

area and nature reserves 

- that the land so identified be acquired by the government 

- that land values within 40 miles of Canberra be 

immediately stabilized 

- that all land acquired be disposed of on a leasehold basis 

- that a development corporation be set up to plan and develop 

the land required for urban purposes. 

2. Border landholders 

Landowners in the areas of NSW bordering the ACT formed a 

lobby group, the ACT Border Landholders Association, to 

represent and protect their interests rather than relying on 

individual approaches to shire councils. 

· 3. The Department of the Capital Territory .(formerly Interior) 

This Department took an independent approach and 

commissioned the planning consultancy firm, John Paterson 

Urban Systems Pty Ltd to carry out a study of the 

implications of Canberra's growth. The study, entitled 

Canberra Considerations of City Size, was released by the 

DCT in August 1973. The recommendations of the study called 

for the urgent resolution of the across-the-border issue. The 

main body of the report, however, assumed that this issue 

would be resolved in Canberra's favour. It proposed the 

substitution of the V-Plan by a linear plan, the principal 

reason for the change being the potential of this urban form 

for a rapid transit system between Canberra and Vass, or 

between Canberra and Goulburn, depending on which arm of 
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the Y-Plan was dispensed with. It was claimed that the 

higher costs of sewerage and drainage infrastructurewould be 

offset by the transport cost savings. A contingency plan was 

also proposed to cater for the possibility of non-co-operation 

by NSW in the matter of the border extension. This advocated 

an isolationist approach to development by Canberra with 

transport facilities being designed to minimize interaction of 

Canberra with the region. 

4. The 'Whan' Symposium 

A public symposium convened by Mr Bob Whan to consider the 

impact of Canberra on the surrounding area was finally held 

on 12 October 1973. It resulted in little more than the 

recommendation for a regional strategy study, a 

recommendation that had been overtaken by events: the 

Australian and NSW governments had already announced the 

decision to conduct a joint study of the type (Development 

Symposium, 1974). 

5. The Commonwealth-State Study Group 

The functioning of this group came under attack for its lack 

of direct local government representation and on the secrecy 

of its operations. The ACT Border Landholders Association 

accused the Study Group of surrounding itself with a veil of 

secrecy and sought an audience with the Premier, Mr Robert 

Askin, who postponed the meeting till after the Study Group 

had released its report ( Canberra Times, 10/12/73). Since 

this avenue was temporarily closed, the Association 

approached their local member of Parliament, Mr Bob Whan. 

He too declined to address the Association, on the grounds 

that it was 'not truly representative of border landholders' 

(Canberra Times, 14/12/73 p.7). The secrecy surrounding the 
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investigations of the Study Group prompted an article by 

journalist, Bruce Wright, entitled 'What happened to the 

promise of open govern men~?•, open government having been 

embraced as a quality worthy of pursuit by the Labor Party in 

its electioneering. Criticism was levelled at the NCDC and 

the OCT for their lack of rapport with the community 

( Canberra Times, 18/12/73). 

6. Local government 

By date little progress appeared to have been made by the 

Southern Shires Advisory Planning Committee towards the 

goal of a unified approach to small lot subdivision. Each shire 

still followed individual policies. Yarrowfumla shire had a 

minimum limit of 40 hectares for rural subdivision but had 

approved substantial areas for small lot subdivision; 

Goodradigbee also had a minimum of 40 hectares but had only 

a limited area for subdivisions smaller than 40 hectares; 

Gunning subdivisions to 80 hectares with smaller lots 

allowed only in villages. 

7. TheSPA 

Duri_ng 1974 the size of rural subdivisions became a highly 

contentious issue. In September the NSW government acted 

and gazetted a regulation to increase the minimum rural lot 

size in Goodradigbee shire from 40 to 400 hectares as a 

holding measure. This action, according to the NSW Minister 

for Planning and the Environment, Sir John Fuller, fulfilled 

two purposes: the desirability of maintaining economically 

viable rural holdings and the prevention of further 

of land parcels, the implication being that numerous small 

holdings would pose difficulties for the implementation of 
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the Y-Plan (Canberra. Times, 19/1/74). Similar arrangements 

were proposed for Yarrowlumla and Gunning shires as an 

interim measure pending the finalisation of a regional 

strategy plan. As became evident later, the Commonwealth 

government had exerted pressure for the substantial increase 

in minimum rural lot size ( Canberra. Times, 12/1117 4, 

13/11/74). 

Talks were continuing at this time between the respective ministers 

responsible for planning at the federal and state levels on the Canberra 

expansion issue but no public statements had been made on the direction 

of the discussions. A series of letters between the NSW and federal 

authorities leaked to the press finally forced the issue into the open and 

revealed the nature of the proposals under consideration. The 

negotiations which took place are the subject of the following chapter. 
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fEDIERAl-ST ATE ll!NlllERACr~OINI ON TIHIIE CAINJIBEIRHRA 
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Trend is not destiny 

Albert Mayer, 1967 



CHAPTER 6 FEDERAL-STATE INTERACTION ON THE 

CANBERRA EXPANSION ISSUE 

The creation of the Australian Capital Territory with an area of 2,356 

square kilometres in 1909 was intended to cushion Canberra from the 

problems associated with fringe development and land speculation in the 

path of urbanisation (NCDC/DCT, 1975). It was not envisaged at that time 

that the growth of the city would be such as to warrant any larger 

territory. Reappraisal of the long-term strategy for the development of 

Canberra, however, produced the Y-Plan in 1970, an urban form which 

spilled across the ACT-NSW border. 

1. Focus on the Extension of the ACT 

1.1 Federal Labor government initiatives 

In the period of the Federal Gorton and McMahon governments, 1969 to 

1972, exploratory discussions had taken place concerning the means of 

managing possible development on the NSW side of the border. These 

talks were interrupted by a change of Federal government. The incoming 

Labor government proposed two management options to the NSW 

government: 

1 . that the Commonwealth acquire part of the NSW territory 

adjoining the ACT, which would become legally part of the 

Capital Territory; 

2. that a growth centre be proclaimed for Joint development by 

the two governments on the same principles as the development 

of Albury-Wodonga. (Fuller, 1974) 

Both options placed much firmer control in the hands of the Federal 

government than the shared option formerly advanced whereby 

109 



development would be undertaken by NSW and financial assistance 

rendered by the Commonwealth. 

The growth centre option was rejected by the NSW government which 

considered that it would undermine the viability of the State's own 

recently designated growth centre of Bathurst-Orange and possibly also 

reduce the amount of finance allocated to Bathurst-Orange. By a process 

of elimination, the border extension proposal became the focus of 

discussion { Canberra Times, 13/11/74; Fuller, 1974). An aura of secrecy 

had surrounded these discussions. 

A local government conference held immediately after the press 

disclosure that an enlargement of the ACT was under consideration 

provided an opportune moment for a public explanation of the border 

negotiations. This conference had been arranged by the South Eastern 

Regionar Advisory Council (set up in 1973 under the Regional Organisation 

Act, 1972 } because of its concern about the lack of involvement of local 

government in the investigations being carried out at the 

Commonwealth-State level. In July 1974 it had passed a resolution 

stipulating: 

_ that this Council arrange_ a meeting of all local 
government bodies in the Region to discuss the present 
system of planning and the possible needs for further 
research into planning and that an invitation be extended 
to a senior officer of the NSW Planning Commission, the 
appropriate senior people in the Department of the Capital 
Territory, National Capital Development Commission and 
other concerned authorities. (South East Region Local 
Government Planning Conference, 1974 p.1/2). 

The NSW Minister for Planning and the Environment, in presenting the 

keynote address, indicated that a solution to the Canberra expansion issue 
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had to be obtained at Federal-State level. Only after agreement had been 

reached would local government be involved; the participation of local 

councils both individually and through the South Eastern Regional 

Advisory Council would only take place at the stage of the development of 

specific plans. He voiced a note of pessimism, however, on the likelihood 

of agreement being reached: 

If and when some satisfactory solution can be arrived at then 
the local councils and the Regional Advisory Council will be 
brought in as participating parties in the development of plans 
in accordance with any inter-government agreement. (Fuller, 
1974 p.3/12) 

In addition to the public explanation of the spillover discussions another 

significant outcome of the conference was an offer by the Federal 

Department of Urban and Regional Development (DURD). It proposed to 

finance, through its Area Improvement Programme, the formulation of a 

brief for a regional strategy plan. (The Area Improvement Programme 

was introduced by the Federal Government in 1974. It was a 

regionally-based programme of financial assistance to local government). 

DURD argued that this proposal responded to a need earlier expressed by 

local government: 

It is essential that the Regional Advisory Council, the 
New South Wales and the Australian Authorities join 
together in completing a plan as soon as possible as we 
believe it is essential for sound and economic 
development of this Region which is as much affected by 
its ties to the National Capital as its ties to the parent 
State. (South East Region Advisory Council, Annual 
Report, 1973-74 p.4) 
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It would appear though that the Federal government was using the Area 

Improvement Programme as an incentive to cajole the State government 

to take action to produce a strategy plan, and in so doing, to bring some 

decisive steps concerning the border lands. 

The Federal-State border talks continued. A meeting of the NSW 

ministers for Planning and Environment and for Local Government with 

the Australian government ministers for Urban and Regional Development 

and for the Capital Territory, held on 12 December 197 4, was expected to 

result in agreement on a firm proposal. Once again the outcome was 

inconclusive. A joint statement issued after the meeting indicated that a 

further meeting would take place in early 1975 ( Canberra Times, 

12/12/74; 13/12/74). 

1.2 The new ACT-NSW border proposal 

In the midst of the government indecisiveness came the publication in the 

Canberra Times of a map showing a proposal to extend the area of the 

ACT by about 50 per cent (13/12/74). Later, details of the precise area 

under consideration were made known ( refer to Figures 6.1 and 6.2 ). 

Publication of the proposal brought an immediate outcry from local NSW 

residents who accused the State government of 'selling out' to the Federal 

government. Strong criticism was voiced of the disregard for residents 

on the NSW side of the border. The implied loss of freehold ownership 

was seen as a threat to farm security and also to land vaJues (Canberra 

Times, 14/12/7 4). 

In an attempt to deflate the pressure which had built up following the 

disclosure that an increase in the size of the ACT was being considered, 

the Ministers for Urban and Regional Development and for the Capital 

Territory issued a joint press statement on 17 December. This 
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FIGURE 6.1 

The ACT Extension Outline 
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FIGURE 6.2 

The Proposed Extension of the ACT 
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announcement explained that the talks so far 'had been merely to identify 

the issues involved' ( Canberra Times, 18/12174). Although it was stated 

that the transfer of land from State to Australian government 

jurisdiction would not affect the freehold ownership of property, the 

leasehold system of land tenure in the ACT necessitated that such land 

must be acquired by t~e government. From this it may be deduced that 

those landholders in the areas destined for urban development would 

indeed be affected by the transfer despite assurances to the contrary. 

Local opposition to the border extension was officially lodged by a shire 

council deputation to the NSW Minister for Planning and the Environment 

(Canberra Times 7/2175). The shires involved in the potential border 

move criticized the attitude of State and Federal government and put 

pressure on the State government to supply them with a detailed 

explanation of the apparently still unresolved discussions: 

This uncertainty has developed with the 'NSW and Federal 
governments' secret talks which have led to unconfirmed 
reports and maps being published in the Canberra Times 
and other newspapers . ( Canberra Times 612175 p.3) 

Details of the border extension were contained in a draft booklet, drawn 

up by the Federal government, and intended for- publication with the 

endorsement of both governments. According to an ~rticle in the press, 

the Federal government would proceed independently with the publication 

should the NSW government be unwilling to put its name to it (Canberra 

Times 11/2175). This may be interpreted as indicative of the growing 

frustration among Federal government representatives at the lack of 

progress on the border negotiations. 

The draft booklet on managing the growth of the National Capital 
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introduced the original principles on which the development of Canberra 

was based: avoidance of land speculation, adequate water supply, proper 

sanitation, and aesthetic factors. It discussed the implications of 

population growth including factors which might reduce the growth rate, 

such as completion of public service transfers and a decline in economic 

activity. Little weight was given, though, to the effects of economic 

change, a factor which was to have a marked influence in the future. The 

extension of the ACT was supported by the following argument: 

- that the same ACT planning and development arrangements could 

continue; 

- that the same standards could be maintained; 

- that the community would be governed by the same laws; 

- that one administrative authority would be responsible for the 

development and planning. 

1.3 Constitutional avenues for the trans.fer of the land to the 

ACT 

The border extension proposed an addition of 1 ,600 square kilometres to 

the ACT, bringing the total area to ~lmost 4,000 square kilometres. The 

transfer of land w~s to have been undertaken under Section 111 of the 

Constitution {refer to Figure 6.3) although NSW had queried the legality of 

this procedure (Fuller, 1974). The constitutional avenues for transfer of 

NSW land to the ACT were reviewed by Professor Geoffrey Sawer 

(Canberra Times. sonns). One line of argument held that the 

Commonwealth could acquire additional territory for the ACT only with 

the agreement of NSW. This interpretation viewed Section 125 of the 

Constitution as contemplating a once-and-for-all acquisition of the 

territory containing the seat of government, with only Section 122 

contemplating State cession of any further territory. On the other hand, a 

counter argument suggested that under Section 125 territory for the seat 
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FIGURE 6.3 

Possible Constitutional Avenues for the Expansion of the ACT 

Section 
51. The Parliament shall, subject to this Constitution, have power to make laws 
for the peace, order and good government of the Commonwealth with respect to:-

(xxxl) The acquisition of property on just terms from any state or 
person for any purpose In respect of which the Parliament has power to make laws. 

Section 
52. The Parliament shall, subject to this Constitution, have exclusive power to 
make laws for the peace order, and good government of the Commonwealth with 
respect to:-

(0 The seat of government of the Commonwealth, and all places 
acquired by the Commonwealth for public purposes. 

Section 
111. The Parliament of a State may surrender any part of the State to the 
Commonwealth; and upon such surrender, and the acceptance thereof by the 
Commonwealth, such part of the State shall become subject to the exclusive 
jurisdiotlon of the Commonwealth. 

Section 
122. The Parliament may make laws for the government of any territory 
surrendered by any State to and accepted by the Commonwealth, or of any territory 
placed by the Queen under the authority of and accepted by the Commonwealth or 
otherwise acquired by the Commonwealth, and may allow the representation of 
such territory in either House of Parliament to the extent and on the terms which H 
thinks flt. 

Section 
125. The seat of Government of the Commonwealth shall be determined by the 
Parliament, and shall be within territory which shall have been granted to or 
acquired by the Commonwealth, and shall be vested In and belong to the 
Commonwealth, and shall be in the State of New South Wales, and be distant not 
less than orie hundred miles from Sydney. 

Such territory shall contain an area of not less than 100 square miles, and 
such portion thereof as shall consist of Crown lands shall be granted to the 
Commonwealth without any payment thereof. 

Source: extracts from the Commonwealth of Australia 
Constitution Act, 1900 ( as amended). 
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of government might be 'acquired• as well as 'granted' by the State. The 

only obvious way in which the Commonwealth could acquire land within a 

State was under Section 51 (xxxi) of the Constitution which guarantees 

the 'just' payment of terms. Professor Sawer pointed out that the High 

Court had held that the requirements of 'just' terms on Commonwealth 

acquisition did not apply to property within a Federal territory. Hence, 

once the land was transferred to the ACT from NSW a landowner would 

have no guarantee of 'just' terms. According to this interpretation, 

property owners whose interests would be involved in any transfer of 

land to the ACT would be guaranteed c~mpensation on just terms only if 

the Commonwealth acquired the land under Section 51 (xxxi) in 

association with Section 52(i}, and if compensation was paid while the 

land was still part of NSW. 

Professor Sawer's assessment highlighted the necessity of clearly 

establishing how the land transfer would be made in accordance with the 

requirements of the Constitution and with equity considerations for the 

NSW landholders. 

2. Cessation of Negotiations 

A sudden announ9ement of a change of tack by the NSW government 

brought negotiations on the border extension to a standstill. The 

proposed publication of a booklet detailing the ACT border move was 

overtaken-by the turn of events and did not come to fruition. 

2.1 The Holmwood Inquiry 

Mr Tom Lewis, who succeeded to the Premiership on Sir Robert Askin's 

retirement, announced on 22 April 1975 an independent State inquiry into 

the expansion of the ACT. This came as a shock to the Federal 

government, especially as the Premier rejected Australian government 

representation on the committee of inquiry (Canberra Times, 23/4/75). 
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The appointed committee comprised the chairman, Mr LC Holmwood, 

Director of the State Secretariat to the Constitutional Convention, Mr A J 

Davis, a former assistant secretary of the SPA, and Mr D G McKay, a 

businessman and grazier. Members were thus selected to satisfy NSW 

legal, planning and rural interests. The prime purpose of the inquiry was 

to investigate the basic assumption that underlay the aforegoing 

prolonged discussions concerning the expansion of Canberra across the 

border, namely, the validity of the population projections. The terms of 

reference of the Inquiry included the Impact on NSW residents, the effect 

on local government, possible indirect effects on the Albury-Wodonga and 

Bathurst-Orange growth centres, and the effects on the State generally. 

In relation to specific regional resources, the committee was to 

investigate implications for the utilization of the region's water 

resources. 

The calling of an inquiry might be interpreted as a deliberate move by the 

NSW government to redress the balance of power in NSW's favour. During 

the period of the Askin Premiership the Federal government had 

increasingly exerted its dominance. 

The Federal reaction was rejection of the unilateral approach of NSW. 

The Minister for Urban and Regional Development and the Federal Labor 

member for the seat of Eden-Monaro both refused invitations issued to 

them to appear before the committee as witnesses. The Minister for the 

Capital Territory, a former minister for the Interior, and the Opposition 

spokesman on the ACT also stated that they would not be making 

submissions (Canberra Times, 15/5/75; 21/5/75). 

A position of confrontation quickly emerged. The NSW Premier issued a 

press statement condemning the centralist and aggressive attitude of the 

Federal government: 
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The Federal Government sees nothing wrong in setting up 
its own inquiries into State responsibilities, but gets very 
indignant when a State sets up its own inquiry into 
matters affecting its own citizens. 

This is damning evidence of the Commonwealth 
Government's centralist objectives and one-sided 
approach to matters that affect the State. (Canberra 
Times, 22/5/75 p.3} 

2.2 Publication of a Land Use Plan for the ACT 

The rift between Federal and State parties increased with the publication 

by the NCDC in conjunction with the OCT of A Land Use Plan for the ACT 

(1975}. Presented as a long range plan for lands within the ACT, the 

document placed emphasis on non-urban land. The publication stemmed 

from the recommendations of the Joint Parliamentary Committee of 

Inquiry into Freehold Lands, seven years earlier, but was released at an 

inopportune moment. 

Although the land use plan confined itself to the boundaries of the ACT, it 

assumed development over the border: arterial roads straddling Belconnen 

ended at the border and an 'inter-town' centre was located right up 

against the north-west boundary of the ACT. This plan confirmed 

adherence to the V-Plan. It estimated that the land shown as suitable for 

urban development would be used up by 1985. 

To a large extent this publication was an explanation of the factors 

limiting urban development in the ACT. In canvassing the possible use of 

areas additional to those within the Y-Plan, the document concluded that 

'the most severe effect would be the loss to the city of a land bank for 

the future• (p.19); in addition, the efficiency of the transport system 

would be jeopardised and the amount of land for other uses, such as 

recreation and institutional functions would be reduced. 
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In a press statement issued to accompany the release of the publication, 

the two responsible Ministers, Mr Tom Uren and Mr Gordon Bryant, stated 

that the report 'presumed sensible negotiations with the NSW authorities' 

on the border question, that is, acceptance of the Federal government's 

proposals. Even so, the statement continued 'if planned expansion into 

NSW is not possible there must be an early review of some of the planning 

assumptions' (Canberra Times, 29/5/75 p.1). 

2.3 Federal response to suspension of ACT-NSW border talks 

2.3.1 Investigations of other avenues 

With the border negotiations at a standstill on account of the NSW 

inquiry, the Federal government investigated alternative means of 

acquiring more space for the urban growth of Canberra. One such strategy 

was to resume land in NSW for a new RMF base and airport for Canberra. 

Another was to acquire land outside the ACT for 'defence purposes', 

feasible constitutionally. Both these actions would free existing land in 

the ACT used for these purposes for residential development (Canberra 

Times, 21/6/75). 

A second line of investigation was examination of the feasibility and 

implications of containing a population of one million within the ACT. 

The OCT's conclusions from this exercise were at variance with those of 

the NCDC. The OCT disputed the need for Canberra to cross the border. ln 

a paper prepared by its Urban Affairs Branch it argued for a reduction in 

the rate of growtltl of Canberra. This paper was released for publication 

but subsequently recalled; nevertheless, the OCT's first 'community 

information newsletter', which was distributed with the Canberra Times, 

made reference to it (1/7/75). Some internal OCT disagreement on the 

paper was apparent and a revised discussion paper was subsequently 

released which was more closely aligned with the NCDC view on the 
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growth of Canberra. Although the DCT played down its earlier statement 

on limiting the population of Canberra, it still held that the Capital's 

growth was limited by the resources of the region ( Canberra Times 

18/7/75). 

2.3.2. Public liaison campaign 

In the period when NSW was conducting its own inquiry, the Federal 

government, through the NCDC, conducted a publicity campaign to impress 

its point of view upon the public. During the same week that the OCT 

released its discussion paper, the NGOC Commissioner held a press 

conference to mark the beginning of a public relations exercise for 

improved communications with the community. In explaining the NCDC 

attitude to the growth of Canberra, he took the opportunity to criticize 

publicly the position the OCT had adopted on constraining the city's 

growth: 

People who talk about constraining the population growth 
of Canberra are in a sense whistling in the wind. ( Canberra 
Times 18/7/75p.1) 

The NCDC argued that population projections indicated a level of between 

600,000 and 800,000 by the year 2000. The low figure was in line with 

the Barrie Report projections (National Population Inquiry, 1975). It was 

assumed that the growth rate of the public service in Canberra would 

taper off in the future as new growth centres were established in other 

parts of Australia and as a degree of regionalisatlon of the public service 

was achieved. This future decline of the growth rate of the public 

service, however, was indicated as a matter for distant rather than 

present consideration. In the immediate future a growth rate of eight per 

cent was assumed. 

In canvassing possible strategies for controlling the growth of the city 
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two factors were considered significant: 

- the control of the growth of the public service; 

- the degree of concentration of public service employment in 

Canberra. 

The assumptions made concerning these variables were that it was 

unlikely that there would be any substantial decline in the growth rate of 

the public service, and also that although consideration was being given 

to transferring the non-policy parts of departments to growth centres, 

only a limited number of functions were suitable for transfer. Hence, 

control of growth through the manipulation of the public service was not 

considered to be an effective option (Canberra Times, 18/7/75; NCDC, 

1975c). 

The Canberra Times argued the cause of the NCDC in its editorial 

comment on the border issue on 21 July 1975. The editorial emphasized 

the undesirable consequences of failure to plan and acknowledged the role 

of assumptions in the planning exercise. It urged the NSW government to 

accept the 'logical' argument for border expansion rather than to see it as 

a political 'grab for power' by the Federal government. 

Part of the NCDC's publicity campaign was a series of informal talks with 

local groups. An influential rural lobby which emerged was the fine wool 

stud owners. The retention and protection of fine wool studs in the 

Murrumbateman area had surfaced as another facet of the urban spillover 

issue. In an attempt to appease the farming community the NCDC painted 

an alarming picture of the consequences of unplanned development: 

'sky-rocketing' rates and pressure from developers. The NCDC 

acknowledged, though, that some disruption of the rural community would 

be inevitable. Xny question of compensation was side-stepped on the 

grounds that it was outside the scope of the NCDC ( Canberra Times, 

6/8/75; 7/8175). Yet without this information property owners could 
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hardly be expected to support a policy in which their own financial 

interests were at stake. 

2.3.3. A 'non'-submission to the Holmwood Inquiry 

Tension between the NCDC and the NSW government reached a peak in mid 

August 1975. The NCDC, having refused to make a submission, published a 

four page advertisement in the Canberra Times which detailed its stance 

on the border issue (23/8/75). 

A foreword to this advertisement by the Ministers for Urban and Regional 

Development and the Capital Territory denoted the statement as being a 

unified view of the Federal bodies involved. The heading of the article 

quoted a statement made by Sir Robert Askin in 1974 when he was 

Premier of NSW. This was intended to justify the NCDC's concentration 

on the border extension proposition for meeting the future needs of the 

National Capital. 

Following consideration of my Government of what has 
emerged from these discussions, the State is of the view 
that future discussions on any proposal for the expansion 
of Canberra should concentrate on the proposition that the 
present boundaries of. the Australian Capital Territory 
might be extended to cater for such expansion • R W Askin, 
Premier· of NSW to J F Cairns, Acting Prime Minister, 30 

· September 1974 (Canberra Times, 23/8/75 p.8). 

The matters discussed in the advertisement included the need for 

Canberra's spread outside of the ACT, the location of such growth, the 

need for co-ordination of development on both sides of the border, and 

options for management of development. The NCDC and the DCT argued 

that any constraints on Canberra's growth would be detrimental for 

existing residents of Canberra. Three factors were listed as essential 

for the co-ordination of development. These were water availability and 
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quality, avoidance of piecemeal development, and a leasehold land tenure 

system. 

For dealing with the border spillover of Canberra the Federal government 

suggested that there were four management options: 

1. extension of the ACT 

2. a joint Australian-State development corporation 

3. a NSW development corporation 

4. continuance of the existing arrangements. 

A strong preference was voiced for the border extension option on the 

grounds of efficiency. Possible management and financial benefits to 

NSW were also stressed, namely that the State and the shires would be 

freed of the problems of dealing with growth pressures from Canberra 

and the burden of funding infrastructure. In addition, benefits to the 

whole region would accrue such as the potential for dispersion of 

employment to regional towns and improved transport linnks. Moreover, 

the border extension option was hailed as a long term solution. The 

concept of a National Region was one that was obviously aimed at being 

attractive to the residents of the area. With respect to the other three 

options, only their negative attribut~s were referred to. The stated 

disadvantages of option two were that the heavy financial outlays in the 

early years would be likely to jeopardize its success and also that the 

metropolitan area of Canberra would be subject to two different 

administrative and political systems. Option three, a NSW development 

corporation, was dismissed as being unwieldy. Again it would mean two 

planning bodies for the one city. Doubt was cast also on the ability of 

such a body to function without Federal funding and on whether 

co-ordinated planning could actually be effected. A reference to the 

negative experience of Washington DC, USA suggested that this was not a 

very satisfactory approach. The final option, continuance of the status 

quo, would leave initiative for development on the NSW side of the border 
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with private enterprise and would therefore be governed by profit 

motives rather than planning motives. It would also put at risk decisions 

already taken for the long term development of Canberra. While this 

latter reason may have been true, it could hardly be used as a 

justification for facilitating the implementation of the Y-Plan. 

2.4 NSW rejection of expansion of the ACT 

The findings of the NSW inquiry into the expansion of Canberra were 

announced on 9 December 1975. Prior to this announcement, however, a 

change of tack by the NCDC had become evident in the face of mounting 

public opposition to the border extension. Discussions between DURD and 

the NCDC resulted in a refocusing of the expansion issue from border 

change to a joint Federal-State approach through the establishment of a 

regional planning programme (Canberra Times, 13/9/75; 20/9/75). 

The Holmwood Report rejected outright the expansion of the ACT and 

recommended joint planning arrangements in areas where Canberra's 

growth encroached into NSW; responsibility for implementation was to 

remain with State and local government. The report challenged and 

dismissed the population projections of the NCDC, the linchpin of the 

Federal government's expansion argument. In addition it suggested that 

the population capacity of the ACT could be increased by departing from 

the Y-Plan strategy. 

On the matter of key concern, the population projections, the Holmwood 

Committee drew attention to marked discrepancies between the NCDC's 

and the National Population Inquiry's projections at the year 2000. The 

'high' projection of the National Population Inquiry was 50,000 fewer 

than the 'low' projection of the NCDC. The disparity between both 'high' 

projections was almost a quarter of a million. The Holmwood Report, on 

the matter of population levels, concluded that: 
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On the basis of the analyses undertaken of the published 
population projections it seems that there is not 
sufficient reason for accepting that the population of the 
Australian Capital Territory is likely to exceed at 2001 
AD the maximum projection made by the National 
Population Inquiry (the Barrie Report) 1975; viz., 555,000. 
(NSW Parliament, 1975 p.55) 

The general conclusion of the Holmwood Report was 

that there is no warrant for aspiring to make Canberra, as 
a National Capital, a city of more than 500,000. (ibid. 
p.117) 

The report provided the NSW government with a means of establishing a 

strong bargaining point on which to confront the now Liberal-Country 

Party coalition Federal government led by Mr Malcolm Fraser (The 

Whitlam government was dismissed by the Governor-General on 11 

November 1975 and a Liberal government elected on 6 December). 

3. A New Regional Approach 

3.1 Downwards revision of Canberra's population projections 

In early January 1976 the NCDC issued a revised set of population 

projections for Canberra which were substantially lower than previously. 

Whereas the projected population for 1985 (the then medium term 

forecast) had ranged between 371,000 and 443,000, and for the year 2000 

between 600,000 and 800,000, the preferred estimate for 1985 was 

revised to 337,000 and for the year 2000 to 598,000, a not insignificant 

difference (NCDC, 1976a). Since this time, projections have again been 

revised downwards. 

3.2 South-East Region Joint Steering Committee 

After several years of confrontation the outcome was rather an . 
anti-climax: simply that there would be a co-operative effort in drawing 

up a regional plan. In the aftermath of the Holmwood Inquiry the Premier, 
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Mr Eric Willis, following discussions with the Prime Minister, Mr Malcolm 

Fraser, announced that 

In co-operation with the Commonwealth, NSW will prepare 
a plan for the south-east of NSW which will Incorporate a 
strategy for growth in the areas influenced by the growth 
of the ACT. ( Canberra Times, 26/3/76 p.1) 

The Joint Steering Committee, which had been formed previously to 

prepare studies of the South East Region of NSW was upgraded to perform 

this specific task. The Steering Committee was chaired by Mr Graham 

Andrews of the NSW Planning and Environment Commission and comprised 

representatives of the Federal Department of Environment, Housing and 

Community Development (the successor of DURD after the election of the 

Fraser government), the DCT, the NCDC, the Department of Administrative 

Services, the South East Regional Advisory Council, tihe Regional 

Organisation of Councils, the NSW Department of Decentralisation and the 

NSW Advisor to the Minister for Lands, Conservation and Water Resources. 

Its terms of reference, issued in March 1976 by the Minister for the 

Capital Territory and the NSW Minister for Planning and the Environment, 

were: 

To prepare a strategy for the -South East Region, with particular 
emphasis on those parts of the region adjacent to the ACT and 
coming under the influence of the continuing growth of the 
National -Capital. 

The regional· strategy report is to be completed within six 
months from the nominated commencement date (le by 30 
September 1976) and will be submitted to the Ministers prior to 
being placed on public exhibition (South East Region Joint 
Steering Committee, 1976 p.iii). 

The report of the Joint Steering Committee considered that the current 

circumstances of slower Canberra population growth and its consequent 

effects on the Y-Plan, did not warrant the establishment of 'elaborate 
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intergovemmental machinery'. It recommended that, until the time when 

significant urban growth in NSW appeared likely to occur, a Joint 

Standing Advisory Conference or Committee be set up with the following 

functions: 

- To advise on the co-ordination of planning in the South 
East Region 

- To advise on the development of joint policy for land 
· ·administration and sub-division in the sub-region 

- To initiate studies and advise on problems in the 
sub-region created by a border situation 

- To facilitate closer co-ordination between those 
agencies responsible for water resource management 
and utilisation, and those responsible for land 
development in the sub-region. 

(South East Region Joint Steering Committee, 1976, 
pp.147-148) 

3.3 Review of the Y-Plan 

The Steering Committee report drew attention to a review of the Y-Plan 

which was commenced by the NCDC in March 1976. Despite the 

Committee's recommendation that this document, the draft Metropolitan 

Structure Plan Review, be made public, it was not released. 

The review threw serious doubt on the alleged efficiencies of the Y-Plan. 

It compijred the six alternative spatial configurations of urban form for 

the future development of Canberra with the Y-Plan in terms of a range of 

objectives - social, technical and economic. Each alternative was 

subjected to benefit-cost and environmental analyses using financial and 

transportation modelling techniques. A viable altemative which emerged 

was a plan for containment of Canberra's growth within the ACT, and was 

named the 'containment' plan. The results of this study sugg·ested that: 

- Land in NSW was no easier to develop than land selected for 

urban development in the ACT 'containment' plan. 

- No savings would accrue to the taxpayer through the acquisition 
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of land in NSW. 

- Travel benefits were lower in the Y-Plan than in the 

'containment' plan, both in highway construction costs and 

travel costs. 

- Current (1976) travel patterns cast doubt on each town reaching 

the degree of self-containment assumed in the Voorhees 

assessment. 

- Whilst the Upper Murrumbidgee basin could support an urban 

population of 800,000, in terms of water supply, the population 

capacity was also dependent on co-ordination of land 

management and pollution controls. 

- Claims that stocks of urban land in the ACT would be exhausted 

by 1988 could not be substantiated; a population of one million 

could be catered for within the existing borders at a density of 

25 persons per hectare, at some loss of broadacre usage, but 

still at standards high compared with other Australian cities. 

(NCDC, 1976b). 

The draft review concluded that there was no evidence to support a claim 

for border extension on the grounds of population growth, exhaustion of 

the land supply, or the superiority of the Y-Plan over other urban spatial 

strategies on economic or transportation grounds. Needless to say, this 

review was never published. 

3.4 Towards a NSW strategy for the Canberra Sub-region 

While the NGOC was undertaking a review of its metropolitan strategy, 

the NSW Department of Environment and Planning, with the involvement 

of the NCDC, embarked upon the preparation of a strategy for the Canberra 

Sub-region as part of a plan for the South East Region. In May 1976 the 

election of a Labor government in NSW brought changes to the planning 

structure which included provision for regional planning as distinct from 
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economic planning. A change in institutional relationships occurred from 

two directions; the NSW Labor government established a team responsible 

for regional planning in the South East Region, and the Federal Fraser 

government withdrew its involvement in urban and regional affairs. With 

a slowdown in the population growth rate of the ACT, expansion pressures 

subsided and the urgency of producing a regional plan receded. 

By the end of 1976, attitudes to planning in the Canberra region had begun 

to move towards a more integral understanding of the relationship 

between Canberra and the NSW hinterland. A highly contentious period in 

Canberra's planning history had drawn to a close. The stage was set for a 

more regional view of the problems to be faced in the future. The 

following two chapters analyse the factors which underlay the contention 

and which contributed to the change of attitudes. 
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C!HlAPlER SEVIEN 

I prefer to see planning as culturally 
derived, and developing within 
political and institutional boundaries. 

G Cherry 1982 p.133 
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CHAPTER 7 DIMENSIONS OF THE POLICY SYSTEM 

In an attempt to elucidate the nature and dimensions of the problems 

which the release of the Y-Plan occasioned, analytical tools developed by 

investigators in the fields of operational research and public policy are 

used. In particular, the work of Friend and Jessop {1969) and its further 

development by Friend, Power and Yewlett (1974) at the Institute for 

Operational Research in Britain, are considered to provide a useful 

approach. The latter work was based on a four-year project, funded by 

the Nuffield Foundation, which investigated the decision-making process 

of the Coventry City Council as part of a larger programme of research on 

policy for local government. 

A further major reference on the approach to policy analysis in urban 

planning is the synthesizing study of Bracken (1981 ). In addition to 

providing guidance on the overall format for analysing a particular policy, 

this work proposed a number of models for examining specific aspects of 

a policy system. 

1. The Policy-making Process 

Friend, .Power and Yewlett show the policy:-making process as a 

stimulus/response mechanism taking place within a policy system: 

recognition of a problem leads to the exploration of possible solutions 

which in turn result in a commitment to action (refer to Figure 7.1 ). In 

the context of the Y-Plan the stimulus was the growth of Canberra for 

which there was a perceived need to develop a long term strategy. This 

resulted in studies to determine a long range spatial strategy. The 

release of the strategy trigge'red a reaction from NSW and another cycle 

in the policy-making process began (refer to Figure 7.2). 
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FIGURE7.1 

Policy-system as a Vehicle for Decision 

Source: after Friend, Power and Yewlett, 197 4 p.26 

FIGURE7.2 
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2. The Policy Context 

A policy may be considered to be located in a policy system, a set of 

factors which directly influence the derivation and functioning of the 

policy. The operation of the policy system is itself influenced by factors 

external to it such as the political party in government or the State of 

the economy. These external influences are termed here the policy 

environment ( refer to Figure 7.3 ). The policy system model is not 

static. Its components are in constant change. In most cases these 

changes bring about minor adjustment but when major changes occur, for 

example a change of government, the functioning of the policy system 

may be substantially affected. 

3. Components in a Planning System 

In examining the policy system in which the Y-Plan was produced, 

recourse to a model of the public sector planning system proposed by 

Regan (1978) is useful. This model characterised the public sector 

planning system as consisting of three components: 

1. political: the institutions and processes by which an area is 

governed 

2. judicial: the body of rules and the system of arbitration 

.· 3. professional: expert skills; characterised by technicality and 

rationality. 

Although the scope of the term planning in this report is limited to a 

specific aspect of public sector planning, as Bracken (1981) suggested, 

the Regan framework is a relevant tool for viewing the urban planning 

system (refer to Figure 7.4). These components do not necessarily have 

equal weights in the planning system and their relative weights may vary 

with changing circumstances within the system or by changes induced 

from the policy environment. 
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FIGURE 7.3 

The Policy Context 
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In theory adjacent policy systems are separated functionally and 

territorially from each other but in practice there are generally areas of 

mutual interest necessitating the establishment of channels of 

communication for linking adjacent systems. The extension of Canberra 

beyond the confines of the ACT/NSW border is subject not only to the ACT 

system but also to that of NSW. As shown below these two systems vary 

widely. 

3.1 The ACT planning system 

3.1.1 Professional component 

The NCDC was set up under the National Capital Development Commission 

Act 1957, and under Section II is empowered 'to undertake and carry out 

the planning, development and construction of the City of Canberra as the 

National Capital'. The DCT also contributed to the professional component 

in that it is responsible for the management of the Capital Territory. It 

also holds a planning function in that it is responsible for areas outside 

the gazetted area of the City of Canberra. 

3.1.2 Political component 

The NCDC has a very large degree. of autonomy in undertaking the planning 

of Canberra. It is responsible for the formation of its own policies and is 

accountable for its actions only at the national level. It is not directly 

accountable to the Canberra community_. Parliamentary oversight of the 

planning of Canberra is exercised by the Joint Parliamentary Committee 

on the ACT. The function of this committee is to examine and report on 

all proposals for the modification or variation of the plan of layout of the 

City of Canberra and its environs, and on other matters relating to the 

ACT which may be referred to it by the responsible Minister or from 

either House of Parliament. The Minister for the Capital Territory 

(which replaced the Interior portfolio) was the responsible minister 

except during the period of the Whitlam government when responsibility 
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for the NCDC was transferred to the Minister for Urban and Regional 

Development. Until 1972 no Federal ministry was specifically 

responsible for urban and regional planning matters although the McMahon 

government had made a last minute pre-election attempt with the setting 

up of the National Urban and Regional Development Authority (NURDA). 

From time to time the planning of the ACT is also the subject of Senate 

Committee Inquiries, for example the 1955 Senate Select Committee on 

the Development of Canberra. 

3.1.3 Judicial component 

The NCDC's planning intentions are achieved through the leasehold system. 

The lease agreement is the source of control for the regulation of private 

development and lease covenants restrict the use of land to specified 

purposes. 

There is no development control appeal system in the ACT but the City 

Area Leases Ordinance provides that a lessee may make an application to 

the Supreme Court of the ACT for a variation to any provision, covenant or 

condition of a lease which relates to the purpose for which the land may 

be used. Fogg (1982) points out that prior to the hearing of such an 

application, the M.inister for the Capital Territory may file a certificate 

with the Court stating that in his opinion the variation sought will be 

'repugnant to the principles for the time-being governing the constitution 

and development of the City of Canberra'. The jurisdiction of the Court is 

over-ruled in such cases. In circumstances where the Minister and the 

NCDC differ on matters of policy, the Act provides that they should 

endeavour to reach agreement and failing this, that the Governor-General 

may determine the policy to be adopted. 
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3.2 The NSW planning system 

3.2.1 Professional component 

In NSW in the period covered by this report planning was administered at 

two levels: at a State level and at a local authority level. Until i 97 4 the 

SPA, under the State Planning Authority Act 1963, had 'the responsibility 

of promoting and co-ordinating town and country planning and securing 

the orderly and economic use of land'. The duties of the SPA included 

advice to the Minister for Local Government in relation to land use and 

development, research in the field of town planning, and advice to 

councils on the preparation and implementation of local planning 

schemes. In addition the SPA was responsible for the co-ordination of 

planning at the regional level. The Planning and Environment Commission 

(PEC) replaced the SPA in 1974 and a reorganisation of the NSW planning 

system was initiated. At the local authority level, councils were 

responsible for local land use schemes but these were submitted to the 

SP A for approval. 

3.2.2 Political component 

Between 1963 and 1974 planning came under the portfolio of the Minister 

for Local Government, indirectly thrpugh the SPA. In 1973 the portfolio 

for Planning and Environment was established, putting responsibility for 

planning under direct ministerial control. At the level of local 

government, planning actions by council staff were accountable publicly 

through the elected councillors. 

3.2.3 Judicial component 

The judicial commponent has greater weight in the NSW planning system 

than in that of the ACT. Whereas land use is controlled through the 

leasehold system in the ACT, in NSW land is in private ownership and land 

use is controlled through statutory planning schemes, the main 

instrument for control being zoning. 
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Appeals in relation to zoning and subdivision may be made to the Local 

Government Appeals Tribunal. Up to 1971 NSW had three different 

appeals systems: a tribunal for hearing subdivision appeals; a political 

decision after a hearing for interim development (the system of land use 

to be followed before a planning scheme is prescribed}; and a court of 

appeals for prescribed schemes. In 1971 assent was given to the Local 

Government {Appeals). Amendment Act which provided for all appeals 

against decisions by councils on planning and building matters to be made 

to one tribunal (this tribunal was subsequently replaced by the Land and 

Environment Court in 1979). The tribunal was independent of the 

minister and was comprised of persons having experience in law, local 

government, townplanning, building and administration. Appeal from the 

tribunals decision was only to the Supreme Court of NSW and only on a 

question of law. 

3.3 Comparison of systems 

During the period under review the professional component was dominant . 
in the ACT planning system aJthough the political component began to 

exert a stronger influence in the mid seventies. In NSW the political 

component was to the fore both at ~he State and local level. The 

professional component in NSW had been very low key throughout most ·of 

the period. Its emergence was partly due to the ACT/NSW agreement 

following the release of the Holmwood report and partly attributable to 

the change in the NSW planning system. The differe11ce in the judicial 

components of both systems was the principal factor underlying the 

persistence of the Federal government in pressuring NSW to relinquish 

land to the ACT as the leasehold system in th~ ACT greatly facilitated 

land use planning and development. 

An identification of the specific actors, together with their perceptions 

of the problems and uncertainties, their degree of participation and their 
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power to influence, plays a key part in analysing the operation of the 

planning system. 

4. Actors 

Four major groups are distinguished: Federal government, State 

government, local government and the community (refer to Figure 7.5). 

Within the Federal and State governments different departmental 

interests are represented and wrthin the local government sector, 

different shire interests. The community sector includes representatives 

from a wide range of interests involved directly or indirectly in the 

issue. A summary of the actors and the principal concerns is shown in 

Figure 7.6. 

4.1 Federal government 

4.1.1 NCDC 

Although the NCDC formally recognised in 1971 that it had no jurisdiction 

for planning in areas adjacent to the ACT, it attempted to influence the 

types of development in the border areas. For example, it circulated to 

local authorities a report on the problems occasioned by piecemeal 

subdivision. Its concern was with t~e difficulties which might occur in 

the long term and was expressed in the 1972 Annual Report. This stated 

the need to establish a firm planriing base between the ACT and 

surrounding shires. The NCDC, however, could not of its own accord 

initiate any joint planning mechanism as it was confined by law to the 

ACT. Such action necessitated intervention at ministerial level. 

4.1.2 Department of the Interior/OCT 

The attitude of the Department of the Interior after the release of the 

Y-Plan was one of non-involvement. The stance of the Minister for the 

Interior being also minister responsible for the NCDC, in placing the onus 

for initiating discussions on the expansion issue with the NSW 
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FIGURE7.5 

Actors in the Canberra Expansion Issue 
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FIGURE7.6 

Principal Concerns of Actors 
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government may be traced to the Federal Cabinet discussions which took 

place under the Prime-ministerships of Gorton and McMahon. These 

discussions were confidential and there was no public indication that 

they were taking place. In addition, the approach of a Federal election no 

doubt contributed to the lack of desire to precipitate contentious issue. 

The OCT replaced the Department of the Interior following the election of 

the Labor government at the end of 1972. 

4.1.3 DURD 

The election of a Federal Labor government also brought other changes. 

Direct responsibility for matters of an urban and regional nature was 

vested in the Minister for Urban and Regional Development, Mr Tom Uren. 

His portfolio included DURD, NCDC and the Cities Commission (formerly 

NURDA). The creation of DURD had been one of the key election policies of 

the Labor Party and it was a high profile department determined to 

introduce major initiatives in a field hitherto avoided by Federal 

government. 

4.2 State government 

4.2.1 SPA/PEC 

The SPA, a statutory authority, was responsible to the Minister for Local 

Government. With respect to planning in the shires bordering the ACT, the 

SPA had exerted its authority over local planning following an appeal to 

it against a subdivision ruling by the Yarrowlumla shire in 1969. The SPA 

overruled the decision of the shire. The linkage between the SPA and the 

local authorities was not a firmly established one. The SP A had created a 

system of regional planning districts but the process of regional planning 

and the relationship between State planning policy and local planning 

schemes was a very tenuous one. In response to dissatisfaction with the 

State planning system the Ministry for Planning and the Environment was 
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created in 1973 and the Planning and Environment Commission replaced 

the SPA. A new planning system, however, was not introduced until the 

Environmental Planning and Assessment Act, 1979. The timing of the 

appointment of a Minister for Planning and the Environment meant that in 

both the Federal government and the State government there was a 

minister responsible specifically for urban and regional planning matters 

at that time. 

4.2.3 Department of Main Roads (DMR) 

The participation of DMR was minor and basically concerned liaison with 

the SPA and PEC on subdivision road requirements. 

4.3 Local government 

Yarrowlumla, Vass, Gunning, Queanbeyan and Cooma-Monaro, the local 

authorities bordering the ACT were each responsible for land use planning 

in their areas under the Local Government Act, 1919 ( as amended). 

Individually each had very little ability to participate on an equal footing 

with Federal and State government. They were excluded from the 

Federal/State discussions on the border issue. Attempts to strengthen 

the position of the shires on planning issues saw the creation of the 

Southern Shires Advisory Planning Committee. This was formed in 1972 

to work-towards consensus on land use policy in the shires proximate to 

the ACT. As it was a loose amalgam with no power of implementation it 

could only make recommendations to the SPA. It made little progress in 

the direction of its aim. 

4.4 The community 

This sector includes a number of special interest groups, electoral 

representatives and the media. 

Landholders in the NSW border lands formed themselves into lobby groups 
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to protect their interests: the ACT Border Landholders Association; the 

Yass-Goodradigbee Landholders Association. Also in this group were the 

woolgrowers. These groups were all opposing the border extension in 

their own interests although the woolgrowers attempted to argue that 

their opposition was in the national interest. The NSW Country Party and 

Liberal Party members, mindful of their voters' opinions, and supportive 

of them, opposed any extension of the ACT. 

From within the ACT, interest at the community level was minimal, 

which may be attributed to the lack of impact which the border decision 

would have on the existing ACT population. Also, the ACT Advisory 

Council and its successor the ACT House of Assembly, had little power to 

intervene on behalf of the Canberra community. Individually ACT 

residents at the time were not highly motivated on the issue. 

The media played a key role keeping all parties as well as the public 

informed on a day to day basis. The Canberra Times, whose readership 

included residents of the neighbouring NSW region as well as the ACT, 

provided a comprehensive coverage of events pertaining to the issue. 
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outlines and elementary 
components of the region in all 
its varied potentialities as a 
theatre of collective action is 
a task for democratic policies. 

L. Mumford, 1938 p.36 



CHAPTER 8 ACTION, INTERACTION AND COMMUNICATION 

In the creation of the Y-Plan there was the underlying assumption that 

the process was confined to one system, whereas it actually overlapped a 

second system which implied that means must be found for linking the 

two systems. In approaching the problem of systems linkages, Friend, 

Power and Yewlett (1974) suggested that a necessary first step is the 

identification of uncertainties within each of the systems. 

1. Classification of Uncertainty 

This section uses the analytical framework for the decision-making 

process developed by Friend and Jessop (1969) and further refined and 

extended by Friend, Power and Yewlett as an aid to understanding the 

problems which arose on the release of the Y-Plan. 

The classic study of Friend and Jessop focused on the decision-making 

process and lines of communication within a public organisation and 

between an organisation and the public. It identified 'uncertainty' as a 

key stumbling block in the operation of an organisation. Uncertainty was 

characterised as relating to three different broad areas of 

decision-making for each of which a different response mechanism was 

needed: 

1. Uncertainty about the present future planning environment for 

which the usual response is a call for more research; 

2. Uncertainty about decisions in related decision-making areas for 

which the response is a call for more co-ordination; 

3. Uncertainty about value judgments for which the response is a 

call for more policy guidance. 

As a first step in problem analysis Friend, Power and Yewlett considered 

148 



the uncertainty framework to have broad application. Their diagrammatic 

representation of the relationship between classes of uncertainty 

attempts to cater for a possible ambiguity in classification by blurring 

the boundaries between the sectors (refer to Figure 8.1 ). In classifying 

uncertainties they found that categorisation was not always clearly 

demarcated. 

Whereas the Friend and Jessop study had been concerned with 

decision-making within an organisation and gave rise to a body of 

literature on corporate planning, Friend, Power and Yewlett extended this 

thinking to focus on the relationship between organisations in a regional 

setting. The impetus for their study derived from the problems 

associated with new and expanding towns in Britain where planning 

problems did not remain within discrete administrative areas. 

2. Sources of Uncertainty in the Canberra Expansion Issue 

The model depicted in Figure 8.1 is used in Figure 8.2 to identify and 

classify the uncertainties in the Canberra expansion issue. 

2.1 Uncertainties about the operating environment 

In relation to the ACT the uncertainties which can be identified are 

basically related to population: the future rate of growth of Canberra, 

alternative means of accommodating the growth, and the population 

capacity of the ACT. With respect to NSW, regional land use, regional 

resources, property rights of residents, and planning in border lands are 

important. 

2.2 Uncertainties about related choices 

This aspect of uncertainty concerned the planning relationships between 

the NCDC and the surrounding shires, the effect of ACT policies on NSW 

and vice versa, and the channels for liaison between local, State and 
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FIGURE 8.1 

Sources of Uncertainty in Decision-making 
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FIGURE 8.2 

Sources of Uncertainty in the Canberra Expansion Issue 
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Federal governments. Response, in the form of co-ordinating activity was 

more slowly activated than the response to uncertainties in the operating 

environment. 

2.3 Uncertainties of policy 

This category of uncertainties is the most difficult to determine and to 

resolve. It relates to the respective planning powers and abilities of 

Federal and State government; to ACT and NSW regional objectives; to the 

relative costs and benefits for ACT and NSW residents (both present and 

future), and the weight to be given to the needs of the ACT and NSW. 

3. Policy Systems Interaction 

It was pointed out previously that recognition of the regional nature of the 

Y-Plan was lacking when it was released. It had been' considered as a plan 

for Canberra, designed within the ACT planning system, whereas it 

actually traversed two systems, necessitating linkage of the systems 

(refer to Figure 8.3 ) Such a plan implied not only agreement in the 

planning of the spatial dimension but also on the management dimension. 

It imparted a need for co-ordination of planning agencies across the 

political border. In practice the Y-Plan had been imposed upon the NSW 

planning system and had no legal status in NSW. 

· An isolationist attitude to planning in Canberra had prevailed until the 

i 970s when the release of the Y-Plan precipitated a change in the planning 

relationship of Canberra with adjoining areas of NSW. This attitude had 

derived from the nature of Canberra's function as a National Capital which 

meant that it was unrelated both functionally and socially to the 

surrounding area and community. In the early years of Canberra's 

establishment this lack of communication was of small consequence but as 

the population of the city, and its rate of growth increased, its impact on 

the region became more strongly evident. 
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FIGURE 8.3 

INTERACTION BETWEEN POLICY SYSTEMS 

r Point of possible·; 

I 
intervention by I 
other ..:,tors 1 

• \ \•) ~ . Opereting envimnment of A 

~ .. .. : ,-i. .J!.2!i~~•m P_ _ ..!... 

Opereting 
environment 
ol policy 
systemQ 

/ Perception cl a Commitment''\ 
- • • 1

1
problem In a.ction ,-., to action A ,- • ., • I 

·-i;,;eroeptlo~ra.ce ·~ p ,,:;:..•'- / / 1 

/O/,a.problem1n\ " re=loretion / I /actton space: . > .,.. . • 

, 1 Joint '{' ,.,_solution~ "·,. 
I i ✓·' ...... ., ' / 

/ of Q \ r:.,' .--. ;•••I posi:1ble / 

1 I • e,q, 0~ on , ·-· •.._ , 'Constltutency 
/ ~ •. , _. v ,.,\ al pos!1ble J / of policy 

i , ~r ~•· ,_,;0solu!1ons1 
/ system p 

, ·•explorat1on '•~ / 
/ I, of posslble 1, , P .,,,. 

, \ <olutions j · ._ • -
r, £ ,• ........ ~ I •~ 'r Commitment,,., ~ ~ Q / \ "' 

to action · •• .. ! / :i. .... .f 
\. .. / . ________ ....... 

Constituency cl 
poRcysystem Q 

r Point ol possible ,l 
I
. emergence of new 

procedures for join! I 
I aut~oriza.tion cl l 
L actions. .l 

,
0 

,;, Points of dlscl'Qtion in 'switching' ol the e><ploretoryprocess into 
" altema.tiw oha.nnels within a decision network for a. lleld embrs.cing the 

concerns of both policy systems. 

Source: after Friend, Power and Yewlett, 1974 p.38 

153 



The perceived lack of necessity for communication and the firmly 

established comprehensive character of planning for the National Capital 

explain to a large extent the publication of the Y-Plan and the assumption 

that it would be accepted by NSW on the grounds that it was, according to 

Canberra planners, a rational strategy for coping with the growth of 

Canberra in the long term. 

Some attempt at laying the groundwork for the release of the Y-Plan had 

been made between Federal and State government though it was not made 

public at the time and was inconclusive. Discussions under both the 

Gorton and McMahon governments had addressed the subject and had 

centred on a shared approach to development in NSW, with the Federal 

government supplying the finance and the NSW government being 

responsible for development. 

These discussions were interrupted by a Federal election and the newly 

elected Labor government took a stronger line and offered a choice of two 

options to NSW: 

1. a joint Federal/State development corporation to plan and 

develop the land in NSW~ 

2. expansion of the ACT to encompass the area of NSW in the path 

of the Y-Plan. 

rhe second option was selected by NSW more by default than by a-positive 

preference. NSW considered that the operation of the development 

corporation for its own growth centre of Bathurst-Orange might be 

jeopardised if it were to pursue the Canberra development corporation 

option. The choice, however, was a guarded one: the NSW government had 

agreed to continue discussions on a border move but it had not agreed on a 

border move. Many uncertainties remained to be resolved. 
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4. Response to Uncertainty 

4.1 Uncertainties about related choices: co-ordinating activity 

Co-ordinating activity may take the form of strengthening or creating 

linkages within policy systems and between policy systems. The model 

of interaction between systems (Figure 8.3) shows the policy process in 

terms of exploratory activity towards solutions within and between 

systems. Necessary to the joint exploration of possible solutions is the 

establishment of links between the systems. These links may take 

several forms, for example discussions without formal committee 

structure, committees, taskforces, study groups, conferences/seminars, 

informal networks for exchange of information. The linkage structure 

may have a degree of autonomy where it may undertake its own actions 

towards a solution mutually acceptable to both policy systems, or it may 

act as an information exchange mechanism to co-ordinate independent 

actions in each of the policy systems. The linkage structure may be a 

single entity or it may consist of a number of co-ordinating mechanisms. 

4.1.1 Linkage between systems 

Moves for a cohesive approach to the problems of Canberra's growth 

impacting on NSW had their tentative beginnings at the end of the 1960s. 

The types of linkage activity discerned are listed below. 

Discussions - between Prime Minister and Premier 1969-1972; 

1973-1976 

- between Federal Minister for Urban and Regional 

Development and NSW Minister for Planning and the 

Environment 1973-1976. 

Committees - Joint Committee of Federal and State Government 

Departments, pre-1973 

- Joint Commonwealth/State Study Group 1973-197 4 

- South Eastern Region Joint Steering Committee 1975-1976 

Conferences - Regional Planning Conference 1972 
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- Development Symposium: the South East Region and 

Canberra 1973 

- South-East Region Local Government Planning Conference 

1974. 

Discussions at Prime Minister/Premier level took place throughout the 

. period 1969-1976. They were initially of a general exploratory nature 

but became focused on the border extension under the Federal Labor 

government. The creation of a Federal portfolio for urban and regional 

development opened a channel of communication for discussion previously 

non-existent. 

The rupture of negotiations at the end of 197 4 saw a retreat from 

inter-system activity and a concentration on intra-system activity. The 

re-opening of communication channels between the two systems in 1976 

took place vyithin a different policy environment and a changed attitude 

towards the issue of Canberra's growth. 

The Joint Committee of Federal and State Government Departments 

operated from 1969 into 1972 and prepared material for the Federal/ 

State ministerial discussions. Altho_ugh the existence of this committee 

was acknowledged in reports of a later date it did not produce any 

publicly_ available documentation. 

The Joint Commonwealth/State Study Group comprised representative~ of 

the SPA, DMR, NCDC and OCT. It was established in May 1973 by 

agreement between the Prime Minister and the NSW Premier to study the 

need for extension of the border. This Committee researched the issue 

and made recommendations to the respective ministers who had the 

power of decision-taking. 
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The South Eastern Region Joint Steering Committee as first set up in 

i 975 in accordance with the recommendations of the South East Region 

Local Government Planning Conference had little authority. In 1976, 

however, the status of this committee was upgraded by an agreement 

between the Prime Minister and Premier and given the brief of completing 

a strategy for the South East Region within six months. This proposed 

study might have been viewed as a stalling mechanism had not the time 

limit been imposed. This Committee was chaired by Mr G Andrews of the 

PEC and was composed of representatives of the Department of the 

Environment, Housing and Community Development (which replaced DURD 

in i976), the OCT, NCDC and the Department of Administrative Services 

at the Federal level and at the State level, the South East Regional 

Advisory Council, the Regional Organisation of Councils, the Department 

of Decentralisation and the advisor to the Minister for Lands, 

Conservation and Water Resources. 

After attempts to obtain a cohesive approach to development in the 

border lands by the pursuit of policy emanating from the ACT had broken 

down, the next efforts at bridging the two policy systems were marked by 

a more positive and institutionally b~lanced approach. 

Confer~nces played an important role in ai_ring pr~blems and in 

dissemination of information. It is instructive to observe that of the 

three conferences listed, two were organised by local government which 

were not included in the inter-systems discussions until 1975, that their 

inclusion on the Joint Steering Committee stemmed from the 

recommendations of the Local Government Planning Conference, their own 

initiative. The third conference, the Development Symposium, was 

indirectly brought about by local government through lobbying their 

Federal electoral representative. 
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4.1.2 Linkage within systems 

Parallel with the first round of discussions between Federal and State 

government, 1969-1972, moves were made by the shires to instigate a 

forum for dealing with planning problems in the border rands. These were 

prompted by specific issues rather than concern for planning on a wider 

plane. The shires were being pressured to allow subdivision of rural land 

in the border areas into small lot holdings. Although the NCDC was 

vitally concerned at the prospect of semi-urban living up against the 

border, it lacked the authority to overtly participate in any policy-making 

discussions and attempts by the shires to involve the NCDC were 

unsuccessful. In January 1972 another attempt was made by local 

government to activate discussion at the inter--system level but again no 

progress was made in this direction although links between the shires 

were somewhat strengthened with the establishment of a joint shires 

planning committee. 

Initiatives by the NSW government in (egional planning also strengthened 

linkages between the shires and between the two levels of governmentf 

local and State. In July 1971 the NSW government proposed that the 

State be divided into regions for administrative and development 

purposes. The objective of this regional framework was the 'balanced 

development' of the State. The Regional (!rganisation Act, 1972 gave 

effect to this proposal and Regional Advisory Councils (RAC's) comprised 

of local go.vernment members, State departments and authorities and 

private citizens were set up in each region. This Act also introduced a 

system of regions for allocating financial assistance by the Federal 

Grants Commission, each region being represented by a Regional 

Organisation of Councils (ROC). 
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Although these bodies were set up independently of the Canberra 

expansion issue they provided a linkage mechanism between State and 

local government and supplied local government with a potential channel 

of group communication. 

4.2 Uncertainties about the operating environment: 

investigations and studies 

A number of studies were undertaken within both the ACT and the NSW 

systems. These were undertaken at the individual organisation level, eg 

by NCDC, DCT, the SPA, inidividual shires and at a linked level e.g. by the 

Regional Organisation of shires, the NCDC in conjunction with the DCT. In 

addition to studies, response to uncertainties about the operating 

environment gave rise to inquiry and conference activity. These 

cross-organisational activities feature both as a response to 

uncertainties about related choices and to the operating environment 

They feed into the response to uncertainties of policy. Inquiries and 

conferences are often instrumental in eliciting and sharing results of 

research being undertaken in response to uncertainties about the 

operating environment. The South East Region Local Government Planning 

Conference in 197 4 and the Holmwood Inquiry in 1975 were instrumental 

in eliciting information through papers and submissions respectively. 

Investigatory activity following the release of the Y-Plan resulted in the 

actors in the ACT and NSW planning systems, but particularly in the 

latter, informing themselves fully of the issues involved. Upon release of 

the Y-Plan the NCDC was the only actor with a substantially developed 

information base. The accretion of knowledge by other actors took place 

gradually over the following five years and created the basis for a more 

balanced - in terms of actor input - approach to regional planning 

problems. It was a mutual learning process across two planning systems. 
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4.3 Uncertainties of policy: policy clarifying activity 

Policy response was influenced by factors outside the planning systems 

rather than from within the_ systems themselves. Several critical points 

and major changes of direction may be identified. 

Prior to 1973 Federal/State discussions centred on a co-operative 

approach, with Federal government as financier and State as developer. 

The election of a Federal Labor government in December i 972 set the 

scene for a change of direction. The Federal government then took an 

active role in urban and regional affairs and adopted a determined 

attitude to the Y-Plan issue. It placed the onus for selecting the 

direction of talks with NSW and put itself in the driving seat. 

The second critical point was the change of premiership in NSW in April 

1975. The retirement of Premier Askin precipitated a change from a 

defensive position to one of attack. The NSW government took the 

initiative in announcing its own inquiry into the expansion of Canberra. 

The election of the Federal Fraser government close on the heels of the 

release of the Holmwood Report, s~w another change in relationships and 

the announcement of a co-operative effort to prepare a planning strategy 

for the border lands. 

Another aspect of the policy environment also played an influential part; 

this was the economic decline and concurrent decrease in the rate of 

population growth in the ACT. These factors assisted in dissipating the 

pressure which had built up in the term of the Labor government. 

By the beginning of 1976 changes were also under way within the 

respective planning systems of the ACT and NSW. DURD was replaced by a 

low-keyed Department of Environment, Housing and Community 
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Development (EHCD) which in turn was later completely disbanded. The 

budget of the NGOC was cut substantially. In NSW a team had been 

established within the PEG responsible for regional planning in the South 

East Region. The NSW planning system was undergoing a complete change 

of structure. A bill for new planning legislation was presented to 

parliament in May 1976 though it was not until 1979 that the 

Environmental Planning and Assessment Act was assented to. Hence at 

the time the Joint Steering Committee was preparing a regional strategy 

the Federal government had taken a lower profile in urban affairs and the 

NSW was in the process of adopting a structured approach to local and 

regional planning. 

5. Communication 

Communication is an essential ingredient in the functioning of systems. 

The importance of linkages between components of a system, and of 

establishing channels of communication between systems, was discussed 

in the previous sections. Passing reference was made in chapter 7 to the 

role of the media. Here this role is analysed in relation to the Canberra 

Times, the principal newspaper in the ACT, and whose distribution also 

covers the surrounding region. 

The press is a current and popular source of information, available on a 

daily basis. Even when information is available from other sources e.g. 

reports, parliamentary proceedings, etc., the press has the facility of 

being readily accessible to all. At times it may be the only or initial 

means of obtaining information e.g. much of the information on the 

extension issue gained by the shires was through the press. 

Although other forms of media - radio, television - also played a part, a 

newspaper has the great advantage of providing a written record which 

may be readily accessed at a later time. The Canberra Times was 

161 



instrumental in piecing together in a chronological sequence the course of 

events and decisions of the period. It provided many missing gaps in the 

data and supplied many references to meetings, discussions, statements 

and reports which could then be traced to original sources. 

5.1 Types of communication 

From examination of articles in the Canberra Times in the years 1966 to 

1976, four types of communication may be distinguished in relation to 

the Y-Plan issue: 

1. reporting: interviews; reports of publications released, 

statements, interviews, meetings and conferences, 

parliamentary debates and questions; feature 

articles. 

This category provided a major data source. Of the three major actors, 

Federal,_State and local government, the NSW gov~rnment was 

conspicuously absent from the pages of the Canberra Times. This lack of 

reference stemmed from the failure of the NSW government, particularly 

the SPA, to become directly involved or forthcoming on the expansion 

issue. Coverage given to the concerns of the shires was considerable, 

especially in the ~arly years. For in~tance in 1969 the majority of 

articles on the issue were based on statements by the shires and 
.. 

considerable publicity was given to their pqint of view. As seen through 

the press, the shires were concerned about the planning problems which 

were emerging but their ability to act was confined by the lack of 

interest and support shown by the SPA. The number of opportunities for 

expression of the Federal view through the press were more numerous. 

Apart from press statements, there were a number of other avenues 

which publicized Canberra's future land needs. Submissions to 

parliamentary inquiries on various aspects of the ACT; announcements 

and reviews of NCDC publications; reports of conferences and seminars; 

feature articles; interviews with members of parliament. 
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2.expression editorials; feature articles letters to the editor; 

of opinion : interviews; press statements 

Particularly noteworthy and illuminating in this category were three 

editorials published within a space of slx months on the expansion issue: 

Crossing the Border 21 July 1975 

Defending the Borders 29 December 1975 

The Future ACT 8 January 1976 

The first two are aggressively pro NCDC. That of 21 July followed, with 

one week's intervention, the NCDC's 'advertisement' on Canberra's 

expansion and echoed its message. It expresses faith in the continuous 

strong growth of Canberra and justifies its advocacy for an enlarged ACT 

on the grounds of the 'best living condition' for the 'majority of the 

people'. Although the editorial points out that the Y-Plan is based on a 

number of assumptions, these are quickly dismissed. Immediately 

following is a list of the disadvantages imminent in the absence of 

'prudent planning' since it is assumed that the NSW authorities would be 

unable to provide the urban infrastructure required to meet the standard 

of Canberra. What is unstated is th~t conditions may be created to 

provide NSW with this ability eg financial assistance. The final message 

to the reader is that 'Because the best course to follow is to formally 

cross the border it becomes urgent that the necessary planning begins at 

once. On the part of NSW a political decision to accept the logic of the 

facts will be necessary'. To this is appended a red herring on the subject 

of self-government in the ACT. 

The second editorial was triggered by the release of the Holmwood Report 

and adopts a highly sarcastic tone in criticising the report findings. It 

takes an accusatory and condescending attitude towards the NSW 

government, expressing the disbelief that NSW had the ability to produce 
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a serious study. The findings of the report are played down and it is 

dismissed as simply a •bargaining counter'. The message of this editorial 

aims at persuading the ACT community to ignore the report. 

Ten days later a change of tack is clearly evident: it is an attempt by the 

Canberra Times to save face after the high-handed attack of 29 

December. The editorial of 8 January is noticeably guarded in its opinion 

and distances itself from the close adherence previously shown to the 

NCDC line. Its message is one of co-opera~ion 

to secure the complete commitment of State and Federal 
political authorities to the concept of joint regional 
planning and development. 

A number of events underlay this sudden change of attitude, the most 

important of which was the dismissal of the Federal Labor government 

and the election of the Fraser government. 

3. publicity: advertisements; press statements. 

The NCDC 'advertisement' of 23 August 1975 was actually the text of a 

proposed publication prepared by the NCDC and OCT which was printed in 

its entirety. It had several purposes: to clarify publicly the basis and 

nature of the discussions between Federal and State governments; to set 

out exactly the position held by the NCDC and haw the metropolitan 

strategy was derived; to show definitively the proposed extension of the 

ACT; to acknowledge the problems of landholders in the extension area; 

and to show that the NCDC and the DCT were united in their views. It was 

a move which was designed ta dispel secrecy on the part of the Federal 

government and ta clear the way for the NCDC's publicity campaign to 

convince the community, the shires and the NSW government of the merits 

of the extension proposal. This method of informing the community at 

large in response to the accusation of secrecy and to the continuing 
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uncertalnty as to the response of the NSW government is unusual and 

possibly unprecedented. The difference between an advertisement and a 

press statement for conveying information is important. An 

advertisement is paid for and printed in its entirety whereas information 

printed from a statement is at the discretion of the press. An 

advertisement provides a guarantee of an accurate presentation of 

information. 

4. catalytic : utilisation by one party/actor to precipitate a 

response by another eg 'leaked' documents, press 

statements. 

On 12 November 197 4 photocopies of a series of letters between the 

Federal government and the NSW government were 'leaked' to the press. 

This was at a stage when discussions between the Federal Labor 

government and the NSW government had been going on for two years with 

little progress towards a decision. The public disclosure of the direction 

of discussions forced a response by the NSW government which had 

hitherto declined to comment on the issue. The statement made by the 

NSW Minister for Planning and the Environment, Sir John Fuller, on 13 

November 1974 was the first public.comment by NSW. This leads one to 

deduce that the letters were leaked with the specific intention of forcing 

NSW to make a response. It would appear that NSW was reluctant to 

agree with the border extension but at the same time did not have a firm 

argument against it or an alternative strategy in the offing. It is 

possible that the reluctance of NSW to make a decision either way was 

strongly influenced by the impending retirement of the Premier. 

Items in the press are not necessarily confined to one of the above four 

categories. For instance, press statements feature in all categories. 

They may be issued for a single purpose such as simply conveying 

information to the public or may have other purposes such as focusing 
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attention on an organisation or issue, replying to a statement, seeking 

reaction from another party, etc. 

5.2 Exposure of material 

Figure 8.4 shows the number of articles which were printed in the 

Canberra Times on the expansion issue from 1966 to 1976 and the 

number which appeared on the front page. 

NUMBER 

FIGURE8.4 
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Source: compiled from examination of the Canberra Times, 1966-76 

While the graph is indicative of exposure given to the issue, it would tend 

to under-rate the coverage as no indication of length of article is given. 

But to incorporate this would not be justified in terms of research time 

and would be unlikely to significantly change the impression already 
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given. From the search it was discerned that the increase in articles was 

accompanied by an increase in their length, so this would tend to steepen 

the graph in 197 4 and 1975. 

The exposure given to material by the press not only reflects its relative 

importance but may contribute to it and influence the focusing of public 

opinion. The editorials discussed above are one example. Another is front 

page reportage. The first front page article on Canberra's growth beyond 

the ACT/NSW border appeared in 1968, although articles on the issue had 

featured on other pages in 1966 and 1967. The article of 2 September 

1968 was the report of a speech made by a Canadian professor on the 

problems which unplanned development on the NSW side of the border 

would present for Canberra in the future. The title of the article was 

constrained and tentative: 'NSW land may be needed for planning'. In 1971 

the issue had become more definitive: 'Warning to authorities; NCDC talks 

of acquisition' (26 October), and by the end of 1974 reportage dramatised 

the issue: 

'Extension of ACT borders' (12 November) 

'Letters confirmed, Labor sought talk~ on border issue' (13 

November) 

'ACT border talks near climax' (12 December) 

.· 'A 50 per cent bigger ACT proposed' (13 December) 

'Not consulted on border proposals: many NSW residents oppose 

extensions' (14 December) 

Such a highly charged atmosphere necessitated a decision but also 

hindered a mutually satisfactory agreement. The year 1975 was one of 

reconsideration and consolidation, a year in which the NCDC and NSW 

conducted separate investigations. Although 1975 had the most front 

page articles related to the expansion issue, it is difficult to determine 

any overall pattern in their presentation. Until the end of August the 
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general message conveyed was that of the NGOC that the ACT must 

expand, but one also gained the impression that doubts were beginning to 

arise eg 'ACT growth in dispute' (6 July 1975) and that the community 

was becoming fatigued with the subject: 'Five years of talks but the issue 

still remains' (11 July). Some relief seemed to be conveyed by the article 

'NGOC softens attitude: pressure on border eases' (13 September) and the 

outright rejection by the Holmwood Committee: 'Joint planning but NSW 

control sought: border expansion rejected' (10 December) and the final 

announcement 'No change to ACT borders' (26 March, 1976). 

This chapter has shown that steps towards identifying uncertainties in 

the planning process are beneficial in seeking solutions to problems. 

Problem identification is not necessarily straight forward as different 

actors in the policy system or systems have different perceptions of the 

nature and dimensions of the problems. Resqlution of uncertainties 

across two policy systems requires a linking mechanism. The ability of 

this mechanism to obtain resolution or agreement depends upon its power 

base. Lack of information and lack of openness are detrimental to 

resolution to uncertainties. Secrecy can lead to situations which can be 

exploited and exaggerated, such as the media depiction of the border 

negotiations as a battle in which one side must win. 
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CIHIAIPTIER INIIN!E 

CONClUS!ON 

The planner's job is to comprehend, 
interpret and then help to mould 
what is going on around him, 
rather than to determine from his 
own convictions a societal and 
environmental future, and then 
seek to impose it on his and future 
generations. 

G. Cherry, 1982 p.148 
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CHAPTER 9 CONCLUSION 

1. Observations 

This report has traced the development of a spatial urban pattern for 

Canberra from 1950 to 1976. During this period the National Capital 

grew from a town of little more than 20,000 population to a city of . . . 

200,000, growth which was accompanied by change in a number of facets 

of the planning process. 

1.1 Change in objectives 

In the early years the objectives for the city were directed at the prime 

purpose of the city's existence, its National Capital function as the seat 

of Federal government. From an initial emphasis on aesthetics and on 

symbolism, city planning moved towards a more functional approach. The 

needs of people and not only national monuments and government purposes 

began to be evident. As a result objectives relating to the economic base 

of the city, to community facilities, and to transportation were added to 

the design dominated approach. 

1.2 Change in regional relationship 

The growth of Canberra also brought a new and unplanned regional role. 

The relationship between Canberra and its NSW hinterland was not one of 

deliberate interaction but of ad hoc responses to specific problems. City 

and region were separated politically, economically, culturally and, for a 

considerable period of time, physically. The physical separation began to 

be broken though, as Canberra's built-up area neared the ACT-NSW border 

and as plans for the future showed that it would penetrate into NSW. 

Recognition by both NSW and the ACT that Canberra was part of a region, 

and that this necessitated regional planning, emerged in the i 970s. This 

recognition revealed the need for input to the planning process from both 
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political entities for drawing up a mutually agreed regional strategy. 

Such activity requires an openness by planners, a mutual understanding of 

respective and shared problems and a full appreciation of all issues. 

1.3 Change in planning mode 

Towards the end of the period covered by this report a slight shift was 

evident in the ACT planning system from the unitary or comprehensive 

approach towards a more adaptive approach. At the same time the NSW 

planning system was moving from a highly disjointed incrementalist 

approach towards one which was more comprehensive. 

1.4 Change in planning techniques 

In the 1950s land use planning in Canberra followed principles very 

similar to those of the Abercrombie plan for London. Added to these was 

a concern for urban extendibility. This concern, which had influenced 

Howard (1902) in his recommendation of the constant cellular 

multiplication of the Social City for coping with population growth, was 

manifest in Canberra in a like fashion: extension of the city by additional 

satellites. . 

The advent of computer modelling techniques gave rise to an emphasis on 

technical prowess. The planners had gained a powerful tool to reinforce 

their professional training. Bracken ascribed to the planning profession a 

belief in rationality based on technical criteria: 

In general, 'the professional' role will push the system 
towards skill and technique and the attachment of great 
importance by planners to the justification of advice by 
various types of technical analysis. (1981, p.237) 

This trait was prominently displayed by the NCDC in its arguments for the 

superiority of the Y-Plan. Reinforcing the planners' belief in rationality 
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based on technical criteria is the politicians' belief in tacts and figures. 

Altshuler in a study of planning decisions in the USA observed: 

Most politicians are cautious men who make no more 
decisions than they have to, and who try to make these 
appear beyond the realm of reasonable controversy. They 
tend to have a high regard for expertness as a mechanism 
of consensus: that is as one which minimizes the number 
of seriously controversial decisions which politicians 
have to make. (1965, p.339) 

The reliance on technical justification of decisions was evident in both 

the ACT and NSW planning systems, the principal examples being the 

transportation data proffered by the NCDC for the selection of the Y-Plan, 

and the population data used by NSW in its rejection of it. In both cases 

technical reasons were seen as carrying greater weight politically than 

other factors. 

2. Conclusions 

2.1 Interaction across policy systems 

A regional plan can ~nly be legitimate if it is agreed 

by the authorities on whose jurisdiction it impinges. 

The Y-Plan had a regional implications in that it traversed a political 

boundary and extended into rural lands of NSW. Moreover, it extended into 

an area over which its proponents had no jurisdiction. It was not 

formulated with any reference to the NSW planning system. Jenkins 

(1978) found, similarly, that the implementation of a policy depended 

upon the legitimacy of the authority's power base to take the necessary 

steps to achieve the desired end-state . 
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ii Different policy systems are affected differently by 

the same plan. 

The ACT and NSW were two independent systems which operated through 

completely different policy regulations and guidelines with very little 

common ground between them. 

iii A plan traversing two policy systems must have a 

mechanism for interaction between the two systems 

which can sustain policy efforts over a long period of 

time. 

The regional dimension of the Y-Plan gradually gained recognition but 

there was no organisation which could legitimately prepare a regional 

plan overlapping the ACT and NSW policy systems. A linkage mechanism 

which has the commitment and respect of both systems, either comprised 

of representatives of both systems or being an independent body with 

delegated authority by both systems, is essential for developing an 

agreed strategy. The body (Steering Committee) set up under the auspices 

of the Prime Minister and Premier h_ad far greater power for effective 

action than a committee organised by local government 

iv That successful implementation of a strategy within 

a region requires close co-operation between the 

responsible authorities. 

If there is not a separate body with responsibility for co-ordinating 

action across the two policy systems, then channels of communication 

between the two systems must be clearly defined in terms of 

responsibilities and decision-making powers. Solutions must be sought 

which are beneficial to both policy systems. A policy which optimises 
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both ACT and NSW interests may not be attainable and the planners or 

decision--makers must be content with a 'satisfier' rather than an 

'optimiser' model. 

v Changes in the wider environment of a policy system 

can have a significant impact on the functioning of a 

system. 

A lack of continuity in the policy environment may affect the interface 

between the policy systems. Turning points in the sequence of events are 

often the result of external actions. For example, the election of the 

Whitlam government in 1972, the change of Premiership in 1975, the 

decline of the national economy, the loss of confidence in the Federal 

Labor government and its dismissal, and the election of a Federal 

Liberal-Country Party coalition all marked turning points in the 

inter-systems relations. 

2.2 Actors 

vi Negotiations between . key participants in the policy

or plan-.making process are facilitated if there is a 

balance of power between . the participants. 

It was virtually impossible for individual shires or even a grouping of 

shires to negotiate directly with the Federal government. 

vii Different participants have different perceptions of 

the problem field. 

The Canberra expansion issue had national, state, local and private 

dimensions. Atkins (1978) drew attention to the attitude in the ACT that 
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extension of the ACT was inevitable, that NSW would have little choice 

but to give up some of its land to the ACT, and that the landowners . 

, concerned would welcome the shift into the ACT. None of these proved to 

, be true. 

The NCDC saw the subdivision of rural lands in the border areas as 

jeopardizing the implementation of the Y-Plan but had not considered the 

impact which the Y-Plan would have upon NSW landholders. NSW, on the 

other hand, perceived the proposed extension as undermining State rights 

and usurping State and local government planning functions. The 

opposition to the expansion of Canberra across the border has parallels 

with the situation described by Hall (1973) in an analysis of expansion 

plans for British cities. His findings suggested that any major influx of 

newcomers, especially of people who were regarded as belonging to a 

different class or culture, were resisted by the existing communities. 

Canberra had arisen as the seat of Federal government, a function 

unconnected to its NSW hinterland. Its citizens were not of local origin, 

they were imported from other cities. On this subject Hall stated: 

The most important effect of this is that it inhibits all 
major initiatives in planning. The incremental approach, 
even if it means minor inconveniences and perhaps an 
imperceptible worsening environment, will always be 
preferred. (vol. 1 p.481}. 

While it may be a truism that initiatives in planning are inhibited by this 

type of situation or relationship, it is not the planners' mandate to make 

decisions of this nature in a democratic society. 

viii All actors in the planning process must be give'n the 

opportunity of input. 
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This opportunity will not always be used. Individuals and organisations 

are very often not forthcoming when a plan is in its formative stages but 

will react to a concrete proposal. 

2.3 Access to information 

ix Controversy is likely to arise if there is a lack of 

openness and discussion early in the planning process. 

Secrecy gives ample opportunity for distortion of events and information, 

for emotionalism, for sensationalism and antagonism. Unfortunately 

mutual trust is not a trait which characterises politicised situations. 

x A significant precursor to co-ordination is a balance 

in knowledge among the participants. 

Exploratory catch-up activity by NSW redressed the knowledge deficit of 

the State concerning the base from which the ACT were arguing for an 

extension of territory. 

xi 'Expert' opinion must be sanctioned by both policy 

systems to be influential •. 

In the case at hand there was no independent body which could act as an 

intermediary or adjudicator. 

2.4 The plan 

xii Determination of an optimum plan depends on the 

range of, and relative weights allocated to, the 

criteria used for plan selection. 
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John Paterson Urban Systems (1972) raised the point that, had the 

ACT-NSW border been considered as a criterion limiting the expansion of 

Canberra, a different set of plan alternatives may have been tested by the 

Voorhees transport planning consultants. With respect to transport 

planning, Mr Ian Morison, Traffic and Transport Engineer with the NCDC 

from 1960 to 1970, suggested that transport planning was oriented too 

strongly towards the private car and that more emphasis should have been 

directed towards 'how new transport requirements ought to be used to 

best advantage to build a framework for future growth' (1970 p.19). 

As the draft Metropolitan Review document of the NCDC (1976b) 

indicated, in the light of revised objectives, there was no evidence to 

support the claim of superiority of the Y-Plan over other alternatives 

available. 

xiii. Planning is not a simple land use allocation exercise 

of the fulfilment of a model, but a public policy 

process. 

Objectives in planning and the methods for pursuing these objectives do 

not remain stable over time. Societal values change and exert different 

pressures and carry different expectations. 

xiv The attachment of the label 'Y-Plan' to the 1970 

metropolitan strategy creates difficulties tor the 

NCDC in adopting a different spatial configuration for 

the city of Canberra. 

Instead of playing down this terminology in its recent plan statement, 

Metropolitan Canberra (1984), the NCDC accentuated it. The cover of the 
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publication depicts the V symbol and the 1970 strategy is referred to by 

this terminology. This is a significant impediment to a change of policy 

in the future as a change of 'label' may be readily interpreted as an 

admittance of failure. It would be much easier to change direction subtly 

if the name of the strategy did not have to change also. It is the 

underlying principles of employment location and transport linkages 

which are important to the development of the metropolitan area rather 

than a precise pattern or shape. 

3. Epilogue 

The end of a turbulent phase of the Canberra planning process was marked 

more by the recognition of the role of NSW in the planning of the border 

lands and of the necessity for establishing a firm link between the policy 

systems governing planning in the ACT and neighbouring NSW than by any 

agreement on a long term solution. It would be misleading to imply that 

the problems which emerged surrounding the release of the Y-Plan were 

satisfactorily resolved. Some are dormant, others are still under 

investigation. 

The evidence suggests that there i~ a shadow over the future of the 

Y-Plan. The appropriateness of the Y-Plan was raised by the White 

Committee as a key concern needing reassessment (White, 1983) and 

more recently by the Joint Parliamentary Committee of Inquiry into the 

Canberra metropolitan plan (1987). 

Progress towards a regional plan for the South East region after more 

than ten years is still at the discussion paper stage and has not yet been 

through the public consultation process as required under the 

Environmental Planning and Assessment Act, 1979. However, it is 

difficult to perceive how a sub-regional plan for the area adjacent to the 

ACT could be adopted in NSW without agreement on the future strategy 
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for the Canberra metropolitan area. The White Committee reiterated the 

recommendation (Number 42) of the South East Region Joint Steering 

Committee (1976) for the establishment of a Regional Advisory Body to 

coordinate planning in the ACT and South East Region of NSW. 

With lowered population growth rates in the ACT the pressure for 

commitment to a strategy eased in the last decade. but as Bracken has 

observed: 

Both the urban strategy process and indeed the education 
of planners have been heavily oriented to the generation of 
plans and policies which, once effected through the 
political decision-making process, tend to fall into the 
background of planners' consciousness, at least until some 
new 'crisis' situation may resurrect interest. (1981 p.234) 
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CHAPTER 10 'FUTURE DEVELOPMENT: PERSPECTIVES AND 

PROSPECTS 

The problems of Canberra's urban growth which emerged in the late sixties 

and early seventies were resolved by changes in the wider policy field 

external to the planning and development process and not by initiatives 

within the planning system. The extent of the impact of the growth of the 

National Capital on the adjacent areas of NSW continues to present 

problems for the orderly management of urbanisation that will re-emerge 

in the future, maybe in another decade, perhaps after a much longer lapse 

of time. What is certain is that Canberra will continue to grow. Even its 

lowest growth rate in 1980--81 equalled that of the Australian population. 

Will governments, in both the ACT and NSW, be ready to dea:I effectively 

with expansion pressures, which may come not only directly from the 

physical extension of Canberra, but more indirectly from speculation in 

land in NSW and from pressure on local government for residential 

subdivision of rural land ? Residential subdivision in NSW is likely to be 

fragmented and uncoordinated, to place ·unplanned for demands on ACT 

. services and facilities, and to have an adverse effect upon the natural 

environment, particularly in relation to water quality. 

The impetus for border change in the 1970s was multi-faceted. The 

leasehold system had proved an excellent basis for efficient town planning 

and development by properly linking planning and development into one 

process. For the city to continue to expand at the same standard of 

development retention of the mechanism for that development was 

considered to be a crucial factor. Without a leasehold system the same 

approach to plan implementation could not be continued. The leasehold 
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system had given the NCDC a unique role in Australian planning practice: 

that of an operative planning authority, responsible for both the planning 

and the development of the city in its entirety. During the 1960s, with 

high and increasing population growth, rapid urban expansion took place. 

From 1958 to 1971 Canberra's annual rate of growth ranged between eight 

and 14 per cent, with an average around 10 per cent; from 1971 to 1977 

the growth rate fluctuated around seven per cent per annum (in recent 

years this has stabilised around two to three per cent). The high rates of 

growth had been sustained over a period of some 15 years, largely 

attributable to growth in the public sector on two fronts: from transfers 

of public servants to Canberra and, more importantly, from expansion 

within existing government departments. In absolute terms one was 

looking at an annual increase in population of around 8,000 to 9,000 during 

the 1960s and around 12,000 in the first half of the 1970s. 

In terms of suburban development this was equivalent to the addition of 

two complete neighbourhoods per year in the sixtit?s and three in the 

seventies with a new town centre every eight to ten years. Population 

projections in the early 1970s pointed to an even more rapid deveropment 

schedule. The NCDC 'high' projecti<?n showed an annual increment of 

population of 24,000 in i 980 rising to 36,000 by the year 2000; its 'low' 

projection gave figures of 17.000 and 27,000 respe~tively; the Barrie 

. Report projected an increase of 12,000 per annum in 1980 rising to 16,500 

by th~ year 2000 (Australian Government. 1975). The NCDC Annual Report 

for 1973-74 showed an even higher set of popuration projections, an 

annual increase of 26,000 in 1980 rising to 30,000 per annum in only five 

years. Given these pressures the movement of the ACT/NSW border 

northwards was seen as a necessary response to continuation of orderly 

urban development at the high standards already achieved, with the 

benefits of efficiency in staging and servicing of development, a 

comprehensive approach to the provision of facilities such as schools, 
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retail centres, employment opportunities and transport integrated with 

residential expansion. With a planning and development pipeline of seven 

years between the decision to open a new settlement area until the first 

residents moved in (NCDC, 1980) a firm strategy for future development 

was necessary. Such was the operating context of the NCDC in this period 

when the negotiations for an expanded ACT were taking place. 

Given the 1975 decision by the NSW government that a border move is not 

a future option, what now are the likely scenarios associated with the 

growth of Canberra? 

Scenario 1. Confine Canberra to the ACT - this could be tackled on two 

fronts. Firstly, by increasing population densities, and secondly, by using 

land not currently earmarked for urban development. While medium 

density housing has risen in popularity in recent years it has filled a gap 

by providing an appropriate housing form for the private rental market 

rather than being a choice for homeownership. Only 30 per cent of medium 

density housing is owner occupied. It is probable that only small gains 

will be made by increasing residential density. as demand for the more 

traditional housing forms is likely to ~emain. If this demand cannot be 

met within the ACT it will increase subdivision pressure in the border 

lands ofNSW. On the second front, the development of land marginally 

suitable for urban use will be less economically viable and more 

detrimental to the environment. Additionally a series of major 

infrastructure changes would be necessary. The increased cost of such 

development and consequent higher residential prices may again result in 

demand being transferred across the border. 

An increased demand for residential development in the NSW border lands 

is likely to result in pressure on local government for further subdivision, 

with more hobby farms and subdivision with minimal servicing. The 
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current sale in Queanbeyan of several thousand lots without services, one 

of Henry Halloran's 1920s subdivisions on the Letchworth estate, is ample 

evidence of the type of development which can occur. 

Any scenario of ad hoc, piecemeal development is fraught with the 

possibility or even inevitability of environmental crisis. Development 

will need water and development north of Canberra will be in the Vass 

River catchment of Burrinjuck Reservoir. The Commonwealth government, 

through the NCDC, has invested some $40 million in the Molonglo Sewage 

Treatment Works to prevent stream pollution and to stop eutrophication of 

Burrinjuck Reservoir. Canberra has been unique in city development in that 

infrastructure has arrived before the people. To retain environmental 

quality in the Vass River catchment the upfront costs would be beyond the 

financial capacity and organisational capability of uncoordinated urban 

development. The provision of infrastructure required to maintain water 

quality requires large scale government funding. To justify this requires 

more than piecemeal subdivision of privately owned rural land. 

Scenario 2. Private satellite town development - such a proposition was 

put forward in 1973 by ASL Development Ltd ( Peter Harrison, personal 

communication, September 1987; P.G. Pak Poy and Associates Pty Ltd, 

1973) for the development of 4,000 acres of private land under one 

ownership in Lower Gooromon, immediately north-west of Belconnen. (By 

comparison Woden/Weston Creek is 11,000 acres and Belconnen 15,000.) 

This scheme, which proposed development for a population of 20,000, 

never came to fruition, a major sticking point being the refusal of the 

Commonwealth to permit the development access to the ACT water and 

sewerage system. Such a large holding in one ownership presented an 

excellent opportunity for a joint private /public venture in residential 

development, an opportunity now lost through the sale and fragmentation 

of the holding into seven lots as recently as 1984. 
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Scenario 3. Joint ACT/NSW development - proposals have been raised in 

the past either to undertake. urban development for extension of the 

Canberra urban area through the formal mechanism of a joint development 

corporation involving public acquisition of land, or more informally 

through the coordinating mechanism of a joint development council. A 

similar operation to that undertaken by the former NSW State Planning 

Authority at Macarthur might be appropriate. Stabilisation of land prices 

would be an essential preliminary step. However, with the general 

current trend towards 'privatisation' in many development fields, including 

the land development function in Canberra, such a proposal is less likely to 

eventuate in the near future. 

Scenario 4. Preparation of a Local Environmental Plan by local 

government within the context of a Regional (or Sub-regional) 

Environmental Plan by the NSW Department of Environment and Planning 

under the Environmental Planning and Assessment Act, 1979. The Premier 

of NSW in 1976 announced the State's intention, in cooperation with the 

Commonwealth, to prepare a plan for the south east of the State which 

would incorporate a strategy for the )ands adjacent to the ACT ( Canberra 

Ttmes 26 March p.1 ). To date nothing has been made public. 

One is left with the conclusion that the outlook for the future is uncertain. 

There is no commitment by either the Commonwealth or State 

governments to the long term demands of urbanisation in the Canberra 

region. No solution is being sought to the problem which was subject of 

intense debate and much investigation ten years ago, a problem which is 

becoming increasingly difficult. 

In May 1987 the Parliamentary Joint Committee on the ACT, reporting on 

the inquiry into Metropolitan Canberra, recommended: 
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That priority be given to the formation of the organisation 
proposed in 1976, referred to as the Commonwealth and 
South East Region Advisory Committee. The need for such 
a regional planning body is now becoming acute as 
problems related to the expansion of Canberra and its 
increased population levels will have greater and greater 
impact on the region as Canberra continues to expand. 
(Australia, Parliament, 1987 p.81) 

There is no indication of any response. In the absence of a scandal or a 

crisis neither government seems likely to act. 
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BIBLIOGRAPHY 

PARTB 

Selected articles from the Canberra Times, January 1965 to July 1976. 

DATE 

1965 
11 February 

3 March 

7 April 

15 April 

1966 
23 March 

3 August 

8 September 

24 September 

3 November 

16 November 

1967 
14 April 

16 May 

18 September 

25 October 

26 October 

.,.... 

PAGE AUTHOR/TITLE/SUBJECT 

9 NCDC's regional aims. 

9 Statement by the Mayor of Cooma on regional planning. 

2 Unga, G.J.R. 'Big Brother Plan for 1984'. 

3 Proposed Letchworth industrial satellite town in YarrowlumJa 
Shire. 

3 Statement by Sir John Overall to the Parliamentary 
Committee on Public Accounts indicating that Canberra would 
spill over the border into NSW. 

1 3 Member for Eden-Monaro proposed transfeF of some Federal 
Government Departments outside the ACT. 

8 Mr Whitlam, Deputy Leader of the Federal Labor Opposition, 
proposes a Canberra Regional Development Authority. 

2 "Linge, G.J.R. 'Canberra: a future metropolis'. 

12 Regional Authority proposed for the ACT to Young area. 

7 Status of Goulburn Hospital questioned. 

2 Martin, A.G. 'To the Capital's Cost•. Letter to the editor about 
the future development of Canberra. 

1 Report of an address by Mr Westerman on a plan for Canberra 
to accommodate 500,000 people. 

1 Proposal for small lot rural subdivisions in the ACT rejected. 

3 'NCDC is hoping to get piece of NSW'. Report on hearing oh-· 
1 o evidence presented to the Joint Parliamentary Committee of 

Inquiry into Freehold Land. 

3 'Towns differ on absorption by ACT: Satellites Suggested' JPC 
on Freehold Land . 
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DATE 

1967 cont'd 
1 November 

8 November 

1968 
2 September 

5 September 

10 October 

1969 
30 January 

31 January 

11 March 

12 March 

3 May 

7 May 

8 May 

19 September 

26 September 

1970 
27 June 

15 October 

1971 
21 October 

22 October 

23 October 

PAGE AUTHOR/TITLE/SUBJECT 

3 'Shires Help to Protect ACT Approaches'. JPC on Freehold 
Land. 

3 Opposition to ACT spillover. 

1 'NSW Land May be Needed for Planning'. Report on speech by 
Professor Donald Rowat, visitor from Canada. 

1 'NCDC Study of Satellite Cities'. 

21 Harrison, P.F. 'An Approach to Planning a City on the 
22 Increase'. Reprinted from Architecture in Australia, August 

1968. 

7 Yarrowlumla Shire concerned about the use of shire roads by 
trucks serving Canberra. 

2 Juddery, B. 'Planning a Metropolis for a Million'. 

9 Juddery, P. 'Crossing the Border'. 

2 Cole, D. 'Dangers of the Secret City'. 

1 Cole, D. 'Gracious Living Plan Near the ACT Approved'. 

3 'Shires will discuss overflow from ACT'. 

1 Discussions between SPA and shires on planning in areas 
bordering the ACT. 

3 Shires call landholders meeting on small lot subdivisions. 

8 Davldson;'G. 'Shires will do own planning on ACT overspill'. 

3 'Canberra may outgrow ACT in decade'. 

29 Castellari, B. 'Tomorrow's Canberra: an open ended 
3 2 development plan for Canberra'. 

3 Bramrnall, B. 'Gunning Shire Land Controls lo be Debated'. 

3 'High prices for freehold land' in the NSW border areas. 

1 O Brammall, B. 'Subdivision near ACT conforms to pattern'. 
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DATE 

1971 cont'd 
26 October 

27 October 

6 November 

18 November 

4 December 

1972 
12 January 

20 January 

24 February 

2 March 

9 March 

21 April 

15 May 

3 June 

1 September 

15 September 

15 November 

27 November 

1973 
22 March 

23 March 

6 April 

PAGE AUTHOR/TITLE/SUBJECT 

1 Brammall, B. 'Warning to authorities: NCDC talks of 
acquisitions'. 

3 Brammall, B. 'NCDC not to acquire land in NSW'. 

1,3 Brammall, B. 'Talks sought on land use'. 

1 'New moves on land adjoining the ACT'. 

8 Bum, S. 'Shire land conflict: Acquisition means more rates 
loss'. 

8 Brammall, B. 'Observer Role for NCDC at regional planning 
conference'. 

11 NCDC and SPA unwilling to take part in regional planning 
conference organised by shires. 

3 Shires set up steering committee for land use planning. 

2 Brammall, B. 'The Problems of Planning for the Future'. 

3 Brammall, B. 'Shire Plea on Spread of ACT'. 

2 Juddery, B. 'The Battle over Decentralisation'. 

9 'Proposed small lots in Yarrowlumla rejected'. 

1 'Y-Plan·could be scrapped'. 

1 Goodradigbee Shire calls for the release of details on plans for 
the expansion of Canberra across the border. 

2 Juddery, B. 'Battle is joined for Tomorrow's Canberra'. 

2 Minister for the Interior · (Mr Hunt) calls for decision on 
border areas. 

1 'Acquire border land' : Whitlam. 

3 Mr Whan calls for a symposium on the effects of Canberr!!,.on 
the surrounding area. 

7 Canberra Branch of the Labor Party proposes large extension 
to the Canberra reg ion. 

3 'Canberra's Growth : talks on problems and Implications'. 
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DATE 

1973 cont'd 
26 May 

17 July 

8 September 

13 October 

14 November 

10 December 

14 December 

18 December 

1974 
8 February 

9 February 

25 February 

7 May 

8 May 

19 September 

4 October 

2 November 

12 November 

13 November 

16 November 

PAGE AUTHOR/TITLE/SUBJECT 

1 Joint Commonwealth/State Study on Canberra's growth 
announced by the Premier for NSW, Mr Askin. 

1 'Shire land freeze ends' : Yarrowlumla. 

7 'Consultant's report: decision on city growth urgent'. 

3 'ACT Symposium: study of regional planning sought'. 

5 'Queanbeyan in ACT. Border Change Inevitable'. 

3 ACT border landholders call for an early meeting with the 
NSW Premier. 

7 'MP declines land-talk invitation' (Mr Whan). 

2 Wright, B. 'What happened to the promise of open 
government'. 

2 Sekuless, P. 'The border land bungle'. 

2 Sekuless, P. 'Politics the problem'. 

7 Yarrowlumla Shire president calls for less secrecy among ACT 
planners. 

1 'Queanbeyan a growth centre' : Mr Whan. 

1 Reply to 7 May (above) by NSW Minister for Planning and the 
Environment. 

1 NSW government halts small lot sub-division on border. 

2 Wright, B. 'A regional outlook necessary'. 

9 Meeting of ACT border landholders with NSW Minister for 
Planning and the Environment. 

1 Wright, B. 'Extension of ACT borders'. Let!ers exchanged 
between NSW and Commonwealth governments. 

1,3 Wright, 8. 'Letters confirmed: Labor sought talks on border 
moves'. , 

9 'Apprehension on borders'. 

3 Wright, B. 'Strategy Plan offer on Canberra region'. 

209 



DATE 

1974 cont'd 
21 November 

12 December 

13 December 

14 December 

18 December 

1975 
7 January 

10 January 

24 January 

7 February 

11 February 

15 February 

23 April 

24 April 

30 April 

15 May 

21 May 

22 May 

29 May 

12 July 

14 July 

18 July 

PAGE AUTHOR/TITLE/SUBJECT 

1 

1 

1 

1 

16 

5 

7 

1 

1 

7 

1 

13 

7 

9 

7 

9 

3 

1 

1 

1 
2 

1 
6 

tMinimum lot size cut to 80 hectares': Goodradigbee Shire. 

Wright, B. 'ACT border talks near climax'. 

Wright, B. 'A 50 per cent bigger ACT proposed'. 

'Not consulted on border proposals: many NSW residents 
oppose extension'. 

Wright, B. 'ACT border talks "identify issues" 1
• 

'Border land sales almost ceased'. 

'Yarrowlumla land "Exploited for ACT" '. 

'DURD plan widens role of regions'. 

'Canberra overflow: NSW rejects plan for growth centre'. 

O'Leary, T. 'Federal move for border plan report'. 

Cabinet, authorises Ministers for Urban and Regional 
Development and for the Capital Territory to negotiate with 
NSW.. ' 

'NSW Inquiry into expansion of the ACT'. 

O'Leary, T. 'Canberra irritated by State inquiry'. 

'No Federal say in border committee'. 

P'Leary. T. 'Submission about border uunlikelyu '. 

'ACT expansion: Uren, Bryant say plan "farcical'' '. 

Rift between ACT and NSW develops on border issue. 

Wright, B. 'New ACT land use plan provides for border 
development'. 

Wright, B. 'ACT growt.h in dispute: Department, NCDC clash'. 

'Five years of talks but the issue still remains'. 
Wright, B. 'The ACT's border imbroglio'. 

'ACT must expand : NCDC'. 
'NCDC's views on growth of ACT'. 
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DATE 

1975 cont'd 
21 July 

30 July 

6 August 

7 August 

8 August 

21 August 

23 August 

27 August 

29 August 

13 September 

20 September 

10 December 

11 December 

23 December 

29 December 

1976 
3 January 

7 January 

8 January 

14 January 

15 January 

PAGE AUTHOR/TITLE/SUBJECT 

2 Editorial 'Crossing the border'. 

2 Sawer, G. 'Life for newspaper readers and border-land 
holders, a choice ol evils'. 

1 Wright, B. 'NCDC promise on rural properties'. 

3 Hodgkinson, J. 'Informal talks: NCDC explains border plans'. 

11 'ACT Expansion: NCDC invited to meet shire council'. 

19 Hodgkinson, J. 'Concern about ACT border moves: problem !or 
wool studs if border changes'. 

8 NCDC and DCT advertisement 'Planning for Canberra's Future 
1 2 Growth and Development•. 

2 Walker, P.T., Glover, T.J., Shaw, J. and Reardon, l.J. 'An 
alternative to expanding the ACT'. 

3 Hodgkinson, J. 'Border inquiry: further rate rise in ACT 
forecast'. 

1 Wright, B. 'NCDC softens attitude: pressure on border eases'. 

3 NCDC Commissioner proposes regional planning programme. 

1 Wright, B. 'Joint planning but NSW control sought: border 
expansion rejected'. 

3 'Uren criticizes Lewis: rich landowners •protected" '. 

1 Wright, B. 'NSW border inquiry: Canberra plan challenged'. 

2 Editorial 'Defending the borders'. 

2 Wright, B. 'ACT border expansion: housing land, not 
population figures, is the determinant'. 

1 Wright, B. 'Revision by NCDC: smaller growth for Canberra'. 
3 Wright, B. 'Plan to double the size of towns around ACT'. 

2 Editorial 'The Future ACT'. 

11 Wright, B. 'NCDC silent on border report'. 

1 Wright, B. 'Federal austerity me\lsures: NCDC staff to be cut'. 
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DATE 

1976 cont'd 
2 March 

26 March 

PAGE AUTHOR/TITLE/SUBJECT 

3 Wrightt B. 'Councils join on expansion'. 

1 'No change to ACT borders'. 
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