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SUMMARY

This thesis examines the recent emergence of policies to limit
urban grewth, for the purpose cof recommending to local governments a
framework for policy formulation and to evaluate alternative strate-
gies Tor implementing such pclicy. Material for the thesis was gathered
from current books, reperts and articles and from letter inguiries to
several cities that have enacted growth pclicies.

Chapter One describes how the attitude toward urban growth has
changed in recent years, what has caused the change, and the guestions
and 1ssues raised by it.

Chapter Twc sets ocut the many ways in which this new growth
attitude has become policy, and the many forms in which growth con-
trels have emerged. The growth-management tools included are zoning,
moratoria, special development permits, housing unit limits, geographi-
cal limits to growth, population limits, environment-related controls,
development impact taxes, and other miscellaneous tools.

Chapter Three examines some of the issues raised by this new
attitude. It specifically attempts to describe what the social,
economic and governmental effects of limiting growth might hbe.

Chepter Four evaluates these new policies to control growth in
light of some suggested goals for growth management and the effects
described in Chapter Three, It also includes a discussion of the

legal cutlook for controliling growth.
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Chapter Five contains general conclusions drawn from this work
and recommendations for designing urban growth policies. The recom-
mendations are divided intoc two sectioms: 1) a framework for
designing urban growth policy, and 2) strategies for implementing

urban growth policy. The chapter concludes with suggestions for

further research.




CHAPTER T

THE EMERGENCE OF URBAN GROWIH POLICIES

Recent years have brought an extensive shift in the attitude
toward growth in this country. Until recently, almost every city and
state strove to attract people and industry. Now, however, many areas
have begun to question the assumption that unlimited growth is desir-
able,

Out of this questioning of growth have come a number of urban
growth policies. Designed by loeal governments, these policies seek
to slow the rate of urban growth, and in some cases, stop it altegether,
now or at some point in the future.

This chapter explores the causes of this emergence of urban
growth policies -- how the attitude toward urban growth has changed,
why it has changed, who is expressing it, and questions that have arisen
regarding it.

A Chenging Attitude Toward Urban Growth
The Traditional Attitude: Growth Equals Prosperity

The traditicnal attitude toward growth in this country has been
that growth is good. On national, state and local levels, growth was
equated with prosperity.

Recounting this attitude, Fred Bosselman contends that the
Tederal govermment has from 1ts beginning encouraged migration and

settlement throughout the country. Our natlional philosophy has not




been an absence of pelicy, he says, but "a positive policy -- a national
policy of growth."2

This policy has been reflected at state and local levels in the
competition that has been waged to attract growth. We find a department
of community or industrial development in almost every state concerned
with attracting new and more industry. And virtually every lccal
Chamber of Commerce has ccnducted economic studies, published brochures
and erected signs to attract new industries and residents.

David Stahl, executive wvice president of the Urban Land Insti-
tute, discussed this attitude in a recent article. He points out that
this attitude was based on a number of assumpticns:

...we should first understand that, until recently, most urban

or suburban Jurisdictions actively pursued policies of growth

and expansion. Most local chambers of commerce or business
associations had agressive programs of industrizl and commercial
recruitment. Community progress was often equated with increased
rates of growth, new industries and the number of additional
housing units built. Buch figures were a source of local pride,
from which loecal business drew confidence in the vitality of their
area's economy.

A number ¢f assumptions underpinned these attitudes and faith
in growth:

¥New employment opportunities brought broader job cheices and
maintained a healthy wage level in the community.

¥More industrial and commercial establishments meant larger
payrolls and subsequent growth of secondary services ,
thus greater expenditures throughout the local economy.

¥Continued growth encouraged a diversification of goods,
services, and amenities--which in turn benefited the citizenry
of an entire community.

*IFurther development expanded the tax base of the community--
providing a means by which necessary public expenditures could
be spread comfortably without any special burden on individual
property owners; and




Definitional Problems. The new attitude toward growth is

expressed with a number of terms which require definition and/or
clarification. The term "urban growth" will be used here to denote the
growth of an urbanized area without regard to jurisdictional lines.
This urban "growth" may occcur in two ways: 1) an increase in the
population of a given urban area; and 2) an increase in the acreage
of land converted from rural to urban use in a given area,

It is important to realize that, under this definition, urban
growth may cccur when either or hoth of these changes 1s present.
That is, urban growth may occur 1) when population increases without
physical expansicn of the urban area (i.e. density is increasing);
2) when the urbanized arez expands physically (density is decreasing);
or 3) when both population and area of urbanized land are increasing.

This definition is expliecitly stated to help eliminate the
current confusion over urban growth and urban growth policy. There is
much confusion between the concept urban growth and economic growth,
Many policies designed to attract "growth" are really aimed at economic
growth., That is, they are designed to increase the real income of the
population of a given area. Thus, urban growth may occur without
econcmic growth, and econcmic growth may occur where population is
decreasing.

There is also some doubt that the recent opposition to urban
growth is actually concerned with increases in population or transforma-
tion of land from rural to urban use. This cutery may really be aimed

at what is termed a detericration in quality of life, and for which

urban growth is blamed, In esscnce, people are not so much concerned




¥Growth brought flexibility, mobility, and freedom of choice in
Jobs and housing types. It also provided opportunity for
children, once grow remain in the comm&nity, and for women
to find employment opportunities as well.

Most of these factors still hold true to some degree today,
Stahl says, but only if the community "anticipates and plans wisely
3

for ites growth needs."”

The New Attitude: GQuestioning Growth

While citizens have not begun to doubt these benefits of growth
as outlined by Stahl, they have come to realize that growth brings
costs as well as benefits. They have come to view new industries as
potential polluters of their waterways and new people as contributors
to congestion.

This new attitude toward growth was explored in the early
1970's by the Citizens Advisory Committee on Environmental Quality
{2 body established by Presidential Executive Order in May, 1969). In
its report, this task force described the new attitude:

There is a new mood in America. Inecreasingly, citizens are
asking what urban growth will add to the quality of their
lives. They are questicning the way relatively unconstrained,
piecemeal urbanization i1s changing thelr communities and are
rebelling against the traditional processes of government and
the marketplace which, they believe, have inadequately guided
development in the past. They are measuring new development
propesals by the extent to which environmental criteria sre
satisfied--by what new housing or business will generate in
terms of additional traffic, pollution of air and water,
erosion, and scenic disturbance.

.Its (the new mood's) demands range from managed growth
to no growth, from "stop until we plan™ to "stop," period.

There have been isolated instances of such reactions hefore,
of course. But today, the repeated questioning of what was
once generally unguesticned -- that growth is geood, that growth
is inevitable -- is so widespread that it seems tﬁ us te signal
a remarkable change in attitudes in this nation."




with overall levels of population or acres of urbanized land as they are
with congestion, overlcaded public facilities and environmental
detericration. These things are more a result of poorly accommodated
or mismanaged urban growth, than overall levels of growth,

The term "urban growth policy” ag used in this thesis, refers
to policy designed to control the overall amounts of pcpulation in a
given urban srea and/or control the overall screage of urbanized land
in a given area.

Although such policies have emerged in a rather explicit form
recently, they are not new. Carter, Kendall and Nobert have expressed

this well in their article for the 1974 Municipal Yearbook:

Every community already has a fully cperational growth pclicy.
They may not know that it exists cr what it consists of;
nevertheless, it is there, A1l the elementis are present--
rublie attitudes toward growth, master plans, rezoning proce-
dures, building permits and procedures, indusirial revenue bond
policies, capital imporvements programs, transportation plans,
tax rates and structures, sewer and water extensicn polieles,
and sewer and water connection fees, These are all policy
Instruments in a growth control medel used by nearly every city
in the country, and they help to shape the guantity and quality
of growth. Yet most local govermments have not effectively
mobilized these components into a coordinated growth policy
aimed at shaping future growth in an accord with loeal goals.5

This thesis is focused con these explicit growth policies.

A third definitional problem that arises is in regard to the
term "eity'"., William Alonso writes of confusion between the "real
city" and the municipal corporation which is zlso called the city.

. . .the city . . . is composed of pecople and their relations
to each other, to their institutions and to their physical
envirenment. But there is an unfortunate confusicn, which
frequently over takes the debate (cver growth) . . . The

word 'city' is also used as the name of a muniecipal corpora-
tion which derives its income principally through taxation
and, in exchange, provides certain services to the population.



This corporate entity is cnly one of the elements of the real city.
Yet very often debate and evaluation of advantages and disadvan-
tages (of growth) are based on the limited viewpoint of the
municipal corporation, and thus miss many of tge most important
conseguences, good and bad, for the real city,

To avoid such confusion in this thesis, the term "city” shall
refer to an individual municipal corporation. When referring to the
"real city", the ferms urban area, urbanized area or metropolitan area
shall be used.

Lastly, the term "urbanized area" shall he defined loosely,
as 1t Is by the U.S. Bureau of the Census: "an Urbanized Area consists
of a central city, or cities, and surrounding closely settled terri-

-

tory." The Census definition also includes specific criteria for
overall levels of population and density and definitions of such terms
as urban and rural residence, non-farm rural residence, etc. For
purpcses of this thesis, however, the basic definition is adeguate.

Causes of the Changing Attitude:
Rapid Rates of Urban Growth

The Present Situation:

The primary cause of this change 1n attitude toward growth can
be traced to an uneven distribution of population throughout the
country. While some areas are declining or remaining stable, other
areas are growling very rapidly. It is the problems of these rapidly-
growing areas that have led tc the enactment of urban growth policies.

The source of this rapld growth lies in the complex system of
inter-urban migration that is taking place throughout the country. The

Commission on Population and the American Future documents these trends:



Differences in migration produce large differences in the rates at
which individual metropolitan areas grow . . . What is happening
is that a small number of areas are attracting a disproportionate
number of people moving from one metropolitan area to another.
Between 1960 and 1965, some 60 metropolitan areas, accounting for
25 per cent of all the metropolitan population, drew migrants at

a rate at least twice that for the total system of metropolitgn
centerg, and absorbed nearly half of a1l metropolitan growth.

That rapid growth would produce problems and give rise to
policies to contreol this growth is not surprising. Economist Wilbur
Thompson antlcipated this in 1965:

Much of what we label urban problems are, in fact, undesirable
rates of growth., To grow too slowly is to invite chronic
unemployment and poverty, the symptoms of which are slums,
tlight and crime. To grow too fast 1s te invite the caplital
shortages that lead to the irritating delays and expensive
congestion that can be Just as damaging to the quality of

urban life in the short run, as exemplified in traffic jams,
and in the long run, in crowded schools on half-dsy sessions.

9
Jt is just such problems as Thompson predicts that have been
cited repeatedly in this new opposition to growth. In producing its
tasgk force report, the Citizens Advisory Committee on Environmental
Quality visited four states where this new attitude was strong (and
where most of the policies analyzed in this thesis were produced).
In each of these areas, they found a rate of growth "considerably
more rapid than the nationwide average in metropolitan areas alone,"”
In addition, they consistently found crises in providing public
facilities, air and water pollution problems and "threatened despoila-
10

tion of scenic beauty."

Prospects for Future Urban Growth

An important guestion for designers of urban growth policy is,
of course, whether or not these trends of uneven pcpulation distribu-

tion are likely to continue. According to the Commission on



freeze on building permits to relieve the inadequacy of the water
system in Marin County, Californiz and a similar restraint on residen-
tial construction in San Jose, California where classroom Spaces were
in short supply.so

Moratoria are almest always enacted in response to some
c¢ritical shortage of a public facility or service, although the routes
through which relief is obtained may wvary.

For example, a report on sewer moratoria prepared for the U.S.
Department of Housing and Urban Development designates six f'orms that
31

a sewer moratorium may take:

1) A freeze on new sewer authorizations (i.e. the extension
of trunk lines into currently unserviced areas).

2) A freeze on new sewer connections (i.e. the actual hook
up of 2 building to an existing trunk or feeder line).

3) A freeze on the issuance of new building permits, or a
freeze on a ¢lass of buildings permitted, such as multi-
family.

4} A freeze on the approval of subdivision requests.

5) A freeze on rezonings or zonings to higher than presently
developed densities.

6) A slowing down or a guota allocation for any or all of
the above within an affected area (a situastion that can
ccceur when the particular problem is not yet eritical,
but monitoring demonstrates limits may be required).

The extent teo which moratoria have been employed in controlling
growth is reflected in the results of a survey undertsken by the Inter-
naticnal City Managers' Asscciation in spring of 1973.

Of a sample of 1115 cities and 177 counties participating in

the survey, some 203 cities or 19 per cent and 33 counties (21 per

cent) had enacted moratoria. Of the cities, 3% (1L per cent) were



Population and the American Future, they are.

First, the naticn as a whole, and therefore urban areas, are
going to grow as a result of natural increase. This factor alone,
discounting any rural tc urban migration within the U.S., any terri-
torial expansion of existing urban centers, and any immigration from
abroad, could add from 81 to 129 million persons to the metropolitan
population by the year 2000.ll

When the factor of inter-urban migration is added to this, the
Commission predicts that & system of "urban regions™ will evolve,
These regions will grow not only through an increase in populaticn,
but also by geographic expansicn:

The total land area encompassed by urban regions is estimated

to double in the period 196C to 1980, while the number of
regicns is expected to increase from 16 to at least 23, By
2000, urban regions will occupy one-sixth of the continental
United States land area, and contain five-sixths of our nation's
people.12

Even if our national population were to stabilize (and the
rate of natural increase is declining), the Commission reports "we
would still have problems associated with rural depopulation and
metropolitan growth." If, or when, this stabilization occurs, inter-
urban migration will become "an extremely important compconent of local
growth.”l3

Thus, it is important for persons designing growth policy to

realize that they do so in the face of growth forces and trends deter-

mined on a national scale. More than ever, they must realize, that:

. . .wWhat seems from the local viewpcint an issue of growth,
is in a larger framework, an lssue of distribution, both in
the social and geographic sense -- not whether thes& people

and their children shall exist, but where and how. 1



Responding to the New Attitude:
The Problem of Fragmented Urban Government

In light of the foregoing projections for urban growth, it
becomes readily apparent that the local level is not the appropriate
place for determining urban growth policy. But that is where it is
being determined and where it is likely to continue to be determined,
at least for a while,

The reasons for this proliferation of growth policy at the
local level lie primarily in the fact that it is the only level where
action is likely to be taken. ©States and the national govermment have
been slow to move in this area, and few metropolitan or regicnal
governments exist or have the power needed to manage growth.

Earl Finkler, of the American Society of Planning Officials
articulated this reason in fall of 1972:

The appropriate jurisdiction for nongrowth is ultimately
the world., While there are increasing national problems
with growth, it is presently the local communities which
are identifying the problems and seeking the soluticns.
The author found few local communities which are willing
to walt for appropriate policies to emerge at the state
or naticnal level, despite the almost unanimous opinicn
that these are the most appropriate Jurisdiections.

More recent occurrences also indicate that growth control is
still primarily the domain of lcecal govermment. The Urban lLand
Institute issued a List of Areas with Growth Constraints in March of
1973, in which they could identify only five states where action had
been taken to control growth. Meanwhile, 39 lccal (city and county)
governments had enacted some measures. As of June of 1974, that list

had expanded to include at least 52 localities.l6

The recurrent failure of Congress to adopt land use legislation
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also indicates that a coordinated national policy to gulde urban growth
is still far from reality. The National Iand Use Policy and Planning
Assistance Act was tabled in the House of Representatives in June of
this year withcut ever reaching a vote., It was the fourth year the
. 1 . s
legislation had been debated. T Thus, the designing of urban growth
policy =till falls to the local governments.
Unfortunately, though, the designing of urban growth policy
at the local level can create or perpetuaste serious difficulties at
the regional or metropolitan level. The most cbvicus of these is the
already present beggar-thy-neighbor competition engaged in by the wvari-
cus local governments of a metropelitan area, Alonso sums it up this
way:
Overall metropolitan levels of population and employment are set
largely by econcmic and demographic foreces at national and inter-
national levels. Local policy affects primarily the intrametro-
politan form and distribution of that development, and, if it is
set by the selfish interests of the component municipalities, it
does so inefficiently and unjustly. A suburb may be sble to keep
porulation or industry out, but it ecan do so only by directing it8
to other suburbs or by keeping it cooped up in the central city.l
Thus, the presence of many governments within an urban area,
each designing its own growth policy for its own reasons, may seriously
hinder the development of efficient and eguitable growth policy for
the entire area., This fragmentation of government thus leads to a
number of legal, economic and social gquesticns which must be addressed
in designing any urban growth pelicy.

Quesgtions and Issues Arising From
The New Attitude Toward Growth

The new attitude has generated a number of gquestions regarding
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the legality and desirability of policies to control urban growth.
These questions and issues must be addressed in designing any urban
growth policy. The remainder of this thesis is essentially devoted to
attempting to resolve these questions. The guestions fall into four
categories:
Social

What will be the internal and external effects of limiting
growth? How willl it affect age, racial and educaticnal distributions?
Economic

What will be the economic effects of limiting growth? Must
cities continue te grow toc be economically sound? Must a pleasant
environment be sacrificed for the economic well-being of the community?

Governmental

What are the govermmental effects and/or limits to controlling
growth? Are there limits to & community's rights of self-determination?
If so, what? Do these rights include the "right" to exclude lower
income perscns and recial minorities?

Legal

What are the legal 1limits to controlling growth? What problems

are likely to arise regarding constituticnal rights of mobility and

private property?

Summary

The attitude toward growth in this country has shifted
dramatically in many of the large urban areas. As these areas have

grown at a rate much more rapid than the national average, citizens
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have begun to clamor for contrels to end the congestion, environmental
detericration and crises in providing public services that have
accompanied this rapid growth.

Unfortunately, the fragmented governments of these areas are
ill-eguipped to deal with the Torces that have brought the rapid
growth., Nevertheless, we find numerous local governments, city and
county, which have enacted policies designed to control growth., The
next chapter locks at the form these policies have taken and the tools

that have heen used to control growth.



CHAPTER II

URBAN GROWTH POLICIES:
TOQOLS TO MANAGE GROWIE

The new attitude toward growth described in Chapter I has
prompted the enactment of a number of policies to control urban growth.
Thesge policies have included efforts ranging from traditional land-use
controls to more exctic and legally guestionable population ceilings.

This chapter describes these strategies.

Zoning Controls

Zoning has been the foundatlion of land use control in this
country. It is no surprise therefore, that it has evolved to form the
center of many loczl efforts to control growth,

The use of zoning to contrcl growth has been summarized by
Carter, Kendall and Noberts in an article for the 1974 Municipal
Yearbook. They identify several specific zoning strategies that have
been used to control growth, in asddition to the more general approach
of reducing the number of zoning reguests approved. This latter
tactic has the effect of increasing land use intensity, since 1t
restricts the amount of land available for a particular use.19

Specific zoning strategies Tor controlling growth are summarized
below:

Down-Zoning. This refers to a zoning action that reduces the

intensity of land use, as from multi-family to single-family use or any
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developable to nondevelopable use. It has been used in San Diego,
Newport Beach and Palo Alto in California and Brentwood, Tennessee and
Sarasota, Florida.go

The legality of down-zoning was challenged with regard to an
ordinance of the City of Palo Alto, which down-zoned a2ll vacant land
in the city to ten-acre open space zones, Grounds for the challenge
were inverse condemnation and lack of just compensation. The ordinance

21

was upheld by the Santa Clara County Superiocr Court.

Large-lot Zcning, This zoning strategy involves regquiring

large area/unit ratios for development, Typilcal examples include
reguiring ten-acre lots for single-family residential units or three-
acre lots for mobile homes,

The technique was legally upheld by the U.S., Court of Appeals
in the Case of Steel Hill Development, Inc. versus Town of Sanbornton.
The town had adopted a zoning ordinance providing for a six-acre
minimum lot size, in order to prohibit housing construction which
would "have an irreversible effect on the area's ecological balance,
destroy scenic values, decrease open space . . . poge substantial

finanecial burdens on the town for police, fire, sewer, and road

22

gervice ., , ."

The court ruled that the ordinance was reascnakly related to
the promotion of the communityt!'s general welfare and was a legitimate
stopgap measure. It did caution, however, that a desire to avoid an
expansion in population is not a legitimate basis for restrictive
zoning of this sort.

Open Space Zoning. Almost self-explanatory, this technigue




involves zoning areas for open space. In effect, 1t operates to
substantially restrict development within these areas, The technigue

is similar to large-lct zoning.

The leader in the use of this technique is Palc Alto, California.
The adoption of open space zoning was the result of extensive studies
prepared for the city of Palo Alto. The studies concluded, rather
startlingly, that it would actually he as cheap for the city to buy

2
the foothills outright as to allow them to be developed. 3

In June of 1972, the city created 1ts open space zone, which
included 4,938 acres. Although limited uses are permitted (agricul-
tural, botanical and wildlife conservatories), any residential dwelling
reguires a minimum lot size of ten acres and must be reviewed under a
site and design review process.

The technigque has been fairly successful, but the following
warning with regard to its use was issued by a planning consultant to
areas neighboring Palo Alto:

Open space planning 1s not enough. It has to be done as part
of comprehensive planning where you are making open space
decisions in the context of needs for other kinds of space,
There is the whole issue of population growth, all tied in
with employment and the disparity between housing available
and incomes paid to people employed in the ares . . . Open
space has been a strategy and has had a pretty good payoff.
But it has a narrowgﬂocus that I don't think can be maintained

over the long pull.

Agricultural Zoning. Similar to open space zoniang, this

strategy involves zoning lend for agricultural purposes. It is Innova-
tive in that agricultural land was traditionally zoned only as it came
inte urban use. This technique allows agricultural land to continue

in that use, protecting it from the pressures of increasing values



and taxes which typically force its conversion tc urban uses,
This techniqgue has been used in Harristown, Illinois and Eden
Prairie and Marshan Township In Minnesota.

Congervaticon Zoning. This technique involves designating lands

which shall be ccnserved, although agricultural uses are often per-
mitted. In Coon Rapids, Minnesota, the conservation zcne's purpose 1s
to retain land in substantially its natural state and includes
areas generally unsultable for development for a variety of
reasons, or which contain valuable environmental gqualities.
By this zoning technique, potential developers are made sware
of areas of poor soils, high water tables, o§ other conditions
which are not conducive to gocd development. >
Another example of the use of this technigue may be found In

Harristown, Illinois.

Development District Zoning. This technique involves zoning

land on the basis of its readiness for development rather than tradi-
tional use districts. The purpose of the technicue is to prevent sprawl
and contain development within certain areas, To be successful, it
must be carefully coordinated with the extension of public facilities
within the distriect.

Three examples of its use are cited by Carter, Kendall and
Nobert.26 San Jose, California has designated land into three c¢lassi-
fications, '"Urbanized" includes land already developed. 'Urban
expansion" areas are those where development may occur immediately,
"Urban reserve" are those areas where development '"need not occur for
the next five years,"

Huntington, New York has employed the technique within the

context of its comprehensive plan. The plan designates areas for



1) remedial action, such as upgrading public facilities to address a
specific problem; 2) development of the urban infrastructure; and
3) protection of natural resources,

Bucks County, Pennsylvania has divided ite land area into four
clagssifications in detailed land use maps. The classifications are
1) urban areas, where few parcels are undeveloped; 2) development areas,
where growth pressures are intense; 3) rural holding areas, which still
contain much agricultural land; and 4) resource protection areas, where
development would Jeopardize natural, recreaticnal and historic
resources,

Density Zoning and Planned Unit Developments. These are two cof

the most popular innovations in zoning in recent years, Their esppeal
is that they allow the developer flexibility, releasing him from tradi-
tional use classifications and requirements as long as overall density
and quality of design are maintained.

Density zoning, as practiced in Martin County, Florida,
designates a fixed number of housing units for each of several areas,
"ecorresponding to a fixed number of dwelling units to be permitted per
acre.”27

Planned unit development ordinances often allow a variety of
uses within & site that would traditionally be restricted to one
particular use. To obtain approval for such plans, developers are

usually required to submit detailed site plans.

Impact Zoning. The concept of impact zoning was proposed in

Hartford, Connecticut by the State Envirommental Protection Commissioner,



Dan W. Lufkin. Iufkin contends that most zoning decisions are based on
the "sgingle criterion of density of residentizl housing units or
industry.”

Impact zoning, according to Imfkin, must be hased on four key
elements:

1) Growth rate of the community in terms of present population
and available land.

2} Community facilities such as sewers, rosds, water and
schools.

3) The economic picture to indicate the cost of new projects
against service costs and tax revenues.

4) The effect on the environment.

"These four elements must all add up to a solid plus for the
commuinity," the Commissioner said, in calculating the "feasibility of
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any new use of and or any structural change affecting land.™

Moratoria

One of the most popular and most criticized strategies for
controlling growth in recent yesrs is the moratorium. Webster defines
the term as "a period during which an obligor has legal right to delay
meeting an cobligation, especially, such & period granted in an
emergency.”29

The technique has been applied most extensively to the issuing
of new sewer connections where some deficiency exists in the sewage

treatment system. There are, however, other instances where the tech-

nique has been applied to other facilities shortages. Examples are a



central cities of metropolitan areas, while 129 (63.5 per cent)
represented suburbs. The geographic distribution of moratoria is

illustrated in the table below.

Table 1. Geographic Distribution of Environmental
Moratories© (ICMA questionnaire)

Number Number Number of Number

of Cities With Counties With
Region Responding Moratoria Percent Responding Moratoria Percent
North-
east 243 L& 19 3N 5 15
North
Central 309 48 16 Wl Y 9
South 265 43 16 L8 13 27
West 253 66 26 33 11 33

A compariscn of similar studies undertaken by the Department
of Housing and Urban Development and the National Association of Home
Builders yielded consistent results., The major incidence of moratoria
has occurred in the far west (California), southeast (Florida),
metropolitan New Jersey and Washington D,C. along with metropolitan
Philadelphia, Chicago, Cleveland, Indianapolis and Atlanta.33

Moratoria have been enacted by all levels of government, and

their duration has varied from thirty days to periods of over four

years.



Special Development Permits: Ramapo, New York

One of the most innovative and controversial strategies for
controlling growth hes been devised by the township of Ramapo, New
York., In 1969, the township enacted an ordinance requiring anyone
proposing residential development to obtain a special development
permit.

The obtaining of such permits is based on the prospects of
providing municipal services to the site in a reasonable, economlical
and orderly way. These prospects are quantitatively determined by use
of = point system tied to five specific public services. (See Figure 1)
In order to cobtain a permit for a given site, the site must receive
a certain number of points (15). A developer may alsc choose to pro-
vide the improvements necessary to obtain the required number of

points:



1. Sewers L. State, County, or Town Major, Seccndary,
or Collector Recad(s) Improved with Curbs
a} Public sewers available in RR-50, and Sidewalks
R-40, R-35, R-25, R-15, and R-158 a) Direct access 5 points
districts 5 points b) Within 1/2 mile 3 points
) Package sewer plants 3 points ¢) Within 1 mile 1 point
c} County approved septic system in an d) Further than 1 mile 0 peints
RR-80 district 3 points
d} All others O points 5. TFire House
a) Within 1 mile 3 points
2. Drainage: Percentage of Reguired b) Within 2 miles 1 point
Drzinage Capaclity Available ¢) Further than 2 miles O points
a) 100% or more 5 points
b) 90% to 99.9% 4 points All distances shall be computed from the
c) 80% to 89.9% 3 points proposed location of each separate lot or
a) 65% to 79.9% 2 points rlot cepable of bheing improved with =z
e) 50% to 64.9% 1 point residential dwelling and not from the
f) Less than 50% 0 points boundaries of the entire parcel.
3. Improved Public Park or Recreation
Facility Including Public Scheol Site
a}) Within 1/b mile 5 points
b) Within 1/2 mile 3 points
c) Within 1 mile 1 point
d) Further than 1 mile 0 points
. : 34
Figure 1. Ramapo's Point System.

4



These standards for granting special development permits are
intended to insure the coordinated implementation of a comprehensive
plan and 18-year capital improvement program for the township. These
two documents provide for the systematic provision of public works, so
that at the end of the 18-year period, all land within the township
will have become eligible for development. In order to prevent the
frustration of these plans by "disorganized, unplanned and uncoordinated
development, ™ no building permits, special permits, subdivisicon or site
plan approvals will be issued for residential use prior to the developer
obtaining a special development permit.

The Ramapo plan was upheld by the Court of Appeals of New York
in May of 1972 in the Case of Golden versus Planning Board of the Town

35 The plaintiffs charged that the town had exceeded its

of Ramapo.
authority in enacting such a scheme, and that it, in effect, constituted
a taking of property without due process of law.

The court concluded that "while the enactment of 'sequential’
and timing contrels was not specifically authorized . , ., it was
'necessarily implied' by the power to restriect and regulate land uses.”
The court further concluded that the "matrix of land use restrictions”

includes the auvthority to "direct the growth of population and deter-

mine the lines aleng which local development will proceed.”

In spite of the courtt's decision, the ordinance has remained
controversial. 8. J. Schulman, Coordinating Consultant for the New
York State Urban Development Corporation has highly praised the

decision:



the truly significant and landmark aspect of the case is that
it represents the first time that any court in the U.3. has
upheld the concept of restricting development in metropolitan
aregas through comprehensive planning, coupled with an exercise
of the zoning power without compensation . . . Now for the
first time, regions, states and the federal governments have
the tocl to develeop a raticnal urban growth policy that can
balance suburban developments with inner city revitalization
and new community development. The recognition that timing
and sequential contrels . . .are a necessary c¢oncomitant of
the police power to regulate urban growth finally provides us
with the tool for controlling the direction of growth . and

the public capital investment in metropolitan areas.36

The Ramapo plan is highly criticized on the other hand, by
Herbert M. Franklin of the Potomac Institute:
The Ramapo development timing ordinance 1s a potentlially useful
planning and regulatory device. In Ramapo, however, it is used

in a way that in reality greatly limits the housing opportunities
of lower income households.

Housing Unit Limits: Petaluma, Californis

A second highly innovative and controversial growth contrel
strategy has emerged from the city of Petalumna, California. The
most striking and central feature of the strategy is a residential
development quota which limits the number of housing units which may
be built in the city to 500 per year.38

What has become known as the Petaluma Plan is a five-year
development strategy based on three planning documents: a general
rlan, an envircnmental design plan and a housing element. The residen-
tial development control system iz desighed to implement these three
plans. The system was adopted in spring of 1972,

The central feature of the control system is the annual housing

unit guota, Within the overall limit of 500 units per year (at least,

until 1977), there are additional quotas. Half of the units are %o be
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multi-family dwellings, half single-family. Three hundred units must
be bullt west of the highway which divides the city, 200 east of it.

The system iIs administered by holding a ccmpetition among
wroposed develeopments. Any developer who expects to bulld more than
four units during a given year is asked to submit his proposals by
September of the previous year. These proposals are then screened by
a residential development evaluation board for conformity to the
adopted plans and housing element.

Propeosals which survive the initial screening are then rated
for 1) their access to existing and adequate services, and 2) quality
of design and contribution tc public welfare and amenity. TFor this
rating, a2 point system similar to that of Ramapo 1g used. (See
Figure 2)

Following these ratings and a public hearing, the recommenda-
tions of the review board are passed con to the City Council, which is
to make the final decisions as to which 500 units may be construeted.

The legaiity of the Petaluma plan is in serious doubt. On
January 17, 1974, a federal district court ruled that the policies of
Petalume were unconstituticnal. dJude Lloyd H., Burke struck down the
plan with these words:

I must £ind that the basic constitutional rule is that no city
can regulate its populaticn growth numerically so as to preclude
residents of any other area traveling into the regicn and estab-
lishing residence therein. . . .By its anncunced policy the City
of Petalume viclates the constituticonal right to travel. As
indicated, I use the word 'travel' in general fashion to include

travel for the pﬂrpose of residence either temporarily or on a
permenent basis, O




Utilities and public service:

+ the capacity of the water system to provide
for the needs of the propesed development
without system extensions beyond those
normally installed by the developer;

. the capacity of the sanitary secwers to dis-
pose of the wastes of the proposed develop-
ment without system extension beyond those
normally installed by the developer;

the capacity of the drainage facilities to
adeguately dispese of the surface runoff of
the proposed development without system
extensions beyond those normally installed by
the developer;

the ability of the fire department of the
city to provide the protection according to
the established response standards of the
city without the necessity of establishing a
new station or requiring addition of major
equipment to an existing station;

the capacity of the appropriate =school to
abscrb the children expected tc inhabit a
proposed development without necessitating
adding double sessions or other unusual
scheduling or classrcom overcrowding, and

Guality of design and contrivution to public
welfare and amenity:

site and architectural design guality which
may be indicated by the harmony of the pro-
posed buildings in terms of size, height,
color, and locaticn with respect to existing
neighbtoring develcpment;

- site and architectural design quality which
may be indicated by the amount and character
of landscaping and screening;

+ 5ite and architectural design quality which
may be indicated by the arrangement of the
site for efficiency of circulation, on-and-
off-site traffic safety, privacy, etc.;

- the provision of public and/or private
usable open space and/or pathways along the
Petaluma River or any creek;

contributions to and extension of existing
systems of Tfoot or biecyecle paths, equestrian
trails, and the greenbelt provided for in the
environmental design plan;

+ the provision of needed public facilities,
such as critical linkages in the major street
system, school rocoms or other vital public
facilities;

Figure 2. Petaluma's Pcoint System.39 (continued)
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» the capacity of major street linkage to provide
Tor the needs of the proposed development without
substantially altering existing traffic patterns
or overloading the existing street system, and
the availability of other public facilities

(such as parks and playgrounds) te meet the addi-
tional demands for vital public services without
extension of services heyond those provided by
the develgoper.

Ezch item is rated on a scale of 0 - 5, No
development can be approved unless 1t receives
at least 25 points in this category.

» the extent to which the proposed develop-

ment accomplished an orderly and contiguocus

extension of existing development as against
leap frog development, and

+ the provision of units to meet the city's
policy goal of eight to 12 percent low- and
moderate-income dwelling units annually.

Fach item is rated on a scale of 0 - 10. No
developrment can be approved unless it
receives at least 50 peoints in this category.

Figure 2. Petaluma's Point System.
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Geographical Limits to Growth

At least four specific attempts have been made to limit growth
by designating a geographical limit to & city. They are 1) the Urban
Services Boundary of Lexington-Fayette County, Kentucky; 2) the Urban
Growth Boundary of the Mid-Willamette Valley in Qregon; 3) the
Development District of Coon Rapids, Minnesota and 4) the Blue Lines
of Boulder, Colorado.

The oldest of these examples is the Urban Services Area Bound-
ary in Lexingtcon-Fayette County. The boundary was drawn in 1958,
encompassing that area where services were presently available, or
where they were planned, based cn the most economical expansion of
sewage facilities., The boundary was intended as a strategy to imple-
ment a policy of "growth containment within a compact area."hl

Zoning has Tunctioned to preserve this boundary. Virtually
all land outside the boundary is zoned rural agricultural, It is
used, however, as a low density reslidential zone, where single Tamily
homes are permitted on minimum lot sizes of ten acres, and where the
use of septic tanks is approved by the loecal Board of Health.

The boundary alsc functions to encourage more compact and
economical growth within the Urban Services area and to preserve the
horse farms outside the boundary (an important economic asset) from
scattered urbanized growth.

Essentially the same approach has been undertaken in the Salem
area of the Mid-Willamette Valley in Oregon. In April of 197k, an

urban growth boundary was adopted by the Board of Commissioners of
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Marion and Polk Counties and the Salem City Council. (See map,
Figure 3)

The adoption of the boundary grew out of recommendations by
a Governmental Coordinating Committee of the Mid-Willamette Valley
Council of Govermnments. In August of 1970, the COG adopted a motion
that:

development work on comprehensive plans now underway for
Marion and Polk Counties and the City of Szlem include
delineation of an optimum urban growth boundary for the
central eity of Salem. ©Such a boundary should reflect
multiple considerations involving land use, sanitary
drainage basin limits, transportation patterns, econcmic 43
factors and soil types. (2, An Urban Growth Policy . . .)

As now adopted, the urban growth boundary defines an area
large enough tc accommodate Salem's expected growth for at least
twenty years. The 1990 population is projected to be 160,000 people
for the urtan area, ccmpared toc a 1970 population of 100,000,

The agreement signed by the three affected governments sets out
six specifie Urban Growth Pcolicies which shall serve as a basis for
"declisions pertaining to development"” in the affected area., The
policies are presented below:

.The parties hereto for thelr respective jurisdictions adopt
the following URRAN GROWTH POLICIES which shall serve as the
basis for decisions pertaining to development in the geographical
areas referred to below in a manner consistent with Oregon State

law and adopted comprehensive plans,

1) TFuture urban development shall be contained within the
geographical limits of an urban growth boundary.

2) An urban growth boundary shall be established by the parties
hereto and sald parties shall take the necessary action to
have the boundary and the policies herein set forth made a
part of their respective comprehensive plans.
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3) The area outside the urban growth boundary shall be maintained
with low-density living areas, open space lands and cother uses
compatible with the intent of the Urban Growth Pclicies.

LY All parties shall work toward the development of the most
efficient and econocmical method for providing specifiic urban
services to the area within the Urban Growth Boundary.

5) All parties should encourage the orderly annexation to the
City of Balem of the land within the Urban Growth Boundary.

6) All parties shall work toward improved delivery systems of
services thﬁﬁ require coordination by larger units of
governmend,

Although the signing of the agreement is viewed as a major
accomplishment, it is conceded that there are still major hurdles to be
overcome in its implementation, not the least of which is a need for
appropriate zoning and land use regulations., A seccnd major need
involves an information system to monitor land use changes, housing
supply, economic factors, traffic and transportation conditions within
the urban growth boundary.

A third major prcblem to be cvercome is the multiplicity of
governmental units, primarily special distriets which are reluctant to
relinguish control over the individual services they provide, It is
felt, however, that there must be centralization of the provision of
urban services if the policy 1s to be implemented.

Coon Rapids, Minnesota has taken a similar, though less compre-
hensive, approach to establishing a geographical limit to urban growth,
In April of 1972, the City Council of Coon Repilds adopted & resclution
establishing a development district line "north of which no subdivision
plats shall be considered by the Planning Commission or the City

b5

Council until further notice.”



The resclution further stipulated that no additional water or
sewer trunk line utilities would be constructed north of this line.

According to City Manager John Cottingham, a five-acre
minimum lot size iIs regquired for construction outside the development
district. Thus the northerly seven square miles of the city is left
vacant and the develcopment district is expected to accommodate the
expected growth of the city until the year 2000, with very little
extensicn of utilities.

Cottingham indicates that the development district has worked
well and seems to be well accepted by the public, No litigaticn has
been brought against the city with regard to the development district
to date.

Boulder's Blue Lines provide a fourth example of geographical
attempts to 1limit growth. They are similar to the other attempts in
that they are tied to pubtlic facilities. They are the least effective
of the geographical limits, however, primarily because they are linked
to only one public service.

In 1958, the "Blue Line" amendment to the city charter was
passed.h6 The amendment stipulated an elevation above which city
water would not be furnished. The line did not prove very effective,
however, and was described as a time-buying device, because developers
soon counteracted the intent of the amendment by locating other water
sources, Boulder has since enacted more extensive growth control

strategies.
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Population Limits

Although the legality of a given area's numerically limiting
its population is highly guesticnable, such a method has been proposed
in several places.

The first example of a citizen referendum on population size
took place in Boulder in 1972. Although the referendum was narrcwly
defeated, citizens did instruct their city officials to determine the
"optimum" population size of the City.u7

Boca Raton, Florida has gone one step Turther and attempted
to enact a population limit., ILate in 1972, a citizen referendum
resulted in legislation specifying that the ultimate number of dwelling
units that would be zllowed in the city is 40,000. Using an index of
2.5 perscns per household, this is expected to hold the population of
the city to approximately 100,000. As we saw in the Petaluma case, it
is highly deoubtful that the constitutionality of such attempts will be
upheld.L+8

it is interesting to note, however, a less direct approach to
populetion limits in St. Petersburg, Florida., In 1970, that city
adopted a land use plan which recommended holding the city!s population
to 375,000, even though current zoning would have allowed 500,000.
Subsequent efforts 4o rewcne at lower densities touched off a storm of
controversy. It 1s not known whether 5t. Petersburg will be able to
maintain the lower population size.L+9

Other zoning-related environmental controls include "special
rrovisions for flcod-plains, coastal plains, wetlands, stream banks,
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shoreland, steep slopes and erosion,” Even though these controls may




not be specificalily included in zoning ordinances, they do restrict
activities carried out under zoning ordinances,

An example of environmental controls within the concept of a
comprehensive plan may be found in Marshan Township, Minnesota., Six
environmental factors are noted and policy recommendations made with

respect to each. This approach is presented in Table 2.

Development Impact 'Taxes!

Many areas have responded to growth pressures by levying
charges on new develcopments to offset the cost of facilities and
services for the developments, and in essence, have heen attempting
to discourage development.

Although these charges are commonly referred to as 'taxes,’
in reslity, they are charges or fees, These charges typically are
levied in one of three forms: 1) the developer is reguired to dedicate
land for schools, parks, ete.; 2) the developer is reguired to pay fees
in lieu of dedication of land; or 3) the devyeloper is reguired to pay
fees for services provided in support and regulation of the development
process {building permits, site plan reviews, sewer ccnnections, ete.).

These charges are, of course, passed from the home bullder to
the homeowner, and as such, exhibit regressive characteristics. As
such fees raise the overall cost of housing, i1t is the lower income

population who find it more and meore difficult to purchase housing.

Miseellaneous

It is impossible to identify every growth control strategy
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Table 2. Marshan Township, Minnesotz, Recommendations
for Controlling Six Environmental Factors

Factor Examples of Policy Recommendaticns

Steep slopes Prohibit development on slopes above 18 percent and
strict on slopes above 12 percent

Wet soils Wetland zoning or public dedication of wetlands

Water guality Prohibit the location of industry asdjascent o the
Vermiilion River which will result in pollution of
the river

Allow on-lot disposal systems only on very large
lots on which hydrologic and scil porosity tests
substantiate the reliability of septic tank systems
for the density, conditions, and cumulative effect
of development that will occur

Erosion control Where the topsoil is removed, sufficient arable soil
should be set aside for respreading (tc a depth of
four inches) over the area

Drainage Reguire that the natural drainage system be main-
tained intact

Building permits should not be issued for structures
located in the floodplain

Open space All future subdivisions should be required to
dedicate ten percent of the total area (or cash in
lieu of dedication) for parkland purposes
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enacted around the country, because many are concealed in other
policies, and new cnes are emerging every day. A few of the newer
policies are listed below:

Transfer of Development Rights

Traditionally our property system assumes that development
rights come from ownership ¢f the land, The transfer of development
rights concepti:

breaks the linkage between a particular parcel of land and its
development potential and permits the transfer of that potential
or 'develeopment rights' to land where greater density will not be
objecticnable,

The use of the concept is under consideration for landmark

preservation in New York and Chicago.

Height Limitations

Although height limitations are usually adopted for aesthetic
reasons, they are also being used to limit density. Examples can be
53

found in Boulder, Colorado and Santa Barbara, California.

Negative Advertising

Some areas are now discouraging would-be residents in
advertising campaigns, in ccntrast to the earlier campaigns where
cities encouraged in-migraticn of both residents and industry. The
most notable example is the state of Oregon, where the governor and
a bumper-sticker campaign invite people to visit but not to stay. It
1s also notable that Ft. Lauderdale, Florida has abolished its
rublicity and advertising department, which last year had been funded

more than $580,OOO.5M
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Discouraging Economic Growth

Only a few areas have explicitly discouraged the in-migration
of industry, but some examples can be found., Boulder, Colorado
adopted the following poliecy in February of 1972,

The City shall discourage new primary employment centers
from locating in the Boulder Valley. Futher, it shall
also request other City, County and Federal agencies,
both public and private, to refrain from promotin% the
Boulder Valley for the location of such centers.”

Similarly, in the state of Ariwzona, it is reported that:

State SBenator Bob Stump began in February 1973 to hold
hearings on his bill to abolish the state's Department
of Economic Planning and Development, which is meant,
in effect, to encourage economic growth in the state.
During the hearings, Senator Stump displayed a sign
expressing his Teelings about growth: 5

'Keep Arizona Beautiful -- Go Back East.!
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CHAPTER IIT

EFFECTS OF THE NEW APPROACHES TO GROWTH

The focus of this thesis has moved from the emergence of
urban growth policies to the many forms they have taken. This chapter
conptinues the analysis of growth policies with an evaluation of the
social, economic and governmental effects of these policies,

The current state of knowledge regarding the effects of urban
growth policles is rather primitive, at best. This situation exists
because we have too little experience in limiting growth over time to
have good, sound measures of what the effects will be. Nevertheless,
early indications are that effects are significant, and that much mcre
analysis should be undertaken. This can be only a first step in that
direction.

The discussion is organized around the typical groupings of
social, economic and governmental effects. The divisions sometimes
break down, however, as the inter-relationships and interfaces among

them must be explored.

Social Effects of Growth Controls

The social effects of growth controls are complex and difficult
to decipher. We begin this process by looking at some characteristics
of the would-be migrants and their motives for moving.

In discussing motives for migration, the Commission on Popula-

tion and the American Future attributes the mobility of the population




to a desire for a better life, or in the scociclogical jJargon, as a

means to upward social mobility:

Migration is basically a process of adjustment. For most of us,
moving has led to better things. Whether across town or across
the country, movement provides access to areas of greater
opportunity. Immobility of people often reflects their isola-
tion from opportunities available in the mainstream of society --
soclal, eceonomic and peclitical.

Already, this raises oguestions of whether or not attempts to

limit growth are, in effect, if not intent, denying these opportunities

tc those whe are being restricted, and whether or not communities have

a right to do this.

The characteristics of these migrants also have heavy bearing

on the effects of restricting their movement, The Commissicn sum-

marizes their ldentity:

Whether it is a short or a long haul, those who move are
typically the better educated, more skilled young adults,
seeking a better life. Nearly a third of all migrants are
in their twenties, and they bring with them young children:
A tenth of all migrants are between the ages of one and four.

58

The effects of restricting or limiting this movement are both

internal and external. There are sericus implications both for those

being restricted from in-migration and for those who would restrict

them. The Commission enticipates this:

Migration, then, represents more than the numbers suggest.
Where five millicn young adults take their children and
reproductive potential sffects where future populaticn
growth will take place, and where heavy demands for housing
and health and educational services will be felt, It also
determines where some of our most capable young pecple, with
most of their prgguctive lives ahead, will contribute to the
nation's future.

Externally, the growth-limiting cities must consider whether

their efforts are denying opportunities toc would-be migrants.
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Internally, they must ask what deing without these migrants will
eventually mean te their community,

External Effects: Bxclusion and Transferred Costs

Consideration of the external sccial effects of urban growth
policies involves examining two specific effects: 1) the effect on
those whose in-migration is being restricted; and 2) the effect on
the surrounding areas which are likely to absorh the in-migraticn?

With regazrd tc the first effect, scholars who have examined
growth contrecls to date have found that it is primarily lower-income
persons whose migration is being restricted. Even though it is
conceded that this may not specifically be the intent, 1t has been the
effect.

After examining eight specific local growth controls --
exclusionary zoning, buying up land, staging growth, height, pollution
and nolise crdinances, refusal to extend city services, negative adver-
tising and regional controls -- Michael Agelasto draws this conclusion:

It is clear that most of the instrumentalities used by
localities for controlling growth are regressive --
they hurt.the ?oor without substa?tially hurtingégthers
and sometimes in fact, make the rich better off.

The means by whieh this exclusion is achieved is most fre-
quently through the housing market. Usually, the growth controls
operate to restrict the supply and therefore escalate the price of
housing. The poor are unable to alfford housing and thereby are
effectively excluded from an area,

Agelasto 1s Joined in his conclusion by Herbert Franklin's

assessment of the Ramapo Plan. In spite of the court's finding that
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Ramapo had coupled its restrictions with "provisions for low and
noderate income housing on & large scale," Franklin disagrees that
this is the case. He cutlines how this exclusion will be achieved.

Ramapo is part of Rockland County, New York, (see map,

Figure 4) described as "one of the wealthiest counties in the United
States." The Town of Ramapo controls about 60 square miles of unin-
corporated land., Within the town are several incorporated villages
that exclusively contrel land within their jurisdictions, Spring
Valley is the largest such village, with & 1970 population of approxi-
mately 18,000. Within the unincorporated area, asking prices for
houses {according to the 1970 Census) exceed $50,000, with the
exception of one census tract bordering on the village of Spring
Valley, where such prices were approximately $33,300.

The controlled growth ordinance (outlined in Chapter II)
applies only %o the unincormorated area of the township. In 1970,
although Ramspc had 71,739 white residents and 4,563 black residents,
almost all (4,147) of the blacks lived in the village of Spring Valley.
Thus few blacks live in the area affected by the ordinance,

These patterns of racial and income distribution will be
strengthened by the ordinance as the existing spatial zoning pattern
is perpetuated. Within the town there are six residential districts
with various lot size restrictions. They range from a maximum of
80,000 square feet tc a minimum of 7,500 square feet, However, this
T,500 minimum invelves c¢nly one per cent of the vacant land suitable
for develcopment. "0f all vacant land set aside for residential use,”

Franklin concludes, "fully 65 per cent is limited to what may fairly
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be described as 'large lot' zoning -- with minimum required lot areas
+62
of 25,000 to 80,000 sguare feet.

There are now no provisicns for multi-family hcousing in Ramapo,
although the rzoning did provide for eight to ten unit per acre duell-
ings prior to 1966. This was discontinued, according to the Develop-
ment Plan becsuse

« . +the provision of copportunities for extensive multifamily
development would he inconsistent with one of the prime objec-
tives of the Plan, to keep Tuture population growth at a moderate
level so as to preserve the general character6%f the town

and to aveold overburdening public facilities.

As a result of this, Franklin says, muliifamily hcusing will
now be limited to the inccrporated villages which already contain most
cf such housing. Thus, virtually all residential zones are limited
te single family housing.

Further, Franklin says, "the capital plan contemplates
hcousing densities that cannot support anything other than single
family housing'.

The result of these two facts, a lack of multifamily zoning
and plans for facilities toc support such zoning is thus summarized by
Franklin:

The presence of zoning digtricts for multifamily housing,

or of plans for community facilities to support such
housing, does not assure that lower income households

will have access to a community . . But the absence of such
districts, or planned facilities to support higher density
housing, does reinforce the conclusion that lower income
households will have to find housing elsewhere. This is not
because higher densities necessarily decrease per-unit land
and construction costs -- in many cases, this may not be the
case, It is simply because this form of development is most

appropriate for rental housing, and rental housing may be

the only kind of shelter that many lower income households
can afford . . .



It 1s evident that very little, if any, subsidized lower income
housing will be developed in Ramapo in the future. The town's
development plan dces not contemplate such housing as a public
responsibllity, nor does it provide (with the exception of permitted
elderly housing gﬁe in laboratory/ocffice zones) any encouragement of
of such housing.

Thus, in spite of careful work over a number of years, it
appears that even Ramaspo's growth controls may be simply a perpetua-
tion of the social problems identified by the Commission on Population
and the American Future:

Suburban communities typically are internally homogeneous, but
differ from one another along social and economic lines, with the
rich in some, the less affluent in others. Variations among
suburbs are becoming as important as those between the central

city and suburbs as a whole . , .,

These processes -- expansion and differentiation -- pose
critical problems for the contemporary United States . . . .

The first prcblem is racial and economic separstion --

blacgs and the poor in tthinner city, whites and the better
off in the suburbs. . . .

As noted earlier, the second external effect of such policies
involves the question of their impact on the surrounding areas. The
guestion inevitably arises, whether if by excluding lower income
heocuseholds, a given suburb is not just shifting the burden of providing
gservices to adjacent areas. As William Alonso has pointed cut, "An
industry or person excluded from one municipality will find a place

T

in another within the metropclis," or in the case of a metropolitan
area, another metropolitan area, or another state, ete. Again, what

gseems to the local area to be an issue of urban growth, isg in actuality

an issue of distribution, "both in the social and geographic sense'.




Internal Effects; A Static Community?

Beyond these external effects, it would be well for a city to
thoroughly consider what might be the internal effects of, over the
long haul, foregoing the contrivutions that such in-migrants might
meke. For instance, {2lthough this becomes highly hypothetical)
Ramapo might come to regret the day when its own children must move
clsewhere because they cannot afford the more than $50,000 homes that
are thelir only choice within the town. One is led to wonder whether
Ramapc might not be programming itself to experience at some future
point what many areas are already lamenting -- an exodus of young
reople, a "brain drain,"” leaving only a community of senlor citizens
with all the accompanying problems.

More positively, 1t would also seem conceivable that a com-
munity's growth policy cculd seek racial and age diversity. An
example of this with regard to race is the controversial racial
guota system of Qak Park, Illinols, That city is seeking to prevent
integration and re-segration by maintaining a racial guota cof 30 per
cent blacks in its population.

To accomplish this diversity, the city has included in its
Fair Housing Ordinance an exemption from antidiscrimination provisions
Tor any locations, transactions or buildings where such an exemption
is "designed to achieve integration and prevent or eliminate de facto
segregation or re—segregation”.6T

The conventional patterns of racial change usually involve a
short period of integration, while real estate practices and racist

attitudes work to re-segregate a community. De facto segregation
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transforms a previcusly zll-white suburb to an all-black suburb.
Urbanclegist Pierre de Vige reports that this process of resegregation
generally takes 12 years.68 This re-segregation is what Cak Park
seeks 1o prevent,

But whether Oak Park will be able to accomplish and maintain
racial diversity is guestionable, '"The greatest obstacle Lo Qak
Park's efforts to integrate,” contends David Lauber, "are the exclu-
sionary practices of other suburbs”.69

As neighboring suburbs practice exclusion of blacks, (often
through the growth policies analyzed here), tremendous pressures are
created for open suburbs like Oak Park to re-segregete. They are
simply the few places where blacks may find housing.

Whether or not Qak Park achieves and maintains racial diversity,
it has provided an important precedent. It is the Tirst city To
specifically attempt to view racial integration from a regional view-
point.TO It is the first city to design growth policies (using our
definition) to achieve internal racial diversity.

Like those of cother efforts to date, the internal effects of
QOak Park's policies te influence growth remain speculative. HNeverthe-

less, the internal effects cf such policies appear serious encugh to

merit much more extensive consideration in the future.

FEconomic Effects of Growth Controls

Few, i1f any, economists have explored the gquestion of how
limiting urban growth might affect the economies of urban areas, But

there are a number of related issues which may shed light on this
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guestion. Thig section is devoted to & discussion of these general
subjects. Included are discussions of how urban economies are formed,
whether limiting growth is peossible and how the no-growth argument
relates to cities, and the issue of economics versus the environment.
The section concludes with comments on specific economic effects on
income and the housing market that may result from attempts to limit
urban growth,

General Issues

Economics of Urban Areas. A brief review of how urban areas

develop economically is useful for understanding how urban growth
policies ar’fect this process.

Although economists have by no means articulated all the
processes of urban economies, they are in general agreement that cities
spring up vhere it is most profitable to preduce something ( a product
or service, that can be exchanged for the goods of rural areas
{primarily food and fibers). Thus where this exchange becomes feasible,
an industry will be formed, Jjobs created, and population will move in
and demand goods and services, Houses will be built, and goods
imported in exchange for whatever is being exported.Tl

As a city grows, its export base will expand, i.e. it will
begin to produce a greater variety of goods for export, and in turn,
provide a greater range of choice in goods and services to its local
residents.72

In the past, cities have acknowledged the export base theory of

growth by making this item the focus of their economic growth policies,
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Specifically, they have attempted to broaden their export bases by
attracting new industry. Thus industrial development campaigns have
involved as many lures as possible to make a comrmunity attractive to
industry. BSuch efforts have ranged from generous tax exemptions,
to providing good schools and amenities to make the community
attractive to the labor force, to allowing industries fto dump their
wastes, cost-free, into public waterways.

But as some cities have desired to change their growth policies
from unlimited to limited growth, they have been less cognizant of
the realities of the econcmics of urban growth. Many areas have
attempted ¢ limit growth by building fewer houses or Jjust restricting
the number of residents, failing tc acknowledge that more houses and
more pecple are merely responses to the economic (job) opportunities
available in the community.

Urben Economist Wilbur Thompscn has addressed this subject
briefly relative to Boulder, Cclorado:

To try to slow local growth by slowing housing construction is to
work backward . .

TInstead of trying to control city size by restraining residen-
tial development, it seems much more logical and efficacious to go
directly to the heart of the matter and control the job formation
that generates growth, to work from cause to effeect. Returning
to the example above, Boulder could choose Instead Lo argue,
before the State of Colorado, the case Tor decentralizing the
University of Colorado, spinning off parts to other attiractive
sites,

Therz is, however, difficulty in applying Thompson's proposal
and the gencral theory of urban economics to many of the areas enacting
urban growtin policies. This difficulty arises because of the distinc-

tion noted in Chapter I between the 'real' or functional city and




individual municipal Jurisdictions. Many of the areas enacting growth
policies are not integrated urban economies; they are only suburbs

or bedroom communities within the 'real' city or metropolitan area.
Thus the application of general econcmic theory to local (i.e. juris-
dicticnal areas) often breaks down because governmental jurisdictions
do not often coinclide with the integrated economies of urban areas,

Is Limited Growth Possible? Although many local governments are

attempting to limit growth, there is some doubt that it is actually
rossible on an area-wide basis. Thus, before exploring the economic
effects of limiting growth, 1t is appropriate to explore this basic
question of whether it is indeed possible to limit urban growth.

The opinions on whether it is possible to limit growth are
varied. William Alconso, a student of this subject, reports that
attempts to limit urban growth in Europe have not been very successful:

It migkt appear to be easier to limit growth than to promote
1t, but this is not the ecase according to a rich experience

of national poliecies in Burope and the socialist countries.
Moscow, Paris, London and Warsaw are among the centers where
vigorous policies have been followed to contain and reverse
growth. The means at hand have coften appeared foolprcof . . .
Even s¢, these centers have continued to grow, although perhaps

less than without these measures. These powerful tools have
failed in the face of more powerful social and economic currents

T
Alonso 1s thus skeptical that U.S5. metropolitan areas will he
able to limit growth:
While a small independent city might succeed in this, it appears
that metropolitan areas cannot. An industry or person excluded
from onsz mug%cipality will find a place in another within the
metropolis.

If tais is the case, we must conclude that the urban growth

policies of individual governments are not controlling urban growth,



but are merely shifting it to the remainder of the metropolis.
Unfertunately, the sum of several such individual policies 1s not
1ikely to produce an optimum urban growth policy for the entire urban
area,

The No-Growth Argument: Lessons for Cities. At a theoretical

level, ecoiomists are engaged in a heated debate over the effects of
"no-growth, " Although this debate involves eccnomic growth as well as
populaticn growth, it does bhear relevance to the limiting ¢f urban
growth. This relevance arises cut of the similarities of national and
urban eccnomles, In that the economies of urban areas are similar to
national economies, we might expect that limiting growth would have
similar effects at both levels.

Unfortunately, however, these arguments over no-growth are not
well develcped. There are those who contend that further economic
growth is undesirable because it will inevitably destroy the environ-

76

ment and ultimately the econcmic system itself, Qthers contend that

the only way to ilmprove the lives of the poor is through continued

T

economic growth. This is analogous to saying that the only way each
cf us is going to get more pie (distribution of economic wealth) is if
we have a bigger pie (a growing economy).

Whatever the results of these arguments, they have not provided
much enlightenment of the effects of limiting growth at the urban level,
One reason Jor this is that we lack a real-world situation for testing

such theories:

Unfortunately littie can be sald about the conseguences on a
c¢ity of population growth, decline or stability because the
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subject has been little studied. The absence of studies on the
consequences of growth or ne growth cannot be blamed altogether
on scholarly neglect . . .we have no instances for study which
combine local zerc population growth with economic well being.TS

A second reason for the un-applicability of these arguments to
the urban level is the breakdown in similsrities between naticnal and
urban econcmies, While the nation is self-contained, urban areas
must constantly accommodate in-migration and occasional changes in
physical size.

These arguments break down even further when applied to the
local {as cpposed to the urban) level, For the local levels, where
most urban growth policies have been formulated, are not integrated
urban economies. They are only subsets of this. Thus, neither
econcmic bsse theory nor the no-growth, economic pie arguments are very
helpful in assessing what the economic effects of limiting urban growth

might be.

Economics versus the Environment. An additional element of the

larger no-growth argument which may be relevant to the local situation
relates to the conflict between economic growth and the environment.
While this confliet has surfaced as cne of the prime catalysts

in the proliferation of recent growth policies, it has not proved to
be a clear cut, simple issue, Barkley points out that societies must
make a choice between these two items:

Any society must eventually realize that growth does not come

Tree and that one of the first prices to be paid is some encroach-

ment on the natural environment.

Later in his book he charges that the popular concept of

environmental degradation as a mere cxternality to the growth process




i1s a dangerous and misleading bellef:

Environmental decay is an integral part of the ecconomic growth
process. There is no concelvable way to produce, use, and
eventually dispose of economic commodities without creating

some degree of envircnmental decay. The longer economic growth
procecds, the more severe will be environmental decay. It is

a trade-off. The trade-off is acceptable to a point, but beyond
this point it can no longer be tolerated, To believe that
society can always have both 1s simply a regffirmation of that
ancient fallacy of 'something for nothing.' 0

At first glance, it would appear that urban grcwth pclicies
have sprung up because urban residents have recognirzed this point,
and are willing to sacrifice ecconomic growth in order to aveoid popula-
ticon Increases in their area or further urbanization cof rural land,
Thompson touches on this point in his implications regarding
Bouldert's efforts:

The sircerity of any brief for the case of no-growth -- the
protection of the natural environment -- is bound to be
highly suspect when the protectors live sprawled cover half-
and full-acre lots, with two or more cars in every driveway,
and when they make waste in the good old American way. Any
policy which permits the local inhabitants to hold their
numbers in check simply sc they can push their consumption
per capita tc the limit wouég seem to be more self-1indulgent
than environment concerned.

Barkley also touches cn the complexity of this issue:

It is not sufficient for affluent people, who compose a good
part of the environmental movement t¢ be willing to sacrifice
further increases in the conventionally defined standard of
living in order to restore and maintaln the environment.

They must also bte willing to raise the poor to ahove the
poverty line and to insure that people who lose their Jjobs
through reductions in employment opportunities still have

an adeguate income. Every environmental problem, Trom the

38T to the local dam, is also an employment problem; the
affluent must be willing to share with the poor and unemployed.

Specific Eeconomic Effects

From the preceding discussicn, it 1s evident that the economic

52
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effects of limiting urban growth are little understood., Nevertheless,
the following preliminary comments on these specific effects are
offered:

On Income: Whether and how limiting growth will affect the
incomes of & given arez is not at all clear at this point, and may
vary considerably with each situation. The general process of
urbanizaticn is for incomes to rise as the export base is expanded,
Thus, initial tendencies are to believe that restricting job formation
and populaticn growth will result in a shrinking export base, Llowered

83

incomes and general decline. But, again, caution must be used in
applying this theory. The theory is applicable only when applied to
integrated econcmies ('real' cities). Most of the areas attempting
to limit growth thus far do not fall into this category.

Even when apprlied to integrated economies, however, the theory's
prognosis of economic and income decline may not prove true., Tech-
nology may result in increased production per worker, and therefore
an expansicn cof the area's base, even though fewer jobs and people
are there. Thus incomes might rise in spite of a smallier population.

There is also the danger of relying too heavily on measures cf
income as an index of economic well being. dJust as GNP does not
measure all aspects of national well-being, per capita or gross income
does not account for the range of choice of goods and services avail-
able, or the environmental amenities available, etec.

Indeed, recent growth policies have in part sprung from this

over emphasis on economics (at least, as defined by such measures):
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The new attitude toward growth 1s not exclusively motivated by
econcmics., It appears tc be part of a rising emphasis on
humanism, and the preservation of natural and cultural charac-
teristice that make Tor a humanly satisfying living environment.

On the Housing Market: As was pointed out in the section on

social aspects, limiting urban growth restricts the supply of land
Tor urbanization and therefore increases its price. The impsct of
this has been felt most strongly in the housing market, but is likely
tc affect all kinds of real estate where growth pressures continue.

In that increased housing prices most severely affect the
lower-income population, it is primarily these persons that will be
restricted from growth-limiting areas -- unless, of course, there are
specific Influences brought fto counteract this. Where the market is
allowed to coperate freely, however, lower income populations will be
unable to afford the increasing prices and forced to seek housing
elsewhere -- too often at great distances from thelr employment
opportunities.

On a suburban level, or where limiting growth oc¢curs only on a
small scale throughout the urban area, this might have a negligible
effect on the area's economy. Where practiced on a large scale,
however, this shortage of low-income housing might produce labor
shortages in low-income occupations, and affect the overall efficiency
of the urban economy. Thus i1t must be realized that effects on the
housing market may eventually be felt in other aspects of an area's

economy.




Governmental Effects of Growth Controls

This section is deveoted toc a discussion of the effects of

urban growth policies on governing urban areas. The discussicn is
crganized in three subsections: 1) Recent trends in government that
affect urban growth policy; 2) How urban growth policies have com-
pounded the problems of urban government; and 3) How metropolitan-
wide urban growth policies such as that in the mid-Willamette Valley
may create pressures for consolidated metropolitan governments.

Trends in Urban Government

The govermmental effects of pelicies to eontrol growth must be
evaluted in light of two primary trends: 1) a rising level of demand
for the public services provided by local govermments; and 2) the
fragmentation of governing functions which results from multiple
Jurisdictions within metropelitan areas.

Rising Level of Serwvices., In a study prepared for the Commission

on Population and American Future, Rchert F, Drury has examined the
relationship of population change and local govermment activity. His
findings indicate that areas experiencing population growth have been
required fto regpond to dual pressures: l) the normal pressures of
providing services to an increasing population, and 2) a rapidly
increasing level of demand for public services.85
From & national perspective, Drury attributes & 135 per cent
increase in local government costs for the years 1957 to 1967 to the

Tfollowing factors:86

Total 135

Attributable to population growth 24
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Attributable to price level changes 67

Attributable to increase in services Ll

Since local governments are unlikely to be able to control an
increase in prices, and unlikely to counteract the trend of increasing
the level of services, they have responded to the pressures by attempt-
ing to reduce the amount cf populaticn growth they must accommodate.
Thus we find the proliferatiocn of policies oriented to limiting in-
migration.

Fragmentation of Government. While the structure of county,

municipal and townshlp governments has remained fairly stable, their
responsibilities have changed significantly in recent years.

A major manifestation of this change has been the creation of
numerous special purpose districts and authorities which perform
limited functions that formerly were under the domain of local govern-
ments, Examples of such units have included metro or region-wide
school authorities, water distriets, transportation authorities, ete.
Drury reports that these districts inereased in number from 8,000
in 1942 to 21,000 in 1967.8T

This fragmentation of responsibility has resulted in Increasing
complexity in the land development and growth management processes for
both governments and developers. For the developer, it has meant
coordination with many (rather than one) governmental entities to
assure adeguate facilities and services for his site. For the local
government, which usually retsins control over land use, it complicates

decision-making, since cverall quality of development will depend on




decisions of other governmental units as well as the basic land use
decisicn,

An example of this with regard to controlling urban growth may
be found in the case of Ramapo, New York. Although overcrowding of
scheols, and the accompanying rising budgets and taxes were a primary
object of concern leading to the controlled growth law passed in 1969,
the capital improvements plan on which the program is based does not
include school facilities. The financing and construction of schools
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are controlled by other levels of government.

Compounding the Problems of Urban Governance

The primary effect of urban growth policlies on governing urban
areas has hbeen a compounding of the problems of governance. This has
resulted primarily because of the fragmentation of government that
permits situations such as the one Jjust cited in Ramapo. Although
Individual govermments may not be responsible Tor providing even a
majority of public services to their residents, they can, through their
growth policies and land use controls, greatly affect the demand for
such services, Yet their autonomy exempts them from coordinating
these efforts with the various providers of urhan services. The
results are greater inefficiencles and iInequities in the provision of
services.

An exception to the individual urban growth policies, is, of
course, the metropolitan-wide policy of the Salem, Oregon area (mid—
Willamette Valley). The succeeding comments offer speculation on

how this policy might affect government in that ares,



Salem: Pressures for Metropolitan Government

While most of the preceding discussion has applied to the
growth policies of individual governments, the enactment of a
metropolitan-wide policy such as that in the Salem area will have
significant effects on governing the area, In this case, the general
purpose governments have sgreed to the urban growth policies, but the
successful Implementation of them will depend on cooperation and con-
sistency among the three major governmental units (Marion and Polk
Counties and the City of Salem), almost a dozen special districts and
several private service agencies,

The existence of these special districts 1s described as "one
of the bliggest obstacles to orderly amnexation to the City of Salem,"
-- the intended means of implementing the growth policy. It is also
significant that a workshop on the Urban Growth Boundary in November
of 1972 produced this conclusion:

"The Willamette Valley was seen by many as a natural Tor a
regional govermmental unit . . . More ccordination is

needed amogg.various govergéng agencies, both for efficiency
and to minimize overlap. .

Thus it will be interesting to cbserve in future years whether
a metropolitan wide growth policy such as that of Salem will provide
an impetus for metropclitan wide government. Since the boundary has
been in effeect for only a few months, it is too eﬁrly to assess in a

meaningful way how extensive its effects on government will be,
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CHAPTER IV

EVATUATING THE CURRENT URBAN GROWTH POLICIES

This chapter is an evaluation of current urban growth policies.
The policies outlined in Chapter 1I are evaluated in light of =
suggested set of goals for managing growth, and in light of the effects
discussed in Chapter III,

The chapter is organized in three sections: 1) a set of
suggested goals for growth management; 2) analysis of the current
policies ocutlined in Chapter II; and 3) a discussicn of the legal

outlook for controclling growth.

Goals for Growth Management

A meaningful analysis of growth pclicies must be in relation
to some set of goals. Although the present effeort cannot include
extensive analysis of what goals have been expressed by local govern-
ments so far, and indeed, each local area should articulate its own
goals for growth control, there are a number of general goals that have
been expressed and can be used for this analysis.

Outlined in the following paragraphs, these goals are derived
from the economic, social and governmental effects of limiting growth
as discussed in Chapter III and from the work prepared for the National
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Conference on Managed growth by Frank Bangs and Duane Searles,
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It must be stressed, however, that each local government should identify
and articulate for itself specific goals for growth management, The
general goals are cutlined below.

Social Equity

Al]l policies to control or manage growth will in some way
affect the distribution of goods and services in a comunity. Growth
policies should seek to maximize access for all classes of persons Lo:

1) decent housing

2) employment cppcriunities

3} adequate transportation

4} educational opportunities

5) recreationazl opportunities

Economic Well-being

All policies for managing growth should seek 1o insure economic
well-being for individuals and the community as a whole., This might
Include such traditional goals as Tull employment, minimum levels of
per capita income, stability of the local economy and diversity of the
industrial base, ete. Or, scme communities might find that economic
well-being must be redefined to include environmentel preservatlion,
even at the expense of some of these traditional economic measures.

This goal becomes ever more difficult to define and articulsate
as concepts of econcmic well-being are being constdntly re-evaluated
and re-defined. Even so, growth policies contain extensive implications
for the economy cof an area. Thus each community should seek to define
this goal for itself and evaluate i1ts policies for effectiveness in

achieving this goal.
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EInvironmental Quality

Geals for environmental quality should encompass the broad
sense of the word -- that is, they should be concerned with man's
physical and sccial environment as well as the natural environment,
Thus, they should seek to protect man from ncise, glare, air pellution,
as well as protecting natural wilderness areas or floodplains.

Efficient Provision of Public Bervicesg

Failure to achieve this and the concomitant ‘crisis situations’
have given rise to many current growth control strategies. Thus one
goal of growth management must be to coordinate development and pro-
visicn of public services to avold crises and assure a high level of
public service and maintenance cf the environment,

While rather general in scope, these goals provide an adequate
framevwork for analyzing efforts used by cities so far in contrclling

growth,

Analysis of Current Strategies

Zoning Strategies

Although zoning is perhaps cur strongest land use control and
therefore an integral part of any growth policy, it is not sufficient
for managing growth, By itself, it can at hest he a backdoor approach
to controlling growth; for while it may guide how people use land, it
is preobably a very minor consideration in what has drawn people to an
area in the first place,

While 1t is encouraging that uses such as agriculture, con-

servation, and cpen space are coming to be recognized as legitimate
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useg of land and therefore being protected and preserved through

zoning, it 1s discouraging that zoning has been used, in most instances,
in a way that will restrict the eccnomiec and housing opportunities of
lower-income persons.

In almcst all of the technigues cited in Chapter II, zoning
has been used to reduce the intensity of land use, Specifically, some
form of large lot zoning has resulted. This would indicate that cities
are failing to consider that goals of social equity and environmental
guality might in many casces be better achieved by increasing land use
intensity in some areas. The exceptions to this, of course, are FUD
and density zoning, which do allow more innovatlon and intensive uses
of land.

On the whole, areas which are relying heavily on zoning
strategies for managing growth are failing to acknowledge the many and
inter-related forces which are causing growth and which must be con-
sidered in order to control it. These areas should expand their scope
tc insure consistency of their zoning with other goals and policies
regarding growth,

Once a growth peolicy is designed, zoning efforts are extremely
important. The Tailure to coordinate zoning with the intent of the
growth policy and other land use controls can thwart implementation of
the growth policy.

Morateoria
Although there is not extensive evidence on the effects and/or

problems of moratoria, their use has been highly criticized by government




as well as the construction industry. The previocusly cited study
undertaken for the U.S53. Depariment of Housing and Urban Development
yvielded an extremely negative analysis of their use as a means of con-

trolling growth:

"The sewer moratorium 1s an example of a regrettable charac-
teristic within the American governmental process--ad hoc,
piecemeal efforts to solve a complex prcblem rapidly by
gimplistic means, The problems which produce waste water
disposal and treatment deficiencies are far deeper than
technical shortcomings in a physical system. They inveolve
fundamental and long-term issues of urban growth and of
social equity. They invelve the process of land specula-
tion, the nature of the building industry, and the politiecal
currents by environmentaliste and advocates of zero population
growth. Mcst actions to initiate moratcria have responded to
an immediate physical need,"9%

The authors levied six specific ccomplaints against the use of
moratoria. On the minus side, they contend, moratoria can and do
contribute to the following:

1} Short term spurts of construction to be followed by sudden
sharp drops in activity if facilities to relieve the
meoratoria are not fortheoming:; i.e. a dangerous imbalance
in housing production.

2) Hardships and inquities for small builders.

3} Discrimination ageinst apartments and other cost efficient
higher density housing in some areas.

4} Serious roadblocks to production of low-to-mcderate income
housing due to escalating costs of land where sites are
available, and discrimination against higher densities.

5) A positive encouragement of urban sprawl to Jurisdictions
not covered by the contrels but within commuting distance
of major employment centers. Along with this is encourage-
ment of septic tank development in these areas and package
treatment facilities which may or may not be at non-
polluting standards.

6) A stimulus to complicated bureaucratic processes and capital
works delays as the several levels of government inevitably
involved struggle 40 resolve the administrative, environmental
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and Tinancial issues.
These conclusiong are primarily hased on a case study of
Montgomery County, Maryland and the Washington D.C, metropolitan area.
Most of this area had heen under some form of sewer moratorium since
1970. In spite of these moratoria, a report issued by the county
executive In May of 1973 indicated that the moratoria had not been
effective at all in relieving the crises which had prompted their
enactment. The study cited excerpts from that report:
"The results (of the moratoria) have been disappointing. The
increase in sewage Tlows has not tapered off. The residential
construction rate has actually increased.
Despite the aggregate high rate of building, the distribution
of sewer service has become guite distorted, especially where
the State moratorium has been in effect. Several construction
firms that have operated in Montgomery County for many years
are faced with finaneial ruin. Since September 1, 1972, two
individual apartment projects received sewer service commit-
ments on grounds of hardship amounting to 330,000 gallons per
day. This corresponds to about 660 houses, Had the same
capaclity been distributed among builders with no work, it would

have gone a long way towards easing their problems and creating
a more competitive market during the period of scarce capacity.
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In spite of this criticism, moratoria have displayed the
virtue of providing some impetus to the filling in of vacant land
skipped over by development, even thcugh facilities were available,
Herbert Frankiin has also suggested that tempcrary moratcria
on development may be justified in the case of a locality which can
document that it has absorbed growth faster than its neighbors. Such
an area may, he contends, be able to show that its schools and other

facilities are over crowded because of the failure of its neighbors to

accept a 'fair share' of metropoiitan growth.9
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In summary, it must be concluded that moratoria sre one of the
least desirable strategies for controlling growth, Their back door
approach and limited scope renders them useful only as a stopgap
measure, and evidence indicates that they may not even be effective
in this rcle, Mcoratoria will never be an effective substitute for
ccntrolling the economic and social forces which bring growth to an
area.

Special Development Permits: Ramapo

The Ramapo Plan is one of the most progressive and promising
systems of growth control, although a good case can be built that It
has been used in an exclusionary manner in Ramapo. But the technigue
itself is neutral, and offers significant promise for insuring better
guality of growth.

The chief virtue of the Ramapo technigque 1s that it links "the
private initiative to the public capacity,'" as Robert Freilich, the
attorney chiefly responsible for its design has expressed it.‘95 By
relating residential development to the provision of public services
and the capital improvement plan, it will allow the town tc alleviate
many of the ills it has suffered as a result of pressures from rapid
growth. The plan cffers a means of svoiding the poor quality of
services or crises situations that frequently occur where residential
development precedes the provision of services. It also offers
relief from property tax pressures that prematurely force land into

urban use. This will be accomplished in a broad sense because services

will be previded in a more efficient and economical manner, In the

gshort run, it will come about-as assessments are rolled back or




decreased to reflect the current value of the land, and increased as
they become more avallable for development.

As a system for growth management, however, the plan may he
¢riticized on several grounds. Firest, its preoccupation with residen-
tial development makes it highly suspect as a selective growth policy.
That 1=, Ramapo, as most suburbs, is competing for a good tax base.

If Ramapo can attract commercial, light industry, office and research
develcpment, while holding back residential development, it will be
able to give 1ts residents a higher level of public services at a lower
tax effort per household than adjacent communities.96

Additionally, this preoccupation with residential development
18 a treatment of the symptoms and not the causes of growth. Ramapo's
controls affect how growth will be accommodated, but they do not
address the more meaningful question of what draws people to the area.

Answers to this question would necessitate a broadening of
scope in Ramapo's plan to consider how 1t fits into the regionsl
pleture, i.e. it would regquire consideration of where Ramapo residents
are employed and whether Ramapc 1s providing its share of the need for
low income housing in the region.

In summary, while Ramapo has provided an important tocl for
planning and land use control, the plan still suffers from narrowness
of scope, treating symptoms instead of causes, and failing to consider
thorcughly the ultimate product which it will produce,

Housing Unit Limits

Petaluma's plan for controlling growth is attractive because

cf its simplicity, i.e., it simply controls growth by allowing only 500
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housing units tc be bullt per year. Unfortunately, like many simplistic
solutions to complex problems, the plan contains deficiencies,

Like other strategies discussed thus far, Petaluma's strategy
has been to attempt to control growth by controlling symptoms. The
Pplan has failed to acknowledge that dwelling units are only one of
meny factors inveolved in urban growth. Like Ramapo, and the many
areas enacting moratoria, Petaluma has exhibited a narrow point of
view, controlling housing instead of the causes of growth, and failing
to consider its role in the regional picture. Also like Ramapo,
Petaluma has concerned 1tself with the rate of growth, but not the
ultimate results of growth.

Unlike Ramapo, Petaluma's ccontrols have been struck down by
the courts as a violation of the constituticonal right to travel.
(This question of legality will be further treated in the section on
the legal outlook for growth control).

In spite of the shortecomings of the Petaluma Plan, it does
contain one aspect that offers hope for improving the guality of
develcpment. This has been explained by John Hart in his discussion
of the Petaluma case:

it is useful to see & season's crop of development plans
together - the city can Jjudge the effect they have in

combination. The ideaz of a competition is attractive:
it should, in theory, encourage sounder, more sensitive

development. . .Furthermore, a city can encourage what-
ever particular gqualities it finds lacking in past
development. . .

. » .Best of all, as Petaluma Mayor Helen Putnam points
out, such a system 18 honest: +that is: 1t does not
1imit growth by some indirect method, like large lot
zoning or simple refusal to extend utilities.
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In summary, Petaluma's plan of 1limiting the number of housing
units suffers from 1) a lack of regional considerations; 2) failure
to consider the real causes of growth, and 3) a failure to consider
the ultimate or end product of the attempts to 1imit growth.

Its virtues include the fact that its intent is to achleve a
desirable rate of growth, and the inncovative concept of holding a
competition to insure that the community will receive the best develop-
ment that the market has to offer.

Urban Limit Lines

The concept of a geographical limit to urban growth, partic-
ularly as it is emerging in the Mid-Willamette Valley in Oregon is the
most promising system for contreoliing urban growth thus Tar devised.
This promise stems from the fact that this plan is the first to con-
sist of an area-wide plan and to have addressed causes as well as
symptoms of growth.

Although the Urban Growth Boundary was officially adopted only
this year (1974), the resolution leading to its enactment passed by
the advisory commission in 1970 called for the ineclusion of mulitiple
considerations in its formation -- considerations of land use,
sanitary drainage basin limits, transportation patterns, economic
factors and soil types.98

Thue, although there are still many problems to be sclved with
this concept, it at least has been based on an awareness of the many

causes and responses involved in growth. In contrast to the other

strategies for controlling growth, this cne was based on an expected
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population projection (for 1990), Following this projecticn, the needs
for housing, Jjobs, schools, parks and sewer and water Tacilities were
projected. The urban growth boundary was then drawn to accommodate
these needs., In addition, extensive studies have been and are being
undertaken to assess the effects of the growth boundary on land costs,
property taxes, and the provision of low and moderate income housing.

Nevertheless, there are still many problems to be solved and
questions to be answered. For example, Salem's growth control system
deals with the ultimate product but has given little attention to how
fast the area will grow. It is conceded by officials that Implementa-
tion will be meost hindered by the multiplicity of govermmental juris-
dictions in the area. They have moved to rectify this situation,
however, by mandating that no more special districts will be created,
the territory of no present distriet will be expanded, and the city
of Salem is to be the provider of urban services for all land within
the urban growth boundary.

Questions of what will happen when the area encompassed by the
bvoundary is completely developed will, of course, have to be answered.
But they do not seem crucial at this point. The twenty years that is
expected to ensue before this occurs should yleld clarification on the
legal questions of mobility, and may yleld technologies and techniques
for better accommodation of growth. What ig crucial at this point is
that Salem consider the desirability of limiting growth, and begin to
devise means of making this a realistic alternative. The urban growth

boundary is a reasonable step in this direction.
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Population Limits

Although information on the attempts to limit population
growth on the lcocal level is scarce, the practice is highly guestion-
able, even in ite conceptual stages,

The most obvious hindrance of its use 235 & means of contrel-
ling growth arises in connection with the constitutional rights of
mobility, which include the right to migrate and settle. (This
problem is further dealt with in the section on the legal outlock for
growth control).

Beyond the legality, the population-limit method suffers from
the same defects as most others. It fails to deal with the question
of the rate of growth. It fails to consider trends and needs of the
metropolitan area of which it is a part. It deals with housing units
and numbers of people, symptoms rather than causes of growth.

In the case of Beea Raton, it also appears that the soeial,
governmental and econcmic effects of the limit have not been adeguately
considered. The 1limit has caused inflation of already high land
prices, and created problems for the government required toc enforce 1t.
Questions must also inevitably be raised regarding the development of
land immediately adjacent to the city limits, and regarding what will
occur when the limit has been reached. On the whole, the population
limit is ancther example of & simplistic sclution for a complex
problem.

In spite of this critieism, a population limit could conceivably
be a valid part of an area's growth policy. But such a 1limit must be

based on the limits of the area te suppert the population in a
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desirable manner. An excellent example of this would be an area with
definite limits to its water supply. Where it could be shown that an
area had access to only a certain amount of water, it would be impera-
tive that 2 population limit be part of the area's growth policy.

Population limits should be adopted, however, only after
careful analysis of the area's ability to support the population, not
as a first step in a policy based on selfish environmental or eccnomic
interests.

Environment-Related Controls

In that degradation of the environment has been a highly
visible consequence of rapid growth, it is not surprising that environ-
mental protection has become cne of the focal points in the attempts
to limit growth. But preventing degradation of the environment should
be viewed as a result of good growth management, rather than a means
of limiting growth.

Using environment related controls to limit growth often
results in a failure to consider other needs and pressures in a com-
munity. Envirommental protection should be balanced in relation to
many other issues: the economic and social needs of the community,
the ability to provide public services to the community, etc.

Assessments of environmental impact should be an important part
of insuring guality development, and therefore must be part of any
city's land use controls. But their narrowness of scope, both in terms
of concept and area censidered, renders them unsatisfactory as the major

or onily means of controlling growth,
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Development. Impact "Taxes"

Like environmental degradation, rising and expanding public
service costs are a highly visible consequence of rapid growth; and
like environmental controls, financing public services has become a
feoecal point for attempts to contreol growth.

Development impact taxes, more properly called charges or
fees, have thus been levied in attempts to '"make growth pay for
itself.”" But like other simplistic sclutions, these charges offer
nc panacea for insuring limitations on growth.

An analysis of development impact 'taxes' as they are levied
in the State of Oregon has been prepared by Hammer, Siler and George
Associates for the National Association of Home Builders., While they
find that such 'taxes' have the virtue of low administrative over-
head, they conclude that the negative impacts of them override the
virtues,

The authors charge that the development impact 'tax' consti-
tutes double taxation Tor previcus residents of an area who oceupy new
development (as opposed to new residents), and that it is regressive,
Their conclusion:

Heusing markets are sensitive mechanisms providing a basic
commodity none of us can do without. The development impact
tax would tamper with that mechanism in what has been shown
to be an inegquitable, inefficient manner with results con-
trary to state and loeal goals and needs., The effect of the
impact tax i1s most severe on elderly as well as low and
moderate income households. The impact tax would extend from
new construction to existing sale and rental units, raising
prices and rents with no change in quality.

In spite of these findings, the imposition of such charges has

been upheld in two recent court cases, In Associated Home Builders of
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Greater East Bay, Inc, versus the City of Walnut Creek, the Supreme

Court of California upheld a state statute authorizing cities and

counties to reguire the dedication of land and/or payment cf fees as a
R e s 100

condition to the approval of subdivision maps.

In a similar case brought by the Homebuilders, the Court of

Appeals of California ruled that
It was neither discriminatory nor arbitrary to impose a
license fee upon the business of constructing dwellings
measured by the number of bedrooms in the units to be
constructed, even though the fees which were imposed upon
the construction of residential dwellings were substan-
tially higher than the fees imposed on commercial and
industrial structures.

In spite of these court cases, development impact charges
constitute a highly undesirable means of controlling growth., By
raising the price of housing, they inevitably exclude lower income
residents and shift this demand to adjacent areas., Thus this approach

may compound regional problems, in addition to raising issues of

double taxation and regressiveness,

The Legal Outlook for Growth Controls

At this point in time, the legal cutlook for controlling
growth is hazy. Attempts to limit growth have raised questions with
regard to basic constitutional rights that have long been thought to
be clear. It is beyond the scope of this thesis to attempt any
resolution of these issues, but legal questions must be considered in
designing any urban growth policy. Thus a brief overview of the
current legal status of growth controls will be presented.

The two most controversial and far-reaching court decisions for
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growth control are these regarding the Ramapo Plan and the EHousing Unit
Limit in Petaluma, California.

The Petaluma Plan was struck down by a federal district court
in northern California in January of this year. The court found in
that case that "the basic constitutional rule is that no city can
regulate its populaticon growth numerically so as to preclude residents
from any other area from traveling into and establishing residence
there."lo2

Remapo's Plan, on the other hand, was upheld by the Court of
Appeals in New York in May of 1972, This court also warned against
freeczing population levels or against excluding large segments of the
population, but found that Ramapo had met these requirements:

They seek, not to freeze population at present levels,
but to maximize growth by the efficient use of land,
and in so doing, testify tc this_community's ccontinuing
role in population assimilation.

In both casges, the dissent has been complex and heated; it is
likely that such measures will continue to be a fruitiul source of
litigation.

In the meantime, cities are confronted with many questions:
what are the legal limits for controlling growth, what are the
implications of these decisions for home rule, and will it ever be
possible to control population growth,(in-migration) on a local level?

Most growth-control efforts to date have been criticized for
limiting individual rights to mobility. What seems to be lacking

clarification is some balance of these individual rights against the

general welfare -- i.e., is one locality in an urban area a sufficient
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definition of general welfare, or must evaluaticns of general welfare
include an entire metropolitan ares rather than only one municipality
within the urban area?

While populaticn limits appear unconstitutional at this point,
it ig not inconceivable that a metropolitan area could demonstrate that
it is in the interest of the general welfare to limit the population
of the area. Ag mentioned earlier, the most logical hasis for this would
be the limitations of providing an adequate water supply to additional
residents. Attempts to limit growth con the basis of preserving the
envircnment or the Tiscal ability to provide services will be much
harder to substantiate and thus much less likely to be successful in
the courts.

One of the largest obstacles to stronger land use control and
therefore growth control is the myth that "a man can use his land any
way he pleases regardless of his neighbors." This issue of the
unlawful taking of land has been examined by Bosselman, Callies and
Banta, After extensive analysis, they have concluded that:

The myth of the taking clause is inhibiting the sort of
reasonable regulatory acticn that is needed to protect
the envirornment while respecting the position of indi-
vidual landowners. In weighing strategies to deal with
the taking issue, therefore, we begin with an awareness
that a new legal doctrine will have little impact unless

it filters down to where the action is. The law in this
area is what local officials think it is,"10%

Finally, they conclude that "only an approach that rejects the
two extremes -- stop-growth and full-speed-ahead -- will provide a
long range sclution to the problems posed by the taking issue.”lo5

In summary, two major conclusions may be drawn with regard to
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the legal cutlook for controlling growth, They are:

1) Attempts to limit growth on the part of individual
goverrments within a metropclitan area are highly
suspect and will come under increasing attack in
the courts for their exclusionary effects.

2) Population limits, housing unit limits and other direct
restrictions on the mobility of individuals are uncon-
stitutional and will not be upheld in the courts.

An exception to tThis second conclusion may occur where such
limits can be shown to be necessary to the general welfare of an entire
metropolitan area. Buch justification will be much more likely to be
upheld if linked to the ability of the land to support development,
the ability to provide an adeguate water supply to the area, or some
other natural limit to growth in the area, Limits to growth based on
environmental protection or the fiscal ability of the government to

provide public services are much less likely to succeed in courts.



CHAPTER V

CONCLUSIONS AND RECOMMENDATIONS

This chapter contains general conclusions drawn from this work
and recommendations for designing urban growth policies. The recom-
mendations are presented in two sections:

1) A Framework for Policy Formulation. This section

designates major factors which should be considered
in designing urban growth policies,

2) Strategies for Implementing Urban Growth Policies. This

section recommends alternative strategies for implementing
urban growth policy.

The chapter concludes with suggestions for further research.

General Conclusions

1. Urban Growth policies enacted to date have primarily been

efferts by the suburbs to enjoy the benefits while shifting the costs

of growth. With the exception cof the urban growth boundary in Salem,
almost all growth policies tTo date have been enacted by local govern-
ments employing only a leocal perspective. Thus the policies have been
preoccupied with limiting the numbers of people or houses in their
particular jurisdiction. Whether achieved through indirect controls
such as zoning or enviromnmental controls, cor through direct limits
such as population or housing limits, the policies have effected the

exclusion of low income persons and their concomitant lower contribution



to the tax base and higher demand for services. Thus most urban growth
policies have merely been a new form of competition among suburbs
for the best tax base and lowest demand for public services.

2. The Urban Growth Boundary in the Mid-Willamette Valley is

the best example of 2 pelicy to guide urban growth to emerge so far,

The efforts in the Mid-Willamette Valley are the Tirst to consider
sceligl, economlc and envircnmental effects of a growth pelicy, and to
enceompass population as well as geographical limits. It also repre-
sents one of the Tirst attempts to consider growth on a metropolitan
wide basis as opposed to a local basis.

3. This research re-confirms the inappropriateness of deter-

mining growth policy on the local level, and points up the ever-

increasing need for state and national urban growth policy. As discussed

in conclusion one, to allow local governments to determine the growth
of & metropolitan area from their local perspectives 1s to allow per-
petuwation of racial and econcomic segregation, and to compound the
problems of planning for efficient and eguitable provision ¢of public
services and educaticnal and economic opportunity throughout the region.

4. Urban growth policies of local govermments are unlikely

te be upheld in the courts unless they are supported by comprehensive

planning and reflect regional needs and concerns. In splite of the

upholding of the Ramapo Plan by the New York Court of Appeals, strong
charges have been made that the implications of the plan as used in
Ramapo are counter Lo constitutional rights. Thus it is likely that

efforts such as this will continue to be before the courts, and are
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unlikely to be upheld if it can be shown that they compound problems of
the regicon and violate constitutional guarantees of rights of mobllity
or equal protection of the law.

5. In spite of the foregoing criticisms, local governments

should continue to design urban growth policies. Reasons for this are

three-fold., First, some areas are likely tc continue to grow rapidly
in spite of stabilization of national population growth. Secondly,
although there is almost unanimous agreement that state and federal
policy should guide urban growth, this action is nct likely to come
soon, In the meantime, local governments will continue to be faced
with problems of growth.

Lastly, although there is considerable doubt about cur present
ability to significantly influence growth rates, it remains unproved
that we cannct influence them, Thus the most rational course for
cities to pursue is to attempt to control growth using the best current
available knowledge and tools.

The next section cutlines recommendations for accomplishing

this.

Recommendations for Designing Urban Growth Policies

A Framework for Policy Formulation

This section outlines recommendations to local governmments for
designing urban growth policies., The recommendations are made in light
of the legal restraints noted in this work -- that growth policies may
not seek €Lo 1limit the mobility of persons or restrict housing, education

or economic opportunities to selected segments of the population.



Rather, urban growth policies should seek to maximize these
opportunities and achieve a high gquality of 1life for all classes of
people. In order to accomplish this, a loecal government must consider
the following factors in designing any growth policy:

1) A Regional Perspective: The primary requisite in

designing responsible urban growth policies is the adoption of a
regional perspective, ILocal jurisdictions must acknowledge their inter-
dependency with the remainder of the metropolitan area., To the degree
that local citizens travel to other jurisdictions for employment, educa-
tion, shopping and recreational gpportunities, the local jurisdiction
forfeits the validity of its claims to its right to "determine its own
destiny."

Thus the first step In designing a growth poliey should be to
obtain estimates of regional growth and decide how the local jurisdiction
fits into the regional picture. The local government must then seek to
take responsibility for its share of educational, housing and economic
opportunities for all socio-economic classes of pecple expected to
comprise the growth of the region.

This regional perspective may be obtained by comparing the
following factors for the local jurisdiction and the metropclitan

106
area:

Social Indicators
Racial distribution
Age distributiocon

Educational Levels
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Economic Indicators
Per capita and household income levels
Industrial and commercial acreage in relation
to population concentrations

Employment totals and kinds of employment

Governmental Indicators
Tax burdens per household
Per caplta expenditures for government facilities

and services

Housing Indicators
Average cost of housing

Housing needs by total numbers and price ranges
Rates of Growth

Total numbers of population

Employment levels

The difficulty of gaining this regional perspective will

depend a great deal on the availability of information concerning these

In addition to the U.S., Bureau of the Census, such information

is often obtainable from local banks and financial institutions,

chambers of commerce and planning agencles,

Where no metropolitan-wide plaznning or governing agencies

exist, local govermments desiring o control growth should utilize the

growth-control issue to provide impetus for establishing such agencies.

Results might be similar to the Council of Governments responsible for

establishing the urban growth boundary in the Mid-Willamette Valley.

The insertion of a regional perspective into urban growth policy



design should sitrengthen the position of any respcnsible local growth
policy. Some areas may be able to show that they have accepted more
than their fair share of regional growth and therefore are justifiled
in prohibiting or &t least slowing the amount of growth they must
accommodate.

Other areas may be forced to acknowledge that they have enJoyed
more of the benefits and Tewer costs of regional growth. Thus they
may find that their growth policy must be designed to accept more
growth,

This does not imply, however, that all jurisdictions must be
identical -- that each must accept a share of housing, residential,
industrial and/or commercial development. For this might not at all
be optimum for the metropolitan area as a whole. Instead, each
Jurisdiction must assess what its rcle should be in the metropclitan
area, whether that be industrial suburb, bedroom community or integrated
community with all land uses, etc, Then, the Jurisdiction shculd plan
for and =accommodate its share of growth in light cf regional needs
and the role it plays in the regicnal economy.

2) Desirable Rate of Growth: Although the tocls for deter-

mining the best rate of growth are little understood at this point,
cities should attempt to determine what for them is a desirable rate of
growth.

Factors to be considered in determining this rate of growth
must include:

a) Past rates of growth. The city should examine past rates

of growth in terms of population, employment, housing constructicn, etc.



b) Ability of the city to provide services. After assessing
past rates of growth for the city and region, the city should attempt
to analyze the needs for public services which these rates of growth
require. If the city's ability to provide these services is greater
or lesser than the rates of growth, a desirsble rate of growth would
be one at which the city could provide the needed public facilities
in a reasonably efficient manner.

This may not be done, however, independently of the needs of
the metropolitan area., For the situation may be that all jurisdictions
in the area are pressed, experiencing crises in providing public
services. In this case, it may be the responsibility of all juris-
dictions to accept such pressure., The alternative -- of allowing one
or a few such jurisdictions teo limit growth, only means shifting the
demand to adjacent sreas and intensifying the crisis for them. Again,
each jurisdiction must accept its share of the burdens of regional
growth,

3) Choosing Optimum Size: Optimum size varies with each

individual area. The guestion is probably not crucial for areas which
have few constraints on their growth, i.e. areas which can expand
indefinitely and have unlimited water supply, etc. QOthers, however,
mey be approaching land or water constraints very rapldly and need to
address the cuestion of optimum size very quickly.

Whatever the situation, optimum size should be considered in
any long-range growth pelicy. The following factors must all be con-

sidered in determining optimum size:
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a) Physical or geographical size. Fach city must assess its
geographical limits to growth. This is basically determined by the
amount of land available for urbanization. This concept, however, is
complex in itself, for the amount of land is determined by political
and technological factors as well as natural or topographic characteris-
ties.

In general, optimum geographical size should be based on
1) the amount of land suitable for development -- free of hazard from
floods, earthguakes, etc., and 2) the amount of land available for
building after provisicns are made Tor the conservation of wildlife,
prime agricultural and environmentally critical areas, and the pro-
vision of adequate recreational and open space,

b) Optimum population size. Optimum population size must be
estimated on the basis of 1) a desirable density of population within
the geographical limits; and 2) the ability of the area to economically
suppert a population.

Ultimately, of course, optimum size must identify & relation-
ship between geographical, population and economic size.

L) Community Goals: Dvery community must design its growth

policy to be consistent with its social, economic and environmental
goals. While these goals may vary for each community, every growth
policy must be evaluated to ensure consistency with these goals.

In summary, the framework for designing any growth polliecy at
the local level should consist of 1) a regicnal perspective; 2) an
attempt to determine optimum size for the community; 3) an attempt to

determine a desirable rate of growth for the community; and
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It} consistency with environmental, economic and scocial goals of the
communi ty,

Strategies for Implementing Urban Growth Policies

This section recommends a variety of ways in which localities
may seck to control or manage urban growth.

1) Economic Strategy: Since employment cppertunities are the

major motivation for migraticn te urban arcas, this factor offers the
greatest hope for controlling urban growth. Thus areas desiring to
limit urban growth should underteke to contrel the rate of Job forma-
tion. Although, there is not extensive knowledge of how To do this,
cities have been attempting to accelerate job formaticon for years.
They should now examine these measures, and reverse them, where
necessary, te slow the rate of growth.

A very powerful aspect of this is an areat's attitude toward new
industry. If a city has established tax policies in the past to
gncourage industry, it should now censider reversing these incentives,
by taxing and regulating industry more heavily.,

Thesge strategies must be undertaken with caution, however, and
carefully analyzed for their effects on the economic well-being of the
aresa.

2) Provision of Public Pacilities: Once a city hes attempted

to control growth by controlling the economic (or other) incentives for
migration, the next strategy must address questions of how the planned
for {or inevitable?) growth will be acccmmecdated. The most powerful

tool for influencing where and how development will occur is the
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provisicn of public services and facilities. Ramapo has used this tool
in a very effective manner and given the nation a prototype for ensuring
compact development and efficient provision of public services, Cities
experiencing growth pressures should consider this tool as a means of
controlling future growth.

Although a2ll cities might not find Ramapo's specific point
system applicatle, such a system should be readily adaptable to other
areas. Such point systems should he devised that sre appropriate to
the services provided by the loecal government.

A second method of controlling the provision of services is to
adopt an urban services boundary, similar to those in Salem, Oregon and
Lafayette County, Kentucky. While Ramapo's method controls the rate of
development and ensures contigucus development, the services boundary
or urban limit line controls the ultimate extent of development. Both
should be included in any strategy to control development,

Whatever the specific strategy for controlling the provision of
public services, it 1s Imperative that this function be under one
central authority if urban development is to be controlled. This was
recognized in the policy of the Willamette Valley, where the city of
Salem has been designated as the provider of future urban services,

3) Tand Use Controls: Although the provision of services is

intimately tied to the system of land use controls, 1t is imperative
that the latter controls be strong and consistent with the intent of
the growth policy.

The most common of these contrels is zoning, All of the zoning

strategies outlined in Chapter II are potential strategies for guiding
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growth, These controls may be augmented by healith and building codes.,
Density standards and height regulations may also be as important as
the besic zoning decisions.

Caution should be exercised to insure that these controls are
not determining the growth policy rather than being a means of imple-
menting it. Caution sheculd also be used to prevent their use for

exclusionary purposes and/or effects.

Suggestions for Further Research

This thesis gives rise to many unanswered questions for which
further research is imperative if we are to more wisely guide urban
growth, Some of these areas for research guestions are:

1) Research should be undertaken immediately in areas which
have attempted to control growith to determine the social, econcomic and
governmental effects of limiting greowth and fo analyze the effective-
ness of various policies and strategies.

2) TFurther research intc the causes and motives for migration
might yield hetter insights into which variables should be manipulaied
to contrel growth.

3) Arnalysis of the characteristics and problems of areas experi-
encing various growth rates might yield better information regarding

desirable rates of growth for various sizes and kinds of cities.
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APPENDIX A

AREAS WITH GROWTH CONSTRATNTS

This list was ccmpiled from two sources:

1) a list of areas with growth constraints issued by the

Urban Land Institute in March of 1973: and

2) the author's ccrrespondence and research as of July, 197L.

California

Brentwood

Fremont

Jenner

Livermore
Milpitas

Palm Springs

Palo Alto

Pacific Beach

Los Angeles

Napa

Oakland

Petaluma
Pleasanton
Sacramento County
Santa Clara County
San Diego

San Francisco

San Jose

Ventura

Colgrado

Aurora
Boulder
Denver
Colorado Springs

Connecticut

West Windsor

Florida

Boca Raton

Dade County

Miami

Palm Beach County
Manatee County
Sarascta County
S5t. Petersburg

Idaho

Boise

Illinois

Chicago

Maryland

Prince George's County
Baltimore




Massachusetts

Amherst
Lincoln

Minnesota
Minneapolis-53t. Paul
Nebraska

Lincoln

Omaha

New Hampshire

Portsmouth

New Jersey

Madison Township
Mahwah

North Bergen Township
New York

Ramapo

Long Island

Oklahoma

Tulsa

QOregon

Astoria
Eugene
Salem

Vermont

Burlington

89

Virginia

Arlington County
Charlottesville
Fgirfax County

Loudcen County

Prince William County

Wisconsin

Dane County
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