








ICOMOS TECHNICAL REVIEW

Property: Rideau Canal
State Party: Canada
Property Ref: 1221

Date of Inscription: 2007
Criteria: (i) (iv)
Projects:

Ottawa, Ontario: Fairmont Chateau Laurier (7 storey, 147 room addition adjacent to the Rideau
Canal Word Heritage property)

City of Kingston, Ontario: Rideau Marina (7 storey apartment building adjacent to the Rideau Canal
Word Heritage property).

1. Background

This Technical Review addresses two proposed developments, namely the ‘Chateau Laurier proposed
expansion’ in Ottawa, and the ‘Rideau Marina’ development in the City of Kingston. Both are located
adjacent the Rideau Canal World Heritage property and are in its immediate setting. These proposed
developments are two of eight proposals identified in the State Party’s 2018 State of Conservation
Report, including:

1. Various Federal Infrastructure Investment Program projects along the length of the Rideau
Canal World Heritage property;

Rideau Canal Crossing pedestrian bridge (Ottawa);

Chateau Laurier proposed expansion (Ottawa);

Highway 147 bridge rehabilitation (Ottawa);

Third Bridge Crossing (Kingston);

Rideau Marina (Kingston);

Former Davis Tannery Brownfield Site Redevelopment (Kingston);

New Ottawa Hospital Civic Campus (Ottawa).*

O N LA WN

2. The Rideau Canal World Heritage property and its setting

The Rideau Canal World Heritage property was inscribed on the UNESCO List of World Heritage on
the basis of criteria (i) and (iv) in 2007.?

Criterion (i): The Rideau Canal remains the best preserved example of a slackwater
canal in North America demonstrating the use of European slackwater technology in
North America on a large scale. It is the only canal dating from the great North
American canal-building era of the early 19" century that remains operational along
its original line with most of its original structures intact.

Criterion (iv): The Rideau Canal is an extensive, well preserved and significant example
of a canal which was used for a military purpose linked to a significant stage in human
history — that of the fight to control the north of the American continent.

! May 2018, State of Conservation Report, Rideau Canal.
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The property is protected by a buffer zone, defined at the time of inscription.

The Rideau Canal National Historic Site of Canada Management Plan, which was last updated in May
2005, highlighted the property custodian, Park Canada’s goal to “preserve the cultural and natural
values of the Canal and its setting while allowing for sustainable development on lands bordering the
Canal itself.”* [own emphasis]

It further stated that:

3.2 Development of the shore-lands and on lands adjoining Canal lands should respect
the historic and scenic character of the Canal landscape, and be environmentally
sustainable and not conflict with navigation.®

And acknowledged that

4.3 The cultural landscape of the Canal corridor is under threat from incompatible
development.®

Challenges were identified in Section 6.2. Waterfront Land Use and Development Challenges:

® Given the number of planning and development applications and limited staff and
resources, Parks Canada has a limited capability to participate in the review and
comment on municipal plans and selected waterfront land development activities. As
well, resource constraints do not allow for full follow-up or monitoring of development
to ensure that comments and agreements have been addressed and applied.

e Some municipal official plans do not yet fully recognise and protect the Canal’s
heritage values as there are no common waterfront land management objectives
among Canal corridor municipalities.

* Municipalities and landowners need to be made aware of Parks Canada’s interests
in waterfront development and its role in the review of municipal planning policies,
official plan and zoning bylaw amendments and shore-land development proposals.

e There are insufficient resources to educate or consult with landowners, developers
and municipalities on their role in protecting the heritage values of the Canal and the
use of the design guidelines for waterfront development.

* While there is general acceptance of the need to protect natural values, there is less
understanding of the scenic and cultural values of the Canal and the need to protect
them as well.

e There is a need to identify waterfront lands of historic, scenic and natural value and
to protect them through municipal official plan designation and private land
stewardship.® [own emphasis]

The Rideau Corridor Landscape Strategy (2012) identifies the following relevant landscape values or
values, views and visual relationships for this relevant subsection of the Rideau Canal:

e the excavated channel and Canal within an urban, historic context;

e the flight of Ottawa Locks and associated heritage buildings, views to the
Parliament Buildings and Chateau Laurier;

¢ the Rideau Canal Pathway, Colonel By Drive, and associated greenspace;

% Parks Canada, (2005). Rideau Canal National Historic Site of Canada Management Plan, p. 2.
Lhttps://www.pc.gc.ca/en/lhn-nhs/on/rideau/info/plan]
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e the bridges and views to the Canal from the Rideau Skateway and Winterlude.” [own
emphasis]

The State Party has once reported on the State of Conservation of the property to the World
Heritage Committee through the State Party Periodic Reporting (Second Cycle) in 2013, identified
both housing and commercial development outside the property as factors that affected or had the
potential to affect the OUV of the property in a negative way.?

The 2017 Operational Guidelines for the Implementation of the World Heritage Convention,
paragraph 110, indicate that: Impact assessments for proposed interventions are essential for all
World Heritage properties.

The setting of the property relates to more than the visual setting thereof. Paragraph 112 of the
Operational Guidelines provides guidance on the matter of setting:

Effective management involves a cycle of short, medium and long-term actions to
protect, conserve and present the nominated property. An integrated approach to
planning and management is essential to guide the evolution of properties over time
and to ensure maintenance of all aspects of their Outstanding Universal Value. This
approach goes beyond the property to include any buffer zone(s), as well as the
broader setting. The broader setting, may relate to the property’s topography, natural
and built environment, and other elements such as infrastructure, land use patterns,
spatial organization, and visual relationships. It may also include related social and
cultural practices, economic processes and other intangible dimensions of heritage
such as perceptions and associations. Management of the broader setting is related to
its role in supporting the Outstanding Universal Value.

3. The Chateau Laurier proposed expansion (Ottawa)
Background

In May 2019 the World Heritage Centre, in accordance with paragraph 174 of the Operational
Guidelines for the Implementation of the World Heritage Convention, contacted the State Party
regarding information received on a proposed addition to the Chateau Laurier Hotel, a building
which, together with the Canadian Parliament Building, frames the Ottawa Locks where the Rideau
Canal meets the Ottawa River. Of concern was that the proposal included elements that could
negatively impact on the Outstanding Universal Value (OUV) of the property.® In June of 2019 the
State Party provided comment.*°

The Chateau Laurier hotel is a privately-owned building. The proposal is for the construction of a
seven-storey, 147 room addition to the rear of the building, overlooking Major’s Hill Park. The
proposed addition partially overlooks the Rideau Canal at Ottawa Locks, and is planned in a
contemporary style, connecting to limited areas on the Chateau Laurier’s east and west wings. The
development retains the Chateau Laurier in its entirety and will be built on the site of the former
parking garage. The Chateau Laurier and the parking garage buildings existed at the time of the
Rideau Canal’s inscription on the World Heritage List on 2007."* The proposed seven-storey addition
is located in an area immediately adjacent the Ottawa Locks, a highly significant and iconic
component of the property. The Ottawa Parliament Buildings and Chateau Laurier contribute
significantly to the setting for the Ottawa Locks and one of the most significant landscape views of

" Parks Canada, “Rideau Canal Landscape Strategy,” Rideau Corridor Landscape Strategy, Last updated 2012.
[https://www.pc.gc.ca/en/lhn-nhs/on/rideau/info/sacr-rcls.]
% periodic Reporting Second Cycle. Section II-Rideau Canal, p. 3. https://whc.unesco.org/en/list/1221/documents/
9 Correspondence UNESCO to State Party 15 May 2019.
1(1) Correspondence State Party to UNESCO, 28 June 2019.
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the World Heritage property.

Parks Canada has, in the role of adjacent landowner, provided comments and input since 2015 on
the proposal and applications. As the Chateau Laurier hotel is within the view-shed of the Ottawa
Locks, feedback has focused on compatibility of the proposed hotel addition within the historic
setting of, and the visual impact to, the Ottawa Locks.*?

Evolutions to the proposed design reduced the height and increased the setback of the addition from
the historic Chateau Laurier to support the prominence of the heritage building in the landscape; to
minimise the visual impact on the approach up the locks from the Ottawa River; and to open up
views into the hotel’s original rear courtyard and out to the Ottawa Locks and Parliament Hill.

On 27 June 2018, on recommendation from the City’s Planning Committee, the City Council
conditionally approved the application to alter the Chateau Laurier building, advising that more work
was required to make the addition more visually compatible with the existing hotel. On 13 June
2019, the City’s Planning Committee approved the Site Plan control application. On 10 and 11 July
2019, the City Council upheld the heritage permit approval.™®

Discussion

The construction of a proposed addition to the north side of Chateau Laurier building adjacent to the
Rideau Canal World Heritage property holds the potential to negatively affect the OUV of the
property. It is therefore essential that utmost care be taken in assessing potential impacts before any
irrevocable decisions are made.

The viewscape framed by the Canadian Parliament Buildings and the Chateau Laurier Hotel,
overlooks the Ottawa Locks, which is the largest single set of locks within the entire Rideau Canal
World Heritage property. This viewscape has been recognised for its importance by the Canadian
government in its Landscape Character Assessment and Planning and Management
Recommendations (2013). The recommendations list the Ottawa Locks and associated heritage
buildings, and views to the Parliament Buildings and Chateau Laurier, as quintessential to the Rideau
Canal experience."

At the time of nomination, the City of Ottawa 20/20 official plan called for Cultural Heritage Impact
Studies to ensure that the ‘...visual quality of the waterway and view from the waterway, as well as
natural and cultural features, are evaluated.”*

A Cultural Heritage Impact Study (CHIS) was carried out for the Chateau Laurier proposed addition in
January 2017, prior to the recent adjustments made to the design.

This document addresses the impact of the proposed addition on the UNESCO World Heritage
property criteria in Section 7.4 Rideau Canal UNESCO World Heritage Site and finds there to be no
impact:

‘Criterion i proposed addition impact: The proposed development does not physically
impact the Rideau Canal. As such there is no impact on the slackwater technology
employed in the operation of the Rideau Canal.’

‘Criterion iv proposed addition impact: The proposed development does not
physically impact the Rideau Canal. As such there is no impact on the military origins

12 :

Ibid.
13 https://ottawa.ca/en/city-hall/public-engagement/projects/chateau-laurier-addition [Accessed 20 September
2019]
14 Correspondence UNESCO to State Party 15 May 2019.
!5 parks Canada, (2006). Nomination of the Rideau Canal by the Government of Canada, 2006 for Inscription on
the World Heritage List, p. 109.



of the Rideau Canal.”™®

This Technical Review does not include a detail review of the CHIS document. However, the CHIS
notably did not identify the attributes of the Rideau Canal World Heritage property and did not
systematically assess the change in the setting of the property. Similarly, it must be noted that there
are statements in both the management plan and the nomination proposal that the setting is
considered in the management of the property. The CHIS has not addressed this aspect of the
property.

ICOMOS concludes that the assessment of the potential impacts of the development is incomplete, it
does not address magnitude of impact, and, because the attributes of the property have not been
identified, the CHIS does not provide a solid verifiable base for assessment of the impact of the
proposed development on the OUV of the property and its setting.

The situation raises concerns around the effectiveness of the management system and coordination
of various authorities in managing impacts outside the nominated property, in the setting. It also
raises questions in the role afforded to the custodian of the Rideau Canal World Heritage property in
decision-making processes that may affect the property.

4. The Rideau Marina Residential Development
Background

In October 2017 the World Heritage Centre, in accordance with paragraph 174 of the Operational
Guidelines, requested the State Party to provide information regarding the planning application for
the building of a high-rise apartment complex on the shore of the Rideau Canal in Kingston, Ontario.
The concern was that the proposal could negatively impact on the OUV of the Rideau Canal World
Heritage property.’’ In February of 2018 the State Party provided comment.*®

Again, in May 2019 the World Heritage Centre, in accordance with paragraph 174 of the Operational
Guidelines contacted the State Party regarding further information received concerning
developments with potential impact on the OUV of the property. In June of 2019 the State Party
provided comment."

The proposal is for the construction of a seven-storey, 90-unit apartment building on a 1.85-hectare
site land adjacent to the property. The site of the proposed development is presently used as a
marina, and includes office buildings, boat storage sheds located within the 30m buffer zone, and
docks in the water. These facilities existed at the time of inscription on the World Heritage List in
2007.

The planning application was submitted to the City of Kingston indicating the removal of the office
buildings and the boat storage sheds from the 30m buffer zone boundary and the construction of an
apartment building and surface parking area outside the buffer zone. The proposed apartment
building provides seven storeys on its west side facing the canal, and four storeys on its east side
facing the adjacent residential area. This represents a revised proposal in response to prior public
feedback and considering technical comments given by the municipality and external agencies. The
revisions included reducing the building height, increasing the setback from the water, refining the
landscaping plan, and improving public access to the water.”

16 Capital Holdings Ltd, 2017. Chateau Laurier Proposed Addition Cultural Heritage Impact Statement. p. 84.
Available: http://webcast.ottawa.ca/plan/All_Image Referencing_Site Plan Application_lmage Reference_D07-12-
16-0193 - Cultural Heritage Impact Statement on Original 2016 Proposal.PDF
" Correspondence UNESCO to State Party, 27 Oct 2017.
'8 Correspondence State Party to UNESCO, 5 Feb 2018.
;z Correspondence State Party to UNESCO, 28 June 2019.
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The site is currently zoned for uses such as a marina, hotel and restaurant, limited to a height of 12
meters. The revised application would reach 26 meters in height.

As per regulations under the Ontario Planning Act, Parks Canada was consulted by the local municipal
authority to provide comments on all planning applications on land adjacent to the Rideau Canal. It
its comments to the City of Kingston, Parks Canada expressed concern about the scale of the building
and its effect on the setting. However, Parks Canada did note that the planning application contained
development beyond the 30m setback from the water, which corresponds with the 30m buffer zone
surrounding the World Heritage property.”

In its most recent submission to the World Heritage Centre, the State Party noted that a tribunal was
to assess the proposal during 15-25 April 2019. The outcomes of the tribunal’s assessment are not
known to ICOMOS at the time of writing.

Discussion

ICOMOS considers that the construction of a 26m high building adjacent the boundary and buffer
zone of the Rideau Canal World Heritage property holds the potential to negatively affect the OUV of
the property and its setting. ICOMOS also notes that the development will affect a protected view
defined in the Rideau Corridor Landscape Strategy.

It is therefore essential that utmost care be taken in assessing potential impacts before any
irrevocable decisions are made. ICOMOS advises that no further development or demolitions should
take place on the Rideau Marina project until the possible impacts to the setting have been fully
assessed and mitigation measures developed to avoid negative impacts to the OUV of the property.
To do this, it is suggested that a full Heritage Impact Assessment (HIA), including a visual impact
assessment — following the 2011 ICOMOS Guidance on Impact Assessment for Cultural World
Heritage Properties — be undertaken by a suitable qualified professional. The HIA should focus on
addressing the negative impact of the development on the OUV and its setting, and avoidance
thereof.

5. ICOMOS Conclusions

ICOMOS advises that the potential impacts of the two proposed developments on the property and
especially its setting have not been adequately assessed.

ICOMOS would advise that:

e Based on an assessment of the information available to ICOMOS, the proposed Chateau
Laurier and Rideau Marina developments could have a significantly negative impact on the
OUV of the Rideau Canal World Heritage property and should not proceed until their full
impacts have been assessed and feasible implementable measures have been developed to
avoid negative impacts on the OUV of the property.

e [COMOS advises that a full Heritage Impact Assessment — following the 2011 ICOMOS
Guidance on Impact Assessment for Cultural World Heritage Properties — and Visual Impact
Assessment (HIA/VIA) needs to be undertaken by a suitable qualified professional for both
the Chateau Laurier and Rideau Marina projects individually. These assessments should be
completed before any further decisions can be made and the projects be further pursued.
These full HIA/VIAs should include definition of attributes of the OUV to assess the impact of
such a proposed development on the OUV of the World Heritage property. This assessment
of attributes should include the setting of the property and its attributes and should also

% Correspondence State Party to UNESCO, 28 June 2019.



address cumulative impacts and their magnitude on the setting of the Rideau Canal World
Heritage property. The HIA/VIAs should include recommendations for impact avoidance.

e |COMOS recommends that the State Party submit the Terms of Reference for such HIA/VIAs
to the World Heritage Centre for review by the Advisory Bodies for both the Chateau Laurier
and Rideau Marina.

e ICOMOS further request that the Heritage Impact Assessments, including Visual Impact
Assessments be sent to the World Heritage Centre for review by the Advisory Bodies, before
adopting its conclusions.

The Nomination Dossier for the property includes the efficacy of the buffer zone for the property in
relation to its effect in ‘reducing the impact of external developments adjacent to the property.””> As
both the development projects fall outside the buffer zone, but in the estimation of ICOMOS, may
very well have a negative impact on the OUV of the property and its setting, ICOMOS concludes that
the management system for the property does not currently provide adequate protection to the
OUV or the setting thereof. Seeing the large number of projects being planned, as reported to in the
2018 State Party State of Conservation Report, the use of the Heritage Impact Assessment as tool
become all the more important to protect the OUV of the property.

This conclusion raises questions regarding the property custodian’s limited advisory role authority in
protecting the OUV of the property in both the Chateau Laurier hotel and Rideau Marina projects.
These questions contribute to the overarching concern from the perspective of the management of
the World Heritage property. This may be compounded by the fact that the Management Plan for
the Rideau Canal World Heritage property has not been reviewed since 2005.

ICOMOS therefore advises that the State Party:

e Institute a process of review of the management system, including management plan,
and address the legislative position of the property custodian in the decision-making
processes regarding spatial planning in the setting of the property.

e The State Party proactively create a dynamic database of tangible and intangible
attributes that contribute to the OUV of the Rideau Canal World Heritage property
and ensure that the protection of these attributes are embedded in federal and
municipal policies.

e Embed procedures in legislative, spatial planning and management systems that mandate full
Heritage Impact Assessment following the best intercalation practice for World Heritage
properties for all projects that may negatively affect the OUV of the Rideau Canal World
Heritage property, considering that attributes may be located both within the property and
its buffer zone and in its setting.

ICOMOS remains at the disposal of the State Party for further clarification on the above or assistance
as required.

ICOMOS, Charenton-le-Pont
October 2019

2 parks Canada, (2006). Nomination of the Rideau Canal by the Government of Canada, 2006 for Inscription on
the World Heritage List, p. 118.























