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ITEM 20 

MANAGER'S REPORT NO. 15 

COUNCIL MEETING Feb. 25/74 

Re: Report on 11 Central Administrative Area Development Concept" 

Following is a report from the Director of Planning regarding the 
"Central Administrative Area Development Concept". 

RECOMMENDATION: 

THAT the Director of Planning's recommendations be adopted. 

* * * * * * * * * * * * 

PLANNING DEPARTMENT .· .... 

FEBRUARY 22, 197f 

MR. <M~ . J •. SHELLEY, 
MUNICIP.AL MANAGER. 

" R~port on• "CentralAd~inistrative 
··• ... •·•.·.•·Development ·Concept" 

:}1~a~e find.the· attached report · .. · ... • . , ·.·.·· . 
Aciininist_rative Area .Development Conc~pJ:'', •. ~hich ts 
:presented for Council Is conside:i:atiori/ . The need. for.· 

... cl development guide to assist··courici1 in·its deli
'.beratlons on developrnentproposalsln thi13 area has 
been refcognized .. in view of ··the unique natural. charac-
teristics of the area and its proximity and relation-
ships to the parks,. recreational cultural and .. 
. Municipal facilities in the heart of Central Burnaby, 
as well as the current.very considerable interest in the 
private development of lands within this part of the 
Municipality. 

It will be r·ecalled that reports on Rezoning Ref
erence Nos, 29/73 and 38/73 were considered by Council 
at the meeting of February 11, 1974. It is proposed 
that once Council has dealt with the concept report, 
the Planning Department will be in a position to pre
sent specific reports on the individual applications 
related to Council's positton on the general concepts 
for the area. 

SJB:bp 
Attach, 

Respectfully submitted, 
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BACKGROUND 

The study area has been the subject of a number of preliminary 
planning studies, and an introductory planning concept for the 
area was advocated in the book "Urban Structure". As part of 
the conceptual design for the Municipal Complex the architect 
Bruno Freschi introduced a master plan for this central location 
which encompassed the study area. Development criteria and area 
objectives have thus been already established and endorsed by 
Council and have formed the basis for rezoning considerations in 
this precinct. In past reports this area has been considered 
suitable for governmental and administrative offices as well as 
residentially-oriented community institutional uses designed to 
serve the district. An effort has been made· to achieve a high 
standard of design and compatible uses in a parklike setting re
lated to Burnaby and Deer Lakes, the Trans-Canada Highway, 
Century Park and the Municipal Administrative Complex. 

At the present time there is increasing interest from developers 
in establisning new office institutional and commercial facilities 
in the vicinity. The provision of an adopted development concept 
for the ar.ea will ensure that a suitable overall pattern of deve
lopment· and 'planning criteria are established in the early· stages 
of development demand, 

During the analysis of the area, which led to the preparation of 
this report, the Planning Department examined a number of alterna~ 
tive planning concepts ranging from the provision of a higher scale 
and density of development more associated with an urban core, to 
the alternative of using this unique precinct solely for public 
recreational, cultural, and park facilities. As a result of this 
review of alternatives the Planning Depa:rtme.a.t is confident that 
the development. concept as presented here is the most practical 
and beneficial use for the study area, balancing Municipal'objec
tives with the needs of private developers. 

PURPOSE 

The areas imme.diately surrounding the Municipal Hall and Court
house Complex have a parklike character and are already developing 
into a 'Cultural and Office Park' forming a link between an 
expanded Deer Lake Recreation Area and the Central Valley Park 
system which encompasses Burnaby Lake. The purpose of this report 
is to: 

1.· Prepare a development concept proposal for the study area• 
which will establish a close relationship between the 
surrounding parks, cultural buildings, Municipal Complex 
and nearby residential communities. 

2. Obtain Council approval in principle of the development 
concept in order that implementation may proceed. 

.1 
"\ 

t 

C, THE STUDY AREA IN ITS MUNICIPAL CONTEXT 

1. Overview 

'l'he overall planning concept of Burnaby involves a number of 
high density core areas comprising residential office and 
retail centres, 'rhese cores are strategically placed 
throughout Burnaby and bear a close and harmonious relation
ship to the physical geography of the Municipality, the 
location of the various major arterials and the proximity 
of lower density areas such as parks, rosj.dential areas, 
and the various industrial belts. The study aron fnlls 
within the natural bowl of the Burnaby Contra.I Valley which 
j_s uniquo in a motropoli.tnn area nnd possossos chn.rncteri.stfos 
that permit n divc?rso :range of outdoor cnvtronmont and recren
tionnl activities. 

89 



0 

' ,, 

., 

(l I!• '"1,I 

---·-· .... ,---. .... -.;,,.--., 

'. 

c:;(·1• 
\:>;;;;/ ,., 

ITEM 20 

MANAGER'S REPORT NO. 15 

COUNCIL MEETING Feb. 25/74 

The Study ArBa Relative to 
Burnaby Parl<s & Core Areas Figure 1 

---.. ----·-·--------------....:9:...:0:..J 

CORE ARlAS 

STUDY AREA 



2. 

2
. - - ITEM 20 

MANAGER'S REPORT NO. 15 

COUNCIL MEETING Feb. 25/74 · 

The Central Area is the site of a developing green-belt 
park complex and civic centre, accommodating the obvious 
administrative and judicial functions, but more importantly 
providing a broad range of recreational, cultural, enjoyment 
and information functions. There are exciting prospects for 
a 'people-oriented' core at this central location to comple
ment the three first-level commercial cores which are more 
peripherally located (see Figure 1). The area is achieving 
identity in this respect as a focal point for citizens' use 
including sports, general recreation and casual employment, 
theatre and other entertainment uses, · art gallery and art 
centre facilities and a proposed central library. These 
varied uses serve to mutually reinforce one another to create 
a diversified centre within Central Burnaby. 

Study Area Defined 

The specific study area examined in this report termed the 
'Centra·1 Administrative Area' is a wedge-shaped enclave 
bounded to the south by Canada Way, to the north by the 
Trans-Canada Hi.ghway to the east by Sperling and to the 
west by Douglas Road (see Figure 2). 

3. Objectives 

In order to maintain the desirable low-pfofile.parklike 
character of the study area in harmony with the Parks, 
recreational, cultural and civic facilities which make up. 
the green-belt of Central Burnaby, th.e following objectives 
are appropriate guidelines for the formulation of the.deve-. 
lopment plan concept: · · 

a, 

b. 

c. 

d. 

D, ANALYSIS 

The creation of a development concept for the study . 
area which establishes moderate .sca1e development in 
harmony with a landscaped parklike setting. 

The creation of a visual and functional link with·the 
character of development of the Municipal Complex and 
the Central Valley recreational gfounds. 

Views maintained over and through buildings in the 
study area. 

Emphasis placed on facilitating a successful pedestrian 
environment in and around the study area. 

1. External Influences 

The study area is geographically influenced by its surround
ings and by the fact that it is strategically positioned close 
to the main axis of thH Burnaby Central Valley. Thus, it i 

commands a unique view in many directions; eastward across 
Burnaby Lake and the Trans-Canada Highway toward distant 
CoquJtlam and beyond, :md north to Burnaby Mountain and the 
bulk of the Coastal Mm.1ntain Range across Burrard Inlet. 
1be study area is situated close to the Valley floor itself 
so tllnt its distant v:i.uws are easily attained but at the 
same time tho a1'oa is vi:,;;unJly prominent from the surrounding 
h:i.ghor ground, j_nclud:i.ng tho nearby dC:Wolopments on the south 
side of Canada Way, 

The study a.re a J io:,; i.n closo proximity to tho diverse range 
of intorosts which w.ill bu included within tho Municipnl 
Complex, the /\rt. Gal.Jury, llori.tago Village and Burnaby 
Contra] High School on its south siclc, and is within the 
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sphere of tni.H1..:1n.:'. 1.: of Burnaby Lalrn Park with its natural 
attracti.ons, rccreat:i0r1,d and sporting facilities. To the 
west 1 ies a l argt.! area of :::;ingle family residential homes 
which giv(: way to a belt of manufacturing and industrial 
uses on the north side of the Trans-Canada Highway. 

The fa.ct tha.t the. study area is flanked on all sides by 
major roads tends to isolate the area from convenient 
pedestrilm access to its surroundings. Furthermore, the 
Trans-Canada Highway constitutes an impediment to direct 
vehicular and pedestrian access towards the Burnaby Lake 
park facilities except by use of the Sprott Street overpass. 

·1 

" 

2. Internal Land use 

3. 

The existing land use of the study area and its immediate 
surroundings is shown in Fi.gure 3. As each land use has its 
own particular influence on the development concept, a closer 
examination of these existing uses is pertinent to this 
analysis. 

The ·study itself slopes moderately down from Canada Way to . 
the continuous flanking bank on the south side of the Trans
Canada Highway. There are -a number of large established · 
trees and gardens in the precinct, associated with the area'_s 
p1·ese11t predominant use as an older residential housing com
munity. The foundation conditions are generally good 
throughout the area and will support larger structures. 

A majority of the properties within the s~udy ar~~ are still 
older single fa1nily houses on lots which in many cases are 
large by residential standards. For many years the Burnaby 
Wj_nter Club private arena and curling facility has been 
situated in its present position and is now at the busy 
junction of Canada Way and Kensington Avenue. Newer deve
lopments, non-residential in nature include the YMCA, the 
Operating Engineers Buildings, the !BEW Building, the 
Allstate Insurance Building and new additions to the Dania 
Home. Three additional sites are currently being considered 
by the Planning Department for comprehensive development 
including a proposed senior citizens housing development 
between Canada Way and Sunset Street west. With the excep
tion of the Operating Engineers Building at 5 storeys, - _all 
current structures are in the one to two storey range and 
are of low visual profile, 

Zoning 

'I'he Planning Department and Council in line with initial 
area ob,jectives as doscl'i.bed previously, has permitted the 
estabU.shment of lower density office development in that 
part of the studj aYea which lies east of Norland Avenue. 
West of' Norland, the Dania Home for senior ci.tJZ(3llS has 
added o~ditional facilities to its large property and i~ 
zoned under tho P5 category. Council is currently con
sidering a 1~zoning application t'or a limited dividend 
sonior e.i tizr•ns houstiw; pi·o,jnct as ment i.oncd previously 
under 1 Internal Lane! lh-,1· 1

• Thu cur.i·ont zoning throughout 
tllr• area iH pr1•dor11.inal1L I .I' !:•1 H1 1 sidc-nt:ia l (soe Figure 4). 
IJ:I l::.irnab: ly th,: h11l,~'.i1.:quc,n I 1·1.}'/,0t1ing· ol va1'.ious properties 
in Liiv st:1111:, ;1,·v;1 wi.11 rol.low L11t1 clt}Vl:lopmont concept 
wll.id1 if, :lc<·•,iJlid hy i'1,,,11ul l, probahly by tho llSO of tho 
en zon.i.np; t·.iU:i~o1·v. 
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4. Property Ownership 

As indicated in Figure 5 most of the land in the study area 
is privately owned. There are a number of pockets of Muni
cipally owned properties particularly east of Ledger Avenue 
and south of Sunset Street. In addition there are three 
small parcels adjacent to the Trans-Canada Highway which 
are owned by the Provincial Government. 

On June 23, 1969, Burnaby Council adopted a resolution to 
establish a policy for the gradual acquisition of undeveloped 
land within a defined area in Central Burnaby. This land is 
to be acquired for assemb!"y purposes "when it becomes 
available". A segment of the study area (see Figure 5) falls 
within this acquisition zone and certain properties have thus 
been included in recent and current Capital Improvement Pro
grams. Council's reason in adopting this land acquisition 
measure was for the purpose of developing "an administrative 
and recreational complex in accordance with the plan to 
develop the Central Area". 

5, Roads 

'· 
Roads now have an important effect upon the study area. as the. 
entire enclave is circumscribed by arterial access facilities~ 
Canada Way continues to be a major route between Burnaby and 
New Westminster and Kensington Avenue connects it with· the 
Trans-Canada Highway. Although the study area bears a 
relationship to the areas around the Municipal Complex, 
Canada Way tends to create a physical separation particu
larly for pedestrian movement between the two areas. 

Within the study area, roads for the most part, are to an 
interim standard with no sidewalks or curbs. Norland Avenue 
now allows traffic to find a short..;cut through, the precinct 
between the Freeway and Canada Way and this road is also 
currently used by buses. Other roads such as Ledger Avenue,· 
Godwin, Sunset and Roberts Streets now provide only incom
plete vehicular links within the area, and there is a large 
tract flanked by Norland Avenue, Canada Way and Sprott 
Street which is at present unserviced by completed roads, 
In general terms, it is the roads that will continue to 
define the areas of potential development and also serve 
them. 

E. DEVELOPMENT PLAN CO:NCEPT 

The development plan concept as illustrated in Figure 6 reflects 
the desire to create an area of moderately scaled development in 
a parklike setting related to the surrounding areas, consistent 
with the objectives of the study.. It can be assumed that as a 
whole area of Central Burnaby develops with its parks and many 
recreational faci.li ties, the desirability and attractiveness o.f 
the study area to potential development will augment its present 
advantage of ready visual prominance and accessibility to and 
from tho Trans-Canada Highway, several other major Burnaby 
arterials and the whole of the Burnaby Central Valley, 

The development concept can host be explained by considering 
a.spoct:s related to general physical form proposed for the study 
area folJ.owod by a presentation of recommended use categories 
relatocl to developmonts and finally proposals on specific details 
of podestrian services which will unj.fy clovelopments in the a.rea 
and relnto tlw111 to their surTotmcling·s, 
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1. General Physical Form 

The development of the Burnaby Ci vie Centre will have its 
influence on the study area due to its proximity and related 
topography and structure. To this end the Municipality 
should take the initiative in the development of the area 
to ensure that a high environmental quality is achieved near 
the civic centre, cultural buildings and parks, At the same 
time an effort must be made to encourage development which 
adds activity, interest and variety which will enhance and 
extend the range of attractions which are provided by 
recreational, cultural, and civic facilities. 

a. Introduction of Concept 

In order to achieve this close physical relationship to 
the civic buildings the concept of open space and. pre
dominant la11dscaping must be carried across into·the 
study area. Buildings must generally bear a close 
relationship to ground contour and landscaping. ·rt is 
desirable, where site contour permits to continue the 
successful idiom of terracing used with the Justice.· 
Building. Consistent with the desirability of open 
landscaped space is the need to ensure that landscaped 
areas are not only attractive but usable by pedestrians 
and those who. occupy the buildings. This 'carpet of 
green' should e.xtend itself throughout the area and 
among its buildings. In conjunction with the open 
space, a carefully located and sensitively d_esigned . 
system of pedestrian walkways should form a con inuous 
network throughout the area to serve the needs of 
people who will work in the area or visit it for rec
reational or business reasons. More detail on the 
proposed pedestrian walkway system will be presented 
later in this report. · 

b. Parking 

A vital factor to consider within the objective of main
taining a significant amount of open green space and. 
quality deVelopment is the extent of permissible surface 
parking throughout the study area. The lack of strict 
control of surface parking lots within the study area 
would seriously detract from the quality of development, 
and would be a wasteful and inefficient use of valuable 
land in the precinct. The following formula is there
fore proposed to serve as a guide for establishing the 
extent of required underground parking for the area: 

* Extent of permissible surface 
parking -

10% of net remaining site 
after building is located 
on the site (driveways 
not included). 

't'he remainder of the required parking would be suitably 
located underground, Many of the properties located in 
study area are undc• r the jurisdiction of the Provincial 
Department of Highways and parking requirements are thus 
governed by their regulations, 

c. Prescrvntio11 of Views and Building Scale 

An important consideration in a concept for this area is 
tho need to preserve much of tho unique natural views 
obtained from this Central Arca, Within the study area, 
building height and bulk should ho cnrofully controlled 
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so that views may be maintained over and through struc
tures from development outside the study area including 
the Municipal Complex, Justice Building and facilities 
in the area of Burnaby Central High School. These views 
must also be protected for the benefit of buildings 
within the study area to ensure that development does 
not compete for exposure and view and as a result block 
each other out. 

A realistic system of maximum heights should be estab
lished similar to that advocated in Bruno Freschi 's 
architectural concept for the general area. These 
height ceilings should bear a close relationship to 
the height and potential sight lines of the various 
public buildings and commercial development located 
within the general area and to the various ground 
contours within the study area itself. 

Th~s report suggests that the study area should be 
divided into three sectors in order to regulate scale 
of development and preserve sight lines: (refer to 
Figure 2) 

Sector A - Located for al.I those properties on 
the lower portion of the study area 
east of Ledger Avenue, where absolute 
building height is important in pre
serving views eastward to Burnaby . 
Lake and beyond. 

Sector B - For that area approxiniately opposite 
the Municipal Hall betwee'n .Norlana 
and Ledger Avenue and extending along 
the lower portions of the study area 
paralleling the Trans-Canada Highway, 
where a higher absolute elev.at.ion than 
in Sector A would still ensu're that 

Sector C 

· views north across to North Buriiaby 
and the Mountains are maintained. · 

For the higher sections of land at· the • 
westerly end of the study area close 
to Canada Way; where there ·· is no ef fec.t 
on the sightlines of nearby develop
ments but where building scale remains 
an important consideration. 

Further analysis and the formulation of a detailed Com
munity Plan for the study area will delineate specific 
height restrictions for the three sectors. 

Site .Coverage and Building Scale 

Consistent with the need to create a parklike environment 
which unifies the 'parkland' concept for Central Burnaby 
is the necessity to regulate the mass and scale of the 
buildings to reflect and be in accordance with the con
trolled scale o:t' development of the other Municipal 
Cultural and Recreational buildings in th(:'l area, To 
permit the establishment of high density and excessively 
large scale· developments in this pre·cinct of Central 
Burnaby as a new primary core area would be contrary to 
the objectives of this report, and contrary to existing 
policies governing high density 'core' clove lopment in 
tho Municipality, 

Building scalt) is a direct function of buU.ding height 
and site covorni:.tc. Furthermore, tho preservation of 
opon groan space in the nren. is vi tally de pt1ndont upon 
tho extent to which buildings are permitted to occupy 
tho available ground spnco, 
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In order to implement these important considerations of 
site coverage and scale, the following guide lines are 
proposed to ensure that tho objectives of this report 
are achieved: 

BUILDING HEIGHT 

1 and 2 storeys 

3 storeys 

4, 5, and 6 storeys 

SITE COVERAGE 
(as percentage of 

net site area) 

40% 

30% 

20% 

Buildings in excess of 6 storeys would be contrary to the 
objective of establishing moderately-scaled development 
in a parklike setting related in scale to the surrounding 
pa.rks and civic centre. In addition, larger buildings 
would severely restrict important sightlines and change 
the whole character of the area and the parkland ~oncept 
for Central Burnaby. 

Recommended Use Categories 

Basically, there are two potential development enclaves within 
the study area. These can be generally defined as those pro
perties west of Norland Avenue and those east of Norland 
Avenue. 

The areas east of Norland are proposed to be developed' for. 
commercial uses under a CD zoning category. This commercial 
district would predominantly feature quality office buildings 
and other selected uses in a parklike setting witli a high 
percentage of parking located underground or beneath the 
structures. Within this commercial component, it is proposed 
that a 'focal point' be established near the Municipal Hall 
off Canada Way (see Figure 6). This location calls for 
variety, interest and activity without compromising the 
need for quality development, of a tasteful low pro:file, 
with·open green space and pedestrian orientation. The 
location of only administrative offices at. thi.s llub .would 
be too formal and would not contribute to desirable interest 
and variety in the area; therefore it is proposed that' a · 
limited amount of low profile convenie.nce retail be incor
porated into the development schemes for certain key sites 
which could be readily accessed by the main flow of pedes~ 
trians along Canada Way. Further justification for th'e 
inclusion of this retail service component is the fact that 
the region, which will include a large office population 
and a number of permanent senior citizens residences, now 
offers none of these required services within walking dis
tance and the demand will increase as the area develops 
.further, 

Remaining sites east of Norland not proposed for a commercial
retail component would consist of predominantly administrative 
buildings with some consideration given to other proposed 
uses under the P2 zoning category with the exception of public 
transportation centres and larger sports-oriented buildings 
such as arenas, rinks, stadiums, gymnasiums and swimming 
pools, 

The sector west of Norland Avenue within the study area is 
proposed for an extension of the prcsont residentially
oriented Community Institutional uses at a scale designed 
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to serve the surrounding residential neighbourhoods. These 
uses would largely conform to the present P5 zoning category 
and would include senior citizens housing, rest homes, 
churches, children's institutions, and in certain cases 
low profile private hospitals and public health clinics. 
These facilities would add a beneficial service to the needs 
of Central Burnaby. This sector of community institutional 
uses will also serve as a viable transition between larger 
scale administrative developments and the surrounding 
existing communities of single family residences, 

3. Pedestrian Services and Vehicular Access 

An important component of the planning concept for the study 
area is the opening up of the area for the use of pedestrians. 
These pedestrian routes would provide a two-fold benefit (see 
Figure 6): 

a. Th~y would provide a network of landscaped pedestrian 
walks to serve all developments within the study area 
in a manner that will promote their use and separate 
them from vehicular routes. 

b. They would provide for much-needed links from the . 
study area to surrounding areas, without conflicting 
with existing peripheral major roads. 

It is proposed that these pedestrian paths would follow a 
continuous 20' easement obtained ·for the Municipality at 
the time of successive rezonings within the study area. 
Furthermore, those properties under rezoning application 
would be required to bond for and complete these landscaped 
pedestrian paths.as part of the completion of a suitable 
plan of development. 

An important element of the pedestrian system would be a 
pedestrian bridge over Canada Way near Ledger Avenue which 
would provide an unimpeded link to the Municipal Complex, 
the Cultural buildings, and nearby Century and Deer Lake 
Parks (see Figure 6). This bridge should be an attractively~ 
designed structure oriented north and south spanning Canada 
Way with approximately 16' clearance in order to allow pas ... 
sage of the largest vehicles. Funding for this facility 
could come from a development levy placed on all new deve
lopment within the study area, as well as some cost sharing 
by the Municipality who would also benefit. 

Buildings themselves would cater to pedestrians in preference 
to vehicles by providing such elements as small plazas, 
seating facilities, covered entrances, courtyards, lawns, 
and landscaping all of which would be accessible to public 
use. Vehicles should be kept away from these areas, and. 
sepnration of vehicular and.pedestrian routes should be an 
important element in the formulation of a detailed Commupity 
Plan. 

F, IMPLEMENTATION 

Tho implementation of the concept will be Cvll Lingent upon Council's 
acceptance of this report and its recommendati·ons. 'fhis concept 
will serve as a framework from which a more detailed Comnmni ty 
Plan can be dcve lope cl in the near future, and as a base upon :from 
which to review individual development proposals. 
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G. SUMMARY RECOMMENDATIONS 

It is recommended: 

1. THAT the Municipal Council approve in principle the objec
tives of this report in relation to the study area. 

2. THAT the Municipal Council adopt the Development Plan Concept 
as described within this report and summarized below: 

SJB:cm 

a, 

b. 

The study area to feature only moderately scaled, 
lower profile development in a parklike setting. 

A high standard of building design and landscaping 
to take place in the area. 

c. The concept of providing a satisfactory system of 
landscaped pedestrian walkways to be implemented 
throughout the study area. 

d. A well-designed pedestrian bridge to be provided 
over Canada Way near Ledger Avenue. 

e. The proposal to provide a high proportion of under-. 
ground parking with a correspondingly low proportion 
of permissible surface parking to be implemented. 

f. In order to preserve important·sightlines and control 
scale of buildings in the area, specific sectors to 
be created each governed by a maximum building height •. 

g, In order to ensure the objective of low profile and 
moderately scaled development, buildings are no:t to 
exceed 6 storeys above grade and a scale•""of· pennis
sible site coverage shall be applied to buildings 
ranging in height from 1 to 6 storeys. 

h. The recommencled use categories are to be in the -form 
of administrative offices east of Norland Avenue with 
a limited amount of service-retail component close 
to Canada Way. West of Norland Avenue, community 
institutional uses are to be the acceptable fonn of 
development. 

Respectfully submitted, 

•· ""'"' ---r-w ----.-, . ) df'·'. ~ -.• f ... c:;--· .. --, ... 

':~~f?-Prerr•;.:~ - \ ---'~~~ 
~J DIRECTOR OF PLANNING. 
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