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ABSTRACT
COMFREEENSIVE FOLICY PLANS

FOR THE LANSING TRI-CCGUNTY REGICN

By Keith Max Honey

This thesis attempts to assess the risks, potential, and implica-
tions of policy planning., A policy planning prcgram is viewed as an
integral and necessary part of comprehensive plan preparaticn--a process
which promises a new planning dimension by keying plan-meking to the
decision-making process of government,

Historical data was relied upon to trace the origins of the planning
movement within the United States and to determine the early influences
which shaped and molded present planning theory and philosophye The reform
movement at the turn of the century is credited with creating the needed
emotional framework for publie planning and also for planting the seeds of
weakness which still plague effective planning. Today, the quest for a
new and more effective planning approach is hampered by the past heritage
of an independently established planning board preoccupied with physical
Flans and legislatively separeted from political decision-makinge

Regional planning, in particular, has been Landicapped by its
advisory function within a fragmented institutional fremewcrk, Without
the benefit of any formal relationship to the power structure of the metro=-
politan community, the regional planning effort has often been limited to

an ineffective and frustrating exercise, A program of policy plamming is

suggested as a promising, if unproven, technique for bridging the wide gap
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between plan-making and plan-effectuation within metropolitan areas,

The case method was utilized to document the author's experience in
undertaking a policy plan program for the Lansing Tri-County Regicnal Plan-
ning Commission, Area growth trends and development problems were identi-
fied to emphasize the need for policy solutions to Regicnal planning problems,
The history and program development of the Tri-County Commissicn was also
reviewed to indicate the evolution of and conceptual framework for a policy
planning program, A unique part of thie program was the wide use of citizen
groups in developing and reviewing Regional growth objectives and develop-
ment goals,

The Tri-County experience reveals the many pitfalls and risks which
are inherent in a policy planning undertaking. The complex physical and
social needs of a metropolitan Region presented a web of tangled interrzla-
tionships which made clear statements of goals and policies a difficult and
demanding technical task, The wide participation of citizens in the goal
formation process also revealed problems in planner versus citizen values,
in articulation of goals in terms which could be grasped by the layman,
and in conflicting attitudes toward the legitimate functions of government,
These problems, along with the serious political ramifications inherent in
policy formulation, indicate the serious and critical limitations of policy
planning,.

These limitations are balanced, however, by increasing evidence of
enlightened attitudes toward government and by encouraging signs »f more
responsible citizen concern with the urban environment, The use of new and
more sophisticated analysis technigues, such as systems analysis and opera-

tions research undertakings, would enable the policy planning process to
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expand its scope and direction into the fruitful areas of decision theory,
political science, and other relsted disciplines which could foster a wider
range of knowled:e and understanding than has been possible under the tradi-
tional planning process.

This thesis concludes that the potentials and implications of policy
planning can result in a new and vital leadership role for the professional
planner=-a role in which the planner tecomes an urban generalist placed in
a unique position of public trust, DBefore he can assume such a role, how=-
ever, the planner must change his attitudes toward the democratic process
of government and must develop an enlightened concept of his professional

role within en urban society,
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A SEARCH FOR EFFECTIVENESS

In his search for a more effective role in urban society, the
professional planner is struggling through a period of critical self=
appraisal and objective re-examination of purpose. Serving as a catalyst
for such self-conscious introspection is the accelerated rapidity of
social, physical, and technological change presently occurring within the
United States, Rapid change has resulted in equally rapid urbanisation,
leaving a residue of physical and social problems desperately in need of
solution.

Charged with a growing responsibility for finding solutions to
these problems, the urban planner suddenly realizes the need for more
refined research, for more wisdom, and for more effective planning tech=-
niques, Today, as perhaps never before in its history, the American
planning movement is in a position to influence and shape the urban phys-
ical enviromment, "“And yet, never has the path of righteousness been
less clearly marked out."1

In his search for self-betterment, the planner is investigating
new and complex technical processes which will hopefully light the path
to more sophisticated and realistic planning proposals, Mathematical
growth models, electronic data processing, operations research techniques,
systems analysis, and a host of other highly complicated research and

lMelvin M, Webber, "Comprehensive Planning and Social Responsi=-
bility: Toward an A,I,P, Consensus on the Profession's Role and Purpose,"
Journal of the American Institute of Planners, Vole. 29, No. 4 (November,
I963)’ Pe 232,
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analysis methods are exerting a revolutionmary influence upon the technical
phase of the planning process.

As important as these new analytical tools are to the technical
aspects of the professional planning operation, they do not remove the
Archilles hesl of the planning process--implementation of plans. Through-
out its relatively short history, the long step between plan-making and
plan-effectuation has never been effectively taken, This missing link
in the chain of activities known as the plamning process must be found
if the professional plamner is to meet the increasing challenges of urban
growth,

Past attempts to utilisze various legal "tools" for effectuating
plans have been only partially successful, The oomvential approach of
implementing plans through soning controls, subdivision regulations,
oapital improvement programs, or urban renewal projects have often been
found laeking in “real power to design the domestic enviromment,"2
Despite the past planning advancements afforded by these legal tools,
*fully apprepriate legal mechanisms are yet to be dévised to implement
land policies core

Deficiencies in conventional implementing procedures are especially
apparent at the level of metrepolitan or regional planning, The nation's
unprecedented expansion of urban populations has occurred mostly within

2James E, Lee, "Role of the Planner in the Present: A Problem
in Identification,® Journal of the American Institute of Planners,
Vol, 2]" Noe 3 (1958” Pe E °

3Charles M, Haar, Land Use Planning:s A Casebook on the Use
and Re-use of Urban Land (Boston: Littls, Brown and Company,
» Po .
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the suburban areas surrounding large central cities, Today, America is
almost 70 per cent urban and nearly one-half of these urbanites reside
in metropolitan areas with populations of over one um@.h Urban
growth within metropolitan areas has spilled into the fragmented juris-
dictions of numerocus local govermments, With each loeal unit of govern-
ment enacting and administering its owm land use controls, umcoordinated
and inefficient development is often the result. Moreover, regiocmal or
metropolitan plamning commissions which have been farmed to provide some
guidanos to metropolitan development are usually only advisory in nature
with no real legislative power to implement rational planning propoull.s

There is a need, then, for new and bold approaches if regional
plans are to influenee physical development. Somshow methods must be
devised to provide the missing step between plan-making and plan-
effectuation, a step which will influence the multiplicity of publie
and private decisions and actions which form the basis of growth within
urban regioms., For "all growth is simply the sum of decisions made
individually by thousands of persoms, few of whom were considering the
offects of their decisions upon the metropolitan pattorn."

bgoott Greer, The Citys Myth and Reality. (New York:
The Free Press of Gioncoo, » Pe 1o AT,

5In Michigan, for example, the Begional Planning Cosmission Act
(Act 281, Public Laws of 1945, as amended) does not allow such commissions
to enact or administer soning regulatioas or subdivision contrels.

6Rog1m1 Plan Association, "Hitting Tomorrow's Targets,®
for the Regiom Project, New York, Regional Booklet No, 5 (May, 1963), p. 2.
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This thesis outlines the advantages and risks of using "policy
plans® as an instrument to develop & more effective plamning procedure
within urban regions. The Policy Plan process is based upon the assump-
tion that some kind of community-wide coneensus of plamning goals and
development policies must be arrived at before realistic plans for future
growth can be prepared, It further assumes that once growth goals have
been agreed-upon, a comprehensive plan for future growth will be mere
readily used by community leaders because it reflects previously accepted
policies and goals,

Policy Plans can also serve other purposes, They can be new
tha which guide the evolution of a particular comsunity by
bringing the social, physieal, econamic, and political considerations
into more mesaningful fom.7 For the articulation of planning goals
and the policies necessary for their attaimment forces the cosmunity to
decide upon such basie questions as “"what would we like to achieve and
how can we best achieve it.*8 Policy Plans can also become “usable®™
master plans consisting of policy statements which guide the day=to-day
decisions of government.’

The formstion of Policy Plans is therefore a potentially new
dimension in the art and philosophy of planning--a dimension which places

THeary Fagin, "Organising snd Carrying Out Plamning Activities
with Urban Governpeat,® Journal of the American Institute of Planners
Vol. 25, No. 3 (‘W‘. I9;§; PPe 109-1—15.

8E, A. Levin, "The Plamner, the Council, and the Citisen's

m-g;.ziutiw', Planning and Civic Comment, Vol. L (September, 1962),
Pe o

Deanis O'Harrow, "New Teechniques for Shaping Urban Expansion,®
P Advis Service, Chicago, American Society of Planning
%nmhig"“', m"&'—ﬁpmomuon No. 160 (July, 1962), pp. L<5.
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the planning process squarely in the public decision-making arena, For

if "the planning process must play an important role in supplying policy
alternatives and pressing foar decisions from the earliest and broadest

level of policy formation,"'°

then this places the plamming process and
the professional planner in the hallowed halls of politics where policy
decisioms are ultimately made.

This kind of political involvement, in turn, opens a Pandora's
box of implications relative to the planner's role im a democratic
society, If policy decisions at the political level do indeed influence
and shape physioal growth, how far should the planner venture into the
political framework to influence the decisions which are made? Does he,
as a public servant, have a basie responsibility to society to present
alternatives of choice and to press for enlightened decisions on physical
development issues which may run counter to the mainstream of public
thought? What advantages and risks are involved if, indeed, the planner
does ont;or into policy=forming activities? What should be his limita-
tiohs, his guide~lines of operation, his end objectives?

These and similar questions call for a oritical re-examination
of the role of the professional plamner as an ageant who serves the public
interest. Yet these are the kinds of philosophical ramifications which

are reised when the formatiom of Policy Plans are undertaken as part of
the plaming prooess.

103tuart ¥, Chapin Jr., nmn Land Use Planning, (New York:
Harper and Brothers, 19575, pe 258,
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This thesis attempts to assess the professional and ethical
implications involved in the formation of public policies relating to
physical growth, Experience in Policy Plan procedures, however, is
limited to a few tentative programs undertaken mostly by metropolitan
or regional planning commissions. Because of this limited experience,
very few guidelines are available concerning the problems, the advantages,
or the risks involved in carrying out such a program. The msin body of
this thesis, therefore, will set forth the unique approach being utilised
by the Lansing Tri-County Regional Planning Commission in undertaking the
formation of Policy Plans, It is hoped that such an identification and
apAlysis can add to the present limited body of kmowledge concerming the
formtion and implementation of this process.

The scholarly limitations of the case method are well-known,.

Case studies describe events occurring over a given period of time and,
as such, are limited in their significance by the capacity of the author
to objectively interpret these observations in a meaningful way,ll Ia
additien to these inherent difficulties in method, the analysis presented
in this thesis may have been biased by the author's involvement in pre-
paring policy plans for the Tri-County Region. In order to partially
minimise some of these problems, strict adherence to the case method will
not necessarily be followed, Rather, an attempt will be made to comcen-
trete upon the background of thinking and philosophy which influenced

Uposcos C. Martin (and others) om a discussion of the case
method in Decisions in Syrecuse. (Bloomington: Indiana University
Press, 19 9 Peo 18,
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the Tri=County Policy Plan approach., Specific delineation of desirable
policies and needed development goals will also be given to illustrate

the complexity of policy plan formation, Prior to such delineation,
trends influencing regional growth along with development problems needing
policy solution will briefly be reviewed so that the need for specific
policies can be identified and supported,

In a further attempt to minimise personal bias, the Tri-County
Policy Plan program will be related to the broader universe of curreant
planning theory., Hence, the first portion of the thesis will trace the
evolution of the plamning process within the United States and will
attempt to relate this evolution to the need for new concepts involving
planning activity in the public decision-making process. The importance
and advantages of public policies as they relate to physical development
will also be described.

Finally, the experiences of the Tri-County staff in reviewing
goals and policy statements with citisen groups and with the Commission
itself will be documented to illustrate the difficulties and problems
invelved with this type of procedure, The concluding portion of the
thesis will attempt to summarise the implications of Policy Plan prepara-
tion upon the traditional concept of advisory regional planning and upon
the role and function of the professional planner, In this section of
the study, the many penetrating questioms which confront the plammer
when he attempts to enter into the field of policy formation will be
identified--questions which need sound and wise solutions if planning is
to become a guiding foree in shaping the physical envirocnment of the
future,
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The remaining pages of this thesis, then, will be devoted to the
documentation of a regional agency's search for more effective and
realistic planning procedures--procedures which will hopefully bridge
the wide gap between the making of plans and the implementation of plans.
Such a search has led to the embracing of policy planning as a new dimen-

sion to the planning process,






CHAPTER I
PLANNING IN EVGLUTION

From its crude frontier beginnings to its present-day industrial
complexity, the United States has been characterized by rapid physical
growth and dynamic economic expansion, Indeed, growth and change--
complemented by a free and democratic society--is part of the Ameriocan
tradition.

These growth changes have had a profound effect upon the nation's
attitudes toward the physical environment. The change im man's cultural
attitudes, in turn, wvas in response to the vast technological changes of
the industrial revolution. One of society's most significant reactions
to the urban chaos created by the industrial revolution was the grass-
roots reform movement at the turn of the Century, Out of this movement
was born the feeble beginnings of city plamning within the United States.

A imowledge of the historical evolution of the changing charecter-
istics of the mation is perhaps basic to an understanding of the forces
vwhich molded the contemporary attitudes toward urban planning, This
chapter, therefore, briefly outlines the evolution of the naticm's
development from a predominately rural to an almost completely urbam
society. Interwoven within this documsntatiom is the response of the
plamning movemeat in meeting the changing needs of an urbanising people.

Utilising this historical data as background, an identification
will be made of the contemporary theories of the planning function,
Finally, the critical need for a change in planning emphasis and the
desirability of plamning involvement in the decision-making process of
government will be set forth,
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The Early Years

Sinece the first white man set foot upon the uncharted wilderness
of America, the development and use of land has been intimately linked
with man's welfare, The democratic form of government within t he devel-
oping republic soon became involved and concerned with the use of the
nation's land resource. "As the slow, painful process of creating a
Nation unfolded, the land and its control and use became the main focus
of national coneern.'l

Federal concern with land development was a guiding foree in
shaping the natiom's early settlement policies for the Northwest Terri-
tories and resulted in the rectangular survey system which divided lands
into sections of 6LO acres eaeh,? The Northwest Ordinance also set forth
the principle of disposing of the public domain by sale to private indi-
viduals and the reservation of certain lands for educational purposes.
The Northwest Ordinance of 1787 reinforced these provisions and, in
addition, imitiated the procedure of federal grents-in-eaid to the states
for public lchooh.3

Land settlement policies were periodically amended by Congress
throughout the early 1800's, with much debate and conflict resulting
from the issues of land payment provisions, the sise of tracts to be

IU. S. Department of Agriculture, Land: the Yearbook of Agriculture.
(Washington, D, C,: U, S, Government Printing Office, 1958), pe 59.

2Benjamin H, Hibbard, A History of Public Land Policies. (New
Yorks Doubleday and Company, 1902, pe 32e

Hhe Report of the President's Commission on National CGoals,
Goals for Americans. (Columbia University, 1960), p. 268,
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s0l4, and purchase price of acreage.l The outgrowth of these issues led
ultimately to the "free land" policy and the 160 acre settlement unit as
established by the Homestead Act o_f 1862, Early land settlement policies
were designed to encourage rapid settlement of an unchartered frontier so
that the nation's basic wealth--land--could be quickly put into produetive
use,>

As the settlers nigrated to the vast western territories, various
federal policies were emsacted to encourage internal improvements for trans-
portation purposes. From the early 1830's toabout 1870, lands were
granted to the states, railroad interests, and private development com-
panies for the building of wagon roads, canals, railroads,md other
transportation Wts." Many of the first settlements on the raw
frontier were born along these transportation lines and prospered into
full-fledged cities during the industrial revolutiom.

With the rise of industrialisation during and after the Civil War,
cities grew and expanded to meet the new demands of an industrial age,
Between 1850 and 1910, the percentage of the mation's population living
in oities increased from 15 to 4S per cent.! Cities flourished as the
nation MQd in response to industrial needs, The individual worker's
dependence upon walking or herse-drawn vehicles necessitated erowded
living areas in e¢lose proximity to the factory., Cities therefore expanded

Lgivbard, Ops Cite, pe 35

5V, Webster Johnson and Raleigh Barlowe, Land Problems and Policies.
(Wew York: McOrew-Hill Book Company, Inc., 195h), pe 18.

6Ihm0, PPe 63-68,

THomer Hoyt, "World Urbanisation: Expanding population in a
Shrinking World®, Urban Land, Washington, D, C,t Technical Bulletin No,
13, Upril, 1962), p. 1h.
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in a compact form, with cheap tenemeat housing located within the shadow
of the factory smoke stack.

The chaos of urbanisation during the later part of the 19th Cen-
tury caused a gradual shifting of national attitude toward land development
policies, Widespread dissatisfaction with the urban enviromment resulted
in many indictments against the city and against the urban way of life,
Society nostologically recalled better days when a simple and uncompli-
cated rural enviromment held the promise of & good life, These past
attitudes toward the city are still engrained in our culture, as illus-
trated by the following statement by Rachael Carson,

There was once & town in the heart of Amsrica where all life

seemed to live in harmony with its surroundings, The towm

lay in the midst of a checkerboard of prosperous farms, with

fields of grain and hillsides of orchards where, in spring,

white clouds of bloom drifted above the green fieldse..o So

it had been from the days many years ago when the first

settlers rusod their howses, sank their wells, and built

their barns,

The city of the 19th Century was the product of repid industrial-
isation accampanied by uncontrolled speculation, The new urbanism had
nntarcd' technological advances, fostered a new industrial economy, and
produced lavish material rewards, Yet the free-enterprise system had
also produced confusion and chaos of the: physical environment, Shocked

by this environment, society rebelled and demanded reform.

The Wave of Reform

The late 19th and early 20th Century was a period of upheaval,
oivic awakening, and reform, Society saw life in the industrial city

Shachael Carson, Silent Spring, (Bostont Haughten Mfflin
Company, 1962), ppe 1-2.
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leading to physical and moral decay. Misery and squalor darkened large
sections of many of the larger communities, Boston and New York, for
example, eontained "congested slum areas where the latestand poorest
immigrants massed in densities uarivaled even by European citiu.'9
There was a depressing comnsistency about the 18th Century factory town
which "bred mediocrity in every aspect of 1ifee.es"' Reform became the
by-word wvhich swept a pervasive atmosphere of the Renaissance over America.

The Land Reform Act of 1891 reflected the mational temper of the
times, Besides repealing many of the previous laws pertaining to federal
land policies, this act reflected a significant shift in philosophy by
authorising the President to set aside forest, mineral, and park lands,ll
Thus the first teantative step was taken toward a new aad growing move~
nent-=conservation, This movement grew ocut of the recegnition that the
frentier period was ending, that private control over natural rescurces
needed ourdbing, and that large public advantages could be secured through
multiple purpose development of resources.l? Through the efforts of the
Theodere Roosevelt administration, and his dynamic Chief Forester Gifford
Pinchot, mumerous national poliecies were enasted to regulate, comtrol,
and manage the natiocn's resources.

The seal for reform was further demonstrated by a growp of jour-
nalists using a new shoek technique:called "muckraking,® Powerful and

Blake McKelvey, The Urbanisation of America; 1860-1915, (New
Brunswicks Rutgers University Press, 1963), p. 1k,

10prthur B, Gallion, The Urban Pattern, (Princeton: D, Van
Nostrand Company, Inc., 1950), pe 80.

1jchnson and Barlowe, Ope Cite, pe 65.

12Hans H, Landsberg (and others), Rescurces in fmerica's Future

(Bltzthoru Resources for the Fusure, Inc,, Johns Hopkins Press, 1963),
Pe .
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bhard=hitting literature set forth a moral and ethical indictment of the
inhwaen corruption and decay which marked the industrial city.? Out of
this indictment arose an increasing concern with the sociological effects
of urbanism upon the behavior of man in mass society,

While the muckrakers focused upon the political and moral corrup-
tion of the city, another group of humanitarians were dealing with housing
and social conditions, A series of studies and reports were subsequently
published which deplored the slum conditions of the large metropolisell
Public comcern with the use of private property soon became an issue as a
result of these writings.

During the late 1800's another reform group became concerned with
furnishing park facilities within urban areas, The Boston park Study im
1893 led to the creation of the first Metropolitan Park Commission and
set the stags for a new pattern of park planning by other large eitiolols

Out of this public dissatisfaction with the urban enviromment arose
& new concept of the city., Through the active participation of numerous
citisens and leading architects, the 1893 World's Columbian Exposition
4ransformed the mmddy-serub-oak wastes along Chicago's lake froat into a
gleaming “white city," Accustomed to urdan nzl_inus, millions of people
saw for the first time "a splendid example of eivic design and beauty in

”'nn group of journalists known as the "muckrakers®™ were person~
i1fied by Lincoln Steffins, The Shame ¢f-the Cities, (New Yorks McClure,
Phillips and Company, 190L),

1'I*Anong the earliest of these publications were: Henry George,

Progress and Poverty, (New York: Doubleday, Page and Company, 1902);
Jacob Ries, How the Other Half Lives, (New York: Charles Scribmer's

Sons,1890; and the various reports of the New York Tenement House Com=
mission during the late 1800's,

15McKelvey, Ops Cit., ppe 190=193.
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the classic pattern and on a grand scale, and they liked 1t."16 Visitors
to the Exposition took the impressions of the "white city" back to their
home commmities and began to wonder why their cities could not be as
orderly and as beautiful,l7

The Exposition mariked the feeble beginnings of city planning within
the United States,® Every large city planned to become the "city beau-
tiful.,® During the next twenty years, many community plans were prepared
by architects and landscape architects emphasising city beautification,

The roots of the planning movement were thus sunk deeply into the
fertile soil of eivic design and physical beautification., It took many
years for these roots to spread into a concern for the social and economic
factors which also help shape the human enviromment,

The Expanding Scope

The origins of planning sprang from 8 city beautification revolt
against urban ugliness. While this revolt was the strength which promoted
early planning acesptance, it wvas also the shackles which bound the planning
movement to & pre-occupation with the "grand plan,® For the heritage of
the city beautiful is still deeply emtremched in the planning operation
of today,.

16pcbert L, Wrigley, Jr., "The Plan of Chicago: Its Fiftieth
Anniversary,® Journal of the American Institute of Planners, Vol, 26,

No, 1 (?Obrllll'!. 960,) pe 31.

17jessie Heckman Hirsehl, "Chicago Exposition-1893," The State
Journal (Lansing: March 1, 196L).

18Rovert A, Walker, The lengg Function in Urban Government,
(Chicago:s The University cago Press, 2nd Ed., 1950), p. 1.



.
1
i
.
M|
Ry
i ad T

.
0
[
- ¢
N
. :



.16-

During the early 1900's, it became the civic vogue to have a city
plan, Such groups as civic leagues, womenl!s clubs, merchants' clubs,
Commercial clubs, and various civic hprovénent associations sponsored
plan-making by private comsultants., All of this activity was performed
in something of a vacuum and because of its intangibility, most of these
early plans were unsuccessful in influemcing urban dmlepmt.19

An exception was the Chicago Plan prepared by Daniel Burnham in
1909, Sponsored by the Commercial Club of Chicago, the "Plan of Chicago"
becams the standard "comprehensive® approach of an emerging plamning pre-
fouion.zo Prepared by d esign-oriented professionals, the plam dealt with
a regicnal park system, rapid transit, street improvements, and a "eivic '
center,” The plan was implemented by an aggressive selling progrem which
covered not enly civie groups but also the schoolse?l Much of Chicago's
present physieal character can be directly traced to the public works
program which earried out many of the plan's proposals,

The Chiocago Plan had a trememdous impaet upon the plaming move=-
ment, %"Its influence is manifest im the grand pomoctiuo,nhtmd in
every important plamning rcpoﬂ...."zz The success of its public works
orientation stimulated an atmosphere of hope as to the potentials of
planning to re=-shape cities. Yet the very strength of the Chicago Plan's
public works orientation proved to be its weakness, In subsequent years
the plan was not wpdated and the Chicago Plan Commission steadfastly

19Ge1110n, Ops Cit., pe 8l.
20yalker, Qp, Cit.s Pe 196
2l4rigley, Opy Cite, ps 33
22a1ker, Op, Cit., pe 223,
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refused to become concerned with slum clearance, took only mild interest
in soning as an implementing means, and failed to grasp the view that
planning should be concerned with controlling the use of private property.23

The city beautiful movement as personified by the Chicago Plan did,
however, plant the fertile seed of city planning within the publie's con-
science, Plamning slowly becames accepted as a publiec function, Hartford
created the first oity planning commission in 1907, followed closely by
Chicago in 1909 and Detroit and Baltimore in 1910,24 The problems of
inadequate housing were debated at the first national plamning confereace
in Waghington, D, C, in 1909, and an urgent call was sounded for improved
housing codes, for soning ordinances, and for mere basic ph.mr.hu."’5

From 1915 until the depression years, planning gradually shifted
its emphasis. The new idea of soning, fostered by laws relating to
nuisances, began to be debated and explored. The nation's first soning
ordinance in Mew York City in 1916was followed by a reash of similar regu-
lations within large and small cities during the 1920's, The advent of
soning also served as & stimulus for the oreation of public planning com-
missions and by 1922 there were 185 official plammning commissions in the
United Stltu.26 However, these "official®™ commissions were placed care-
fully in independent positions outside of the political process. The
reform movements' exposé of "dirty® politics and the need for am "objec-
tive" viewpoint seemed to indicate the wisdom of an independent admin-
istrative structure,

23&“0, Pe 273,

2y, 1, Clmstead, "The Town Plamning Movement in Americs," The
Amuals, (January, 191k4), pe 181,

2McKelvey, Opy Cites pe 125.
26‘&]1'01', 2! C’.to. Pe 26,






During the 1920's the scope of planning widened to include not only
urban esthetics and public improvements but also transportation, soning,
parks, and subdivisions of land, The influence of the "garden city® move-
ment, set forth in England by Ebeneser Howard during the late 1800's,
began to be felt in America and was reflssted in the increased planning
eoncern with subdivisions of land, Radburn, developed during the late
120's, wvas the first American version of the gardem city, although it was
primarily a commuting satellite rather than a self-contained commmity.
However, the basie significance of the garden city movement, the decen-
tralisation of urban population and the limiting of growth, was not grasped
or articulated by the American planning movement,27 |

The 1920 period was therefore marked with a pre-occupation with the
physical aspects of planning and, in particular, an emphasis wpom soning
as a legal "tool® to implement planmning proposals, The "Euclid Case®
gave the legal blessing of the Supreme Court to the ocontrol and regulation
of private land through soming ordinances.’’ Mamy states during this
period adopted the Standard City Plamning Enabling Aet and the Standard
Zoning Enabling Aot developed by the U, S, Department of Commerce. These
acts further solidified the separation of the plamning function from the
grimy hands of politics, Also during this period comsultants, rather
than planming staffs, carried on most of the "one=shot" developments of
master plans for the official eitiszem plamming commissions. Sime most
of these comsultants were from design-oriented professions, housing or

27“‘1“!', 2. cit.’ Pe 23.

28yi11age of Euclid, Ohio v, Awbler Realty Company, 272 U, S.
“3. November 22, 1920,
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other social and economic factors were conspicuous for their absence in
most plans, |

Between 1920 and 1930 there was mot much change in the actual scope
of planning, although the emphasis shifted from the "beautiful" to the
"practioal,® The engineer became the agent who personified the practiocal
plamniag man free from impractical dreans.”’ The common ®comprehensive®
plan during this period was divided into the six main elements of soning,
streets, tramsit, transportation, recreaticn, and civic appearance.3?

If the social attitudes and ths bustling prosperity of the '20's
were not conducive to any deep appraisal of social problems, the shat-
tering advent of the depression awakened interest in sociology and
economios., Social and welfare problems were the focus of numerous agencies
created by Congress during the early 1930's, giving national emphasis to
social and economic problems, City planning, however, was in a poor pos-
ition to provide guidelines for this national emergency for it had
exphasised physical improvements in the plans of the 1920's,3} While
planning was not prepared for the depression, planning did become more
comprehensive during this period for it began to include social, housing,
and financial problems as well as the physiocal problems of the commummity.

The depression years, then, influenced planning by causing (1) an
awakened interest in slums and housing, (2) policy and financial assis-
tance from the Federal Goverament im undertaking sociological and
economic research, and (3) interest in publie income and costs as related

29Gal1ion, Op, Cit., pe 8k.

3%meodora K, Hubbard and Henry V, Hubbard, Our Cities Today

and Tomorrow, (Cambridge: Harvard University Press, 1929), p. 109,

31“‘1“1" Eo Cit.. Pe 36,
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to public ocrvioos.32

The depression years also marimd the significant entramece of the
Federal Government into the previously untouched field of local govern-
ment, The 1934 National Housing Act created the Federal Housing Admin-
istration and their housing policies and standards were to have profound
effects wpon the character and quality of urban areas. Huge sums were
also expanded for "pump-priming" the local economy in the form of pwblie
works, highways, and public buildings, Unfortunately, many of these
federal projects were notb dome according to a preconceived city plan,
The "city beautiful® plans of the 1920's were either out-dated or plainm
impractical for the public works needs of the city.”

Other federal agencies were farmed during the 1930's which were
to have a profound impact upon the planning function. The Resettlement
Administration engaged in experimental "greenbelt® towns in Marylaad,
Ohio, and Wisconsin which were patterned after Howard's Garden City,3l
These towns set forth design principles which were later utilised by
many large tract private developers, The 1937 Housing Aot created the
U, S, Housing Authority with lending power to local cities for the pur-
pose of cemstructing low-income public housing, As part of this program,
it was required that one sub-standard dwelling must be removed for each

32abel Walker, Urban Blight and Slums, (Cambridge: Harvard
University Press, 1938), p. vii.

330‘1110&, %g cito. Pe 1580

3kl‘cmr projects were planned, three of which were actually built
in Greendale, Wisconsin; Greemhills, Ohio, and Greenbelt, Maryland,
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low-rent unit built within the city.3> Out of these begimnings came a
comprehensive housing program which was to be an important force in
shaping the development and redevelopment of urban areas,

These formative, adolescent years established and molded the present
character of the planning movement within the United States, The inde-
pendent planning commission composed of citisens and separated from the
governmmental function, the pre-occupation with physical forms of land
use, and the legal "tools™ to implement planning programs are all a
heritage from plannings' formative stages, Many of the profession's
present limitations, perhaps, stem from this past heritage.

The Modern Era

Since World War II, the nation and the planning funetion have
struggled with an exploding population and an expanding imdustrial econ-
omy. A spectacular rise in birth rates has caused the population to
spiral from 132.5 million in 1945 to almost 180 million in 196036 The
nwber of private automobiles in the nation increaged from 25,7 million
in 1947 to 65.7 million in 1962, an incresse of 156 per oent.3! An
automobile=criented mobility enabled many Ameriocans to flee the central
city and establish themselves in new single-family suburban homes, Between
1947 and 1962 some 14,5 million single family houses were constructed in
the United States, of which approximately 10 million were located in the
suburbs, 38

3Spcbert M, Fisher, Twenty Years of Public Ho » (New York:
Harper and Brothers, 1959’, Pe 056

36Hc-or Hoyt, "The Effect of the Automobile on Patterns of Urban
M,' Traffio Quarterg, Vol. 179 No, 2 (April, 1963)’ Pe 2950

37Ibid., ppe 29L4=295. 381vad., p. 296,
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Since the War, a growing and vibrant America has become more urban-
ised., By 1960, about 70 per cent of the 180 million people within the
United States were living in urban situationse3’ Technological advance-
ments have encouraged both the trend toward urbanisation and the mecha-
nisation of agrieulture, Refined agricultural techniques have enabled
farmers to producs larger amounts of corops with fewer workers, One hun-
dred years ago it took one farmer to feed five people, whereas today one
farmer feeds thirty-two.lO At the same time, industrial mechanisation
has increased output per man-hour by 35 per cent over the past ten years,
enabling the nation to produce four times as meny goods today as it did
fifty years ago.m'

The accelerated repidity of change and urban g rowth since World
War II has brought a growing recognition of the need for urban planning
and for plans which will guide growth into desired patterns, Adequate
plans for post-war growth, howewer, were generally not in existence at
the end of the War, Where plans did exist, the master plan or soning
ordinance of the municipality was limited to the arbitrary boundary of
the govermmental unit, The post-war tract developer, meamwhile, was
encouraged by F,H.A, and V.A, lending policies to contimue scattering
his products over the countryside, Plans and a planning program gener-
ally did not exist within the suburbam areas whiech were experiencing the

brunt of thes post-war housing boom. Rapidly-developing urban areas, then,

3%y, S, Bureau of the Census, U, S, Census of Population, (Wash-
ington, D, C.3 U, S, Department of Commsrce, 1950).

bOrhomas Jo Watson, "rochnological Change," Goals for Americans,
Op, Cite, p. 197,

ulhido. Pe 194,
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were not being molded by pre-conceived plans but rather by "a random cone=
sequence of separate and unrelated decisions of subdivider, municipal
engineer, soning board, speculative building, cootli2

The sprawling and uncoordinated growth which has occurred within
metropolitan areas since World War II served to emphasise the fact that
®the cornerstone of the urban political system....is primary reliance on
the forces of the market place, with comparatively minor reliance on
governmental controls and guidance.'hB These post-war market decisions
were producing increasing imbalances and distortions within metropolitan
areas, prompting greater activity and concern by both local and federal
governments, |

Federal concern, in particular, has resulted in increased activi-
ties since the War which have promoted local and regional planning programs,
Federal interest in housing, first indicated during the depression, was
expanded in purpose and scope during the post-war years, The Housing Act
of 1949 established the principle of publiec condemnation of private lands
which were blighted for redevelopment purposea.hh These principles were
extended to public interest im neighborhood rehabilitation and code en-
forcement by the Housing Act of 1954, A significant part of this latter
act was the "workable program® requirement which necessitated a compre-
hensive planning approach as a qualifying condition for federal aid.hs

hzﬂur, @o Ci!o, Pe 60,

h3!ork Willbern, "Urban Regions: The Challenges and Achievements

in Human Values,® Planning 1962, (Chicago: American Society of Planning
0fficials, 19625, p. 107,

bhpobert K, Brown, Public Housing Legislation-An Interpretation,
(Atlantas Bureau of Business and Esonomic Research, 1949), pe. 110,

hSFishor, Q' Cit., Pe 253,
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Section 701 of the 1954 Housing Act also provided grants-in-aid
for planning purposes to local communities and further required the active
cooperation of all governmental units within a metropolitan area, The
funds provided by Section 701 were instrumental in encouraging the forma-
tion of metropolitan and regional planning commissions, By 1963, some
126 county, metropolitan, or regional planning ceamissions were in exist-
ence in the United States.t6

A number of other federal legislative provisions were enacted
during the late 1950's and early 1960's which were aimed at achieving a
more orderly and efficient planning program for metropolitan areas.

Before communities can qualify for assistance under the Area Redevelop-
ment Act, for example, they must prepars a regional economic development
plan. In order to qualify for federal open space grants, & prograam for
gcomprehensive planning must be in effect and the proposed land acquisi-
tion must contribute to the plan's :I.Qla-cntation.m Under the recent
amendments to the Federal Aid Highway Act, a comprehensive transporta-
tion planning program must be underwvay in an urban area after July 1,
1965 before federal aid highway monies will be released to local com-
mehities, 48

The post-war years, then, have been marked by the sprawling ex-
pansion of urbanisation within metropolitan areas, This expansion has
oy

U6Committee on Government Operations, National Survey of Metro=
M{ U, S, Senate, Washington, D, C,, Us 5, UGovernment

rinting Office 1963)’ Pe 2¢

mSubccuitt« on Intergovernmental Relations, U, S, Senate,
Metropolitan P , Washington, D, C,, U, S, Government Printing
ice (1963), p. 2.

hBIbido > Peo 3.
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spilled into vast suburban areas surrounding central cities, thereby
creating probleas in planning control because of separate governmental
Jurisdictions, Spreading and growing metropolitan areas, in turn, have
caused an increased interest and concern with the physical environment
on the part of government., The federal government has responded to this
concern by enacting policies which will encourage the formation of re-
gional or metropolitan planning commissions. These policies have been
supplemented by various acts which encourage coordinated urban d evelopment
through federal grants to local communities. During the past ten years,
federal payments of tax funds to state and local govermments has nearly
qmdrupled.w

The dynamic growth of urban areas during the modern ere has firmly
established planning as a necessary and continuing process, Planning
staffs and planning commissions have expanded, new research techniques
are giving greater breadth and sureness to the planner's analysis, and
planning has received the public recognition which it so ardently sought
during its formative years,

Yot new responsibility has brought new problems to the plamning
professicn, problems which have their roots in the sterile soil of the pro-
fession's adolescent beginnings, For planning's adolescent strength of being
independent from the governmental process may yet prove to be its fatal
weakness,

b94Local Leaders Tire of Federsl Ties," Nation's Business, Vol,
52’ lo. 2 (P.bm’ 196‘-‘)’ Po 360
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The P Process

During the formative years of the planning movement, design-
oriented professionals were hired by citizen groups to produce the "grand
plan.” Planners thought of themselves as designers, makers of plans,
creators of the city beautiful, Early planning was "interested in pre-
paring a plan and not in establishing a new activity of governnent."so
The end product=-a plan--was the objective rather than a process inte-
grated into the governmental function. Hence, when “official®™ planning
commissions were formed they were composed of individual citisen commissions
set up as independent boards which advised the local legislative bodies on
planning matters, This trend was given national impetus in the 1920's by
the adoption of state enabling legislation for planning and scning.sl

The lack of effectiveness of early planning gave rise to the plea
to make planning a "gontinuing process.® The one-shot planning approach
of consultants during the 1920's and 1930's was cited as the basic
reason for plamning ineffectiveness, A continuing and permanent planning
staff, therefore, could not only update the masterplan as needed but
could also administer the legal tools of soning and subdivision regula-
tions to implement the plan's pmy,»onJ...s2 The classic dictum of the
"planning process®, however, still followed the basic concept that
planning was primarily a technical problem of plan-producing. The model

soﬂd.br, Op. Cit., pe 136,
51, legal framework for land planning was suggested by the U, S,
t of Commerce, A Standard City Planning Enab Act (rev. ed.
1928), and A Standard City Zoning Enabling Act (rev, ed. 1926).

52%4alker, Op, Cit., pe 120,
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of survey, analysis, and plan design fits well with the concept that "while
the plan must be discussed and accepted through a political process, this
is not held to be a part of p].uming."53 While part of the function of the
planning commission was to "sell" the plan, this was to be done as part of
a public relations program and not through political involvcmt.g‘

Gradwally the planning emphasis shifted from a technical concern
with the making of plans to an action program which would exercise
rational coatrol over the development of the physical environment,>> Ine
creasing emphasis, especially since World War II, has therefore beea
placed wpon plan implementation through soning, capital improvements,
subdivision controls, and urban renewl,

The rapid urbanisation of recent decades has stimulated the action-
oriented concept of planning, Moreover, the rapid social and physieal
changes caused by urbanisation have generated a realisation of the com-
plicated economic, social, and techmological foreces which cause wrban
growth, This realisation, ia turn, has fostered a growing awareness of
the planner's responsibilities to the public if he is to set rational
guidelines to eontrol certain aspects of the social and economic environ-
ment which spawn physical growth,5®

-

53Robert Daland, "Organisation for Urban Plamning: Some Barriers
to Integration," Journal of the American Institute of Planners, Vol. 22,
Noo b (1957). Pe 201,

Shlbido’ Pe 202,
5SNorman Williams, "Plamning Law and Democratic Living," Law and

Comﬁor% Problems, Duke University Law School, Vol, 20, No. 2
Spring, 19 9 Po 317.

56Ibido, Pe 318.
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This new sense of responsibility has stimulated additional concern
with the rational coantrol of expanding metropolitan areas. Federal land
development policies ave given added impetus to the serious probleam of
wisely utilising the machinery of government to shape urban pattoml.s 7
Out of this concern has come numerous theoretical proposals for making
planning more effective in guiding urban development. These searches
for more sophisticated and effective procedures, in turn, point wp many
of the basic weaknesses of the present phnning process,

The handicaps and barriers to a more effective planning process
can be summarised as follows:

(1) The independent planning board, set up to keep planning out
of politics, keeps the planning function outside of the main
stream of govermmental decision-making where actiom programs
are initiated.>8

(2) The traditional master plan is & weak tool for eoordinating
urban growth for it rests upon the assumption that a desired
pattern of development is "best"=<but "best" ecannot be
proven,>?

(3) The use of legal implemeating tools as presently adminis-
tered, leaves much to be desired as a method of effectively
shaping the urban environment,’® In addition, there is a

5THaar, Op, Cit., ppe 756=57.

58 orman Beckman, "Our Federal System and Urban Development," The
Jowrnal of the American Institute of Planmmers, Vol. 29, No. 3, (August,
1533), Pe 157, This view is subscribed to by many others, including
H&lker, g‘ Cit.’ and Daland, &0 Cit.

59Ibido’ Pe 13.

60y yiew subscribed to by many critics, including Lee, Op, Cit.,
Walker, Ope Cite, O'Harrow, Op, Cit., and Fagin, Op, Cit.
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sharp and severe division between the goals of planning and
the tools available to implement those goall.61

(4) Wnile the traditional master plan embodies many decisions
relative to public policy, these policies are not understood
or articulated as policies for public consensus, This weak=
ness is expressed by Catherine Bauer as follows:

It is the very nature of the enlightened American City
Plan--with its emphasis on a single overell scheme--

that all the big decisions will have been made in advance,
81l conflieting interests compromised and alternative
possibilities resolved, before the plan comes out for
public approval,..What is missing is public understanding
and debate of the big alternatives, Moreover, it is the
lack of this step which, I think, kuplégity planning
feeble and ineffective in this country,

(5) The separation of the public planner from the administrative
functions of city government causes a lessening of planning
influence in the day to day administrative decisions of
govemmnt.63

These handicaps of the present plamning process present difficult
barriers to the effective pursuit of a plamning program which will better
man's environment, Such handicaps have, in the past, been at least partly

‘responsible for plamning's lack of effectiveness, It is therefore fitting

and necessary that new approaches be seriously explored.

611»00, Ope Cite, Po 15k,

62Getherine Bauer in a paper delivered at the Columbia University
?1cent;nn111 Conference on the Metropolis, New York, January 9, 195k
mimeo).

63alker, Ope Cit., ppe 165-67, and Daland, Op, Cite, P. 200,
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The Quest for a New Approach

The new urbanism in Amerioay and the prospect of more of the same
for the future, has served to make government in general and planners in
particular acutely conscientious of the physical environment, The ways
in which urban areas develop, grow, and prosper is becoming perhaps the
nation's most important domestic issue, "It is now clear that the design
of environment will be a major domestic issue for at least the remainder
of the 20th Ccntury.‘6h The search for an improved and more effective
planning process, then, is a real and critical need if the issues which
shape the humen environment are to be realistically solved,

Because of its critical importance, much of the recent urban
planning literature has been devoted to discussions of new approaches to
the art and science of planning, While many of these discussions tead
to be highly theoretical, from these proposals, or a combination of pro-
posals, may be forged the magic key which will open the door to plamning
effectiveness,

In 1960, Hoover®® sumarised four modern concepts of the planning
process. These were set forth as (1) plamning as an advisory instrument,
(2) planning as a fourth power, (3) planning as an exscutive function,
and (4) planning as an impermanent constitution,

The first concept embodies the traditiomal approach to planning
process, Under this comcept, plamning is strictly an advisory funection

Sligantord Se Farness, Prol% Outline Toward a Prospectus for
Humanistic and Environmental Studies, t sing: Michigan State

University (unpublished research paper, May 1963), p. 6.

6SRobert C., Hoover, "On Master Plans and Constitutions," Journal
of the American Institute of Planners, Vol, 26, No, 1 (February, 1960),
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in which "the master plan should not be passed by any legislative body.
It is a coordinated plastic map or plan which a commission can,.. use in
its written advice to the legislative bodyee.e One of the chief tools of
the (planning) commissicn is the master plan, the advisory purpese of
which, in distinction to its use as a vehicle for legislation, cannot be
too oftem x'epoaif»ed."66 This viewpoint sees many advantages to keeping
the planning function at an advisory level so that the subjective ideals
of the professiomal will not be forced wpon society and so that the plam's
flexibility to change is maintained,57

The concept as planning as a fourth power sets forth the premise
that planning needs a legally-based power of decision and enforcement to
become really effective, Under this proposal, all public matters relat-
ing to physical development are passed upon by commission which is placed
as a "fourth power® of govermment next to the legislative, executive, and
judicial branches. The planning function would be empowered to legislate
development policy, subject only to a veto power of the legislative bodyoéa

The third concept of the planning functiom would place planning
within the administrative staff for use of the chief executive in formu-
lating development policy.’’ Planning under this concept would, however,
still be advisory to the executive,

66 dward M, Bassett, The Master Plan (New York: Russell Sage
Poundation, 1938), pp. 63-6L,

67Ib1d.’ PPe. 66'720

68por a discussion of this premise see Tugwell's article on "The
Fourth Power® in Haar, Op. Cit., pp. 715-722,

69%Walker, Op, Cit., and other public administration advocates
favor this approach,
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Planning as an impermanent constitution would place the plamning
process within the political arena.’® Under this concept, the master plan
is scen as an instrument which is made up of policy judgements concerning
man's use of the environment, Since the plan involves basic value judge-
ments of a social, economic, and physical character, it should be adopted
by the legislative body as an “impermanent constitution™ which would sup-
plement the city charter.

It will be noted that in all of these concepts, planning is con-
ceived as a policy instrument which, in one form or another, must be
meshed into the democratic functiom of government.

More recently the planning concept has further broadened as plan-
ners began to recognise the nsed to relate more closely to the decision-
making process of government, “Thus we find that the end-directions
toward which the planning job is oriented are of first hportanco...."n
Slowly the realisation has come that "the plan itself sets goals, embodies
decisions; if it is to have practical effect, procedures must be estabe
1ished to see that these decisions have an effect upon ].and.""a Con=
versely, it is becoming more apparent that if plamning is confined to
technical or non-political decisions, then it must be admitted that the

major decisions on development will ocour outside the planning process,’3

70See Charles M, Haar, "The Master Plan: An Impermanent Consti-

tution," Law and Conﬁmg Problems, Duke University Law School, Vol.
20, No. 3 (Summer, .

nﬂomr, Ops Citey Po 7o
T2Charles M. Haar, Land Use Planning, Op, Cit., p. 357.
73Dahnd, &o cito’ p. 202,
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Planning theorists are increasingly embrecing the concept of more
political involvement, of goal setting and policy formation, of involve-
ment in governmental decision-making. Meyerson proposes that planners
should undertake five basic functions, one of which 1s a policy function
to frame the development objectives of local govementa.ﬂ‘ Hoover sug-
gests the establishment of an elected body to serve as & metropolitan
direction-finding commission so that social direction-finding becomes
part of a total planning and policy-formulating process.’> As far back
as 1950, Walker felt that "the function of plamning is to determine goals
and to devise patterns of action for achieving those goals."76 Webster
defines planning as “essentially a process of understanding human needs
and of influencing and shaping future public pelicye.ee*!7

The thinking of many contemporary planners oan be summarised by
the following statement from the New York Chapter of the Americen Insti-
tute of Plannerss

esoWherever (physical development) is involved in matters of publie

policy, (the planner) has an obligation to exercise his special

skills so that the best possible decisions can be made. In addi-
tion to purely physical considerations....this involvement will
entail chrﬂ‘%n'g the likely comsequenaes of social or economic

Proposalseec..

Out of these contemporary attitudes has come, perhaps a new under-

standing and swareness of plamning as a process which must become involved

TiMartin Meyerson, "The Planning Puture,*® Planning 1959 (Chicagos
American Society of Plamming Officials, 1959), pp. 12-16,

7530073!‘, 20 Cit., p. 22,
"Walker, Op. Cit., p. 362.

17Donald H, Webster, Urban Planning and Municipal Public Policy
(New York: Harper and Brothers, 1958), p. b

T8policy statement of the New York Chapter, American Institute
of Planners, as quoted in Haar, Land Use planning, Op. Cit., p. L9.
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in formulating goals, specifying pelicies, a nd influencing decision-
makinge For if planning is a pre=condition to rational action, it is
then inseparable from deciding and, therefore, inseparable from involve-
ment in the governmental process. Planning, in fact, becomes “policy
planning™, an activity totally involved and totally concerned with the

broad objectives of democratic government,
The Policies Plan

The concept of "policy planning™ has evolved in response to the
exploding urban growth which has occurred within metropolitan areas since
World War II, While numerous metropolitan and regional planning commis-
sions were formed to cope with this growth, their efforts were hampered
by the fragmented local governments making up the metropolitan area,
Moreover, these regional and metropolitan commissions were generally
formed under state enabling legislation which gave them little power to
influence growthe They often had no mandate from the local units of govern-
ment to adopt regional plans ar even to review and comment upon the planning
proposals of local govemaent.” Regional Planning agencies, therefore, had
very little real power, Whatever mfluence they were to exert had to come
from their ability to persuade through suggestions and recommdations.so

The lack of institutions and procedures through which metropolitan
area growth could be controlled gave impetus to the theory of policy in-

volvement in governmental decisions, For perhaps the only method through

T9Committee on Government Operations, Ope Cite, pe 7o
BoIbid. ?» Pe 6.
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which development could be influenced and cooardim ted under these circum=-
stances was through s ome kind of area-wide concensus as to growth goals and
policy. Such concensus could be obtained, it was reasoned, if the policy=-
making bodies of local governments could agree upon an area-wide plan.

The early years of planning activity had, however, proven the inef-
fectiveness of the "grand plan® approach, What was necessary was an
intermediate step between the plan and efforts of implementation, a method
which would hopefully provide the "missing step™ identified by Catherine
Ba.mx'.81 Perhaps the only way this could be accomplished was by the iden-
tification of the goals, policy implications, and development alterna-
tives which made up the proposals set forth in the plan itself, If local
area governments could understand and agree upon these proposals, then
certainly the recommendations of the plan would be accepted and utilised
to guide local land use decisions,

From such reasoning, then, was borm the concept of "a unified doc-
ument expressing the general goals, specific policies, and programs for
urban growth and aMngo.'az This document has come to be called a
%policies plan.® It is made wp, generally, of development goals, policy
statements, development standards, and sketch plans setting forth alter-
nate patterns of growth,

Present experience with policy plan formation is primarily limited
to regional or metropolitan planning agencies, Among the more advanced

policy planning programs undervay are those in the Washington, D, C,

81Bauer, Op, Cit., pe
82Fegin, Op, Cite, pe 1lk.
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area,83 Hartford,&‘ Twin C:I.t..'uas,85 and Santa Clara County California,8
In addition, many of the more recent sophisticated studies relating to a
land use transportation anaylsis, such as the Penn-~Jersey study, are
utiliging policy alternatives as part of their determinations for the most
sppropriate transportation system,S7

While perhaps sound in theory, policy planning presently lacks the
wide experience which would establish guidelines and techniques for policy
formation, There is likewise no substantial evidence of the success or
failure, advantages or disadvantages, and potentials or risks of this
undertaking., Is policy planning really the answer to effective regional
planning? If so what are the risks and difficulties presented by policy
involvement in governmental decision-making? What kind of administrative
and procedural organisation is necessary t o carry out this new kind of
process? Is the planner competent and experienced enough in the political
field to undertake such a program?

83National Cepital Planning Commission, A Policies Plan for the
Year 2000, Washington, D, C, (1961); The Maryland-National Capital Park
and Planning Commission published a subsequent policy instrument based
upon the Washington proposal called On Wedges and Corridors, Silver
Spring, Md. (1962).

8!‘Capi.f.al Regional Planning Agency, Regional Plan Alternatives,
Hartford, Conm. (November, 1961),

85‘1'win Cities Metropolitan Area Plamning Commission does not have
& completed policies plan but have set forth preliminary policy proposals
in various publications, including The Ten Elements of the Joint Program,
Design Paper No, 6 (June, 1963),

86The Santa Clara County Planning Commission is presently emphasising
a policy planning program which is outlined in "Policy Planning,® Plans,
San Jose, California (December, 1963).

87penn—Jersey Transportation Study, Alternative Transportation
tems and Associated Sets of Policies, P.,J, Paper No, 10, Philadelphia,
gonn. (September, 1561),
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Subsequent chapters of this thesis will suggest some tentative answers to
these questions by examining the experience to date of the Lansing Tri-
County Regional Planning Commission in undertaking a policy plan program,






CHAPTER II

REGIONAL TRENDS AND

PROBLEMS NEEDING POLICY SOLUTION

The formation of policy plans is undertaken with the hope that
public consensus on development goals and policies will provide the frame-
work for a general plan which is more likely to be acceptable, This
acceptance will occur, in turn, because the plan has been based upon the
agreed-upon development goals and policies articulated by a Policy Plan,

The Policy Plan itself must therefore be a comprehensive and
technically correct docuﬁent which reflects the values, desires, ami
growth aspirations of a given region. It must be soundly based upon
existing tren&s in growth and must attempt to provide solutions to
present development problems and to minimize future problems., It must,
moreover, be a document which sets forth in clear understandable, and
diplomatic terms the growth goals and policy actions which are desir-
able to attain & better living enviromment,

The techniques and approaches utilized in the policy planning
process are therefore of critical importance if the document is to have
the desired impact upon the regional leaders who make decisions. As a
background to presenting the techniques utilized by the Tri-County
Regional Planning Commission in policy formation, this chapter outlines
the critical trends of growth occurring within the Region and the phys-
ical problems which need policy solution,

In order to illustrate the scope of needed policies for the
Region, the discussions in this chapter will be broken into two parts.

The discussion in Part I will be devoted to an identification of growth
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trends which need policy recognition, Part II will deal with development
problems within the Region which require some sort of policy solutioh.

This material will be used as a framework to indicate goals and
policies which should be incorporated within the Policy Plan for the Tri-
County Region., It will also be used to indicate the scope of activity
and analysis which has been undertaken as part of the Tri-Cewmaty policy
plan program. Finally, the identification of regional growth trends and
development problems is felt to be necessary for the understanding of the
eventual policy program f ormulated by the Tri<County Regional Plamning
Commissiom. For the scope of the program, to be discussed in Chapter III,
was greatly influenced by the growth trends and development problems within
the Region,

I, OGROWNTH TRENDS NEEDING POLICY RECOGNITION

The Tri=County region is located in the geographic heart of Miche
igan's lover peninsula, roughly mid-way betweea Detroit and Lake Michigan,
It is classified as a Standard Metropolitan Statistical Area by the U, S.
Census Bureau, The region is composed of the three counties of Clinton,
Eston, and Ingham and contains the cities of Lansing, East Lansing,
Charlotte, Eaton Rapids, Mason, Grand Ledge, St, Johns, and Williamston,
In all, some 78 separate governmental units are contained within the
Region's boundaries.l

1rri-County Regional Planning Commission, Annual Report: 1962-63,
Lansing, Mich, (August, 1963), pe 1.
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As characterised on a national level, the first settlers to Michi-
gan were seeking agricultural opportunity, However, the first pioneers
found the vast wooded areas of the ﬁorthvest Territory to be a frustrating
hindrance to the pursuit of farming, Nevertheless, the virgin forested
areas of Michigan proved to be economically valuable soureces of wood
products for a growing nation, and many of the first settlementis in the
Tri<County area were grouped around crude sawnills,?

As the State's forest resource became depleted, the national move-
ment toward industrialisation and mechanization encouraged a gredual shift
from an agricultural-oriented economy to an economy dependent upon manu=
facturing, The beginning of the automobile industry within Michigan during
the early 1900's solidified the movement toward manufacturing and, in
addition, set an econamic framework for the state which relied heavily
uwpon the produetion of durable goods,

Today, Michigan is an important part of a group of industrial
states which comprise the "manufacturing belt®™ of the Natiomy. This belt
consists of a fairly narrow strip extending roughly from Boston and New
York on the east to Chicago ami St. Louis on the west, Concentrated
within this area are over two-fifths of the Nation's people, half of the
country's income, and two=thirds of the manufacturing employment in the
United States.3

2‘1'ho Leagus of Women Voters of the Lansing Area, Today and Tomorrow
in the Lansing Metropolitan Area, Lansing, Mich, (February, 1961), p. 19.

3illiam Haber (ete al.), The Michigan Economys Its Potentials
aad Its Problems, The W, E, Upjohn Institute for ﬁlment Research,
Kalamazoo, Michigan (1959), pe 6.
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The state is even more closely associated economically with the
east North Central States (Ohio, Indiana, Illinois, Michigan, and Wiscon-
sin) which contain only 20% of the Nation's population, but which produces
some "50% of the entire Mation's nonelectrical machinery, LL¥ of its
transportation equipment, L2% of its fabricated metal products (and) L1¥
of its rubber producta...."‘

Wealth and high incomes have accompanied industrialiszation om a
state as well as a national level, Michigaa is one of the highest wage
states in the United States and its median per capita income has risen
from $2,L19 in 1950 to $3,361 in 1960.5 The manufacturing economy of the
State has historically generated a higher rate of population growth than
the rest of the United States, its percentage of the Nation's total pop=
ulation increasing steadily from 3,06 in 1910 to L,36 in 1960,5 Mumeri-
cally, the State's 1.k million increase between 1950 and 1960 was exceeded
by only five other states in the Nation.!

Most of Michigan's growth increase during the past deeade occurred
within the urbanised areas of the state, resulting in some 73.k per cent
of the populatiom being classed as urban in 1960 as compared to 40,1 per
cent being so classified in 1950.8 In spite of ths trend toward

brbide, pe 7.

5U, S. Bureau of the Census, Uy S, Census of Population, 19604--
Genersl Social and Economic Characteristics, Michigan, Final Report %U
T1)-2IC, U, S, Government Printing Office, Washington, D, C. (1962), P, 209,

6Hiehigan State University, Population of Michigan Countiess Pro-

Jections to 1970, Instkitute for Community Develcpment, East Lansing,
Michigan, lechnical Bulletin B-2l; (March, 1962), pe 7.

7Ib1do, Pe 50

BMichigan State University, Michigan P tion 1960, Agricultural
Experiment Station, East Lansing, Mich, Sp”EeLci—M'al Bulletin 38 (1962) pe 5e
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increasing urbanisation, the major central cities within the state either
declined in population during the 1950's or barely managed to maintain
their existing population 107913.9 The "urban fringe® around these cities,
however, more than doubled between 1950 and 1960,10 paralleling the
mational trend of mushrooming suburban growth,

While Michigan's population growth has been significantly strong
for the past 50 years, the changes which have occurred in the State's
population characteristics are just as significant. Again reflecting
national trends, spectacular birth rates coupled with declining death
rates have radically altered Michigan's age-group composition. A record
1,912,443 births wers recorded in the State during the decade of the
rittiest and today Michigan contains a higher proportion of young persons
under 20 and older pecple over 60 than it did in 1950,12

In general, then, Michigan has followed the growth and development
trends which have been characteristic of the nation:as a whole, The Tri-
County Region, in turn, has been affected by these national and state
growth forces, and in particular has many growth characteristics which
are typical of Michigan,

Michigan State University, Michigan's Population c%a Dnr1n§
the 1950's, Institute for Community lopment, Iechnical etin B~
June, 19 )p Pe 5
10Michigan State University, Michizan Population 1960, Ope cite, Pe 5.
Lyschigan State University, Michigan's Population Changes %‘
the 1950's, Cite, pPe 1o (Note: While birth rates of the state be-
tween 1950 and 1960 were & record high, the number of new live births
has "leveled off" since 1957.)

12Michigan State University, Michigan Population 1960, Op. Cit.,
Pe 18,
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Growth, development, and change within the Tri=County Region are
to a large degree a reflection of State growth trends, For example, the
proportion of the State's population residing within the Tri=County Region
has been & constant 3,8 per cent of the state's population for the past
two decades.l3 The state's changing population camposition is reflected
within the Region where an increasing portion of the Region's population
is composed of young persons under 20 and senior citisens, In 1960,
these two age groups composed ov;r 50 per cent of the Region's total
populations Lt

The Region reflects other trends which are characteristic of the
State and Nation, In 1960, 67.3 per cent of the Region's population was
classified as urban, while 73.L per eent of the State and 69.9 per cent
of the nation was so chuiﬁ.ed.ls Within the three counties maldng up
the Region, however, a wide variation exists regarding urban-rural rela-
tionships, Ingham County has 82,1 per cent urban dwellers, whereas Eaton
County has 38,8 per cent and Clinton County 21.8 per cent of their popue-
lation living in urban situstions,16

13y, S, Bureau of the Census, Op, Cit.

iprs -County Regionsl Planning Commission, S¥g of General
Economic and Population Information for the Lansing ri-Countg egion
(unpublished report), Lansing, Michigan (February, 1963), Pe 3e

B1pid, pe 2. ' ‘

16y, S, Bureau of the Census, U, S, Census of Population: 1960,
Number of Inhabitants, Michigan, Finti Report PC(L) - 2LA, U, S,
Trment Printing Office (Washington, De Ce, 1961), pe lie
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The national trend toward higher family incomes and more formal
education is also readily apparent within the Region, The median number
of school years completed for the Region is 12,0 years, well above the
10,8 median school years completed for the state as a thih.u On the
other hand, the median family income for the Tri=County Region is slightly
lower than the median for the State, the Regional median family income
being $6,177 as compared to Michigan's $6,256,37,

Within the Region, however, the individual counties vary consider-
ably regarding income and education, Moreover, these variations are
related to urban-rural characteristics of the county, Ingham County, the
most urbanised county in the Region, has the highest median family incoms
and the greatest number of school years completed, Conversely, rural
Clinton County eontains the lowest median incomes and the least number of
school years coupletod.la

The past growth and development of the Tri=County Region has been
largely attributable to three fortuitous accidents: (1) the ddcision of
the State Legislature in 1847 to locate the State Capitol in a remote
wilderness area which later became the City of Lansing, (2) a similar
decision in 1852 to establish the Nation's first land-grant college,
now Michigan State University, near the new capitol, and (3) the deter-
mination by R, E, Olds, near the turn of the century, to base his

1%rri<County Regional Planning Commission, Ops Cit., Pe 2.

18y, 3, Bureau of the Census, U, S, Census of Population 1960,
General Social and Economic Characteristics, Michigan, pgs. 100 and 185,
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automobile enterprise in Lansing rather than in Detroit.19 Other industry,
along with the supporting services and work force needed for these entere
prises, has been attracted to the Region to serve the expanding needs of
these three industrial complexes, More than most other areas, the Trie
County Region "owes its significance to human initiative rather than to
the exploitation of any natural advanuge."zo

From its wilderness beginnings as a heavily forested area dependent
upon farming, grist mills, and saw mills for an economic base, the Region
has developed into its present sophisticated economic form containing
manufacturing, govermment, and education as its dominant employers, Of
these "big three™ economic influences, the manufacturing sector is the
most influential in determining the health of the Region's economy, Of
the total 115,776 persons in the labor force during 1960, some 29,554
(26%) were engaged in manufacturing, Perhaps more significantly, the
motor vehicles portion of the manufacturing sector employed 17,129 or
14.8% of the Region's total labor force,2l

Despite the Region's heavy depsndence upon manufacturing, and in
particular the manufacture of motor vehicles, it is becoming relatively
less important to the Region as an employer, Manufacturing made up 34
per ceat of the total Tri-County @loyed labor force in 1949, By 1960,

however, only soms 27 per cent of the employed persons within the Region

197ri -County Regional Planning Commission, Ope cite, pe le

zoluchigan State University, Bureau of Business and Economie
Research, Economic and Population Base Study of the Lansing Tri-County
Area, East Lansing, Michigan (1560), pe 1.

21114 -County Regional Planning Commission, Op. Cit., pe 1.
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were working in manufacturing industries.zz In addition, the total number
of perscns employed in manufacturing both State-wide and within the Regiom,
bas declined since 1956, And, more specifically, this decline has occurred
within the motor vehicle segment of manufacturing enplomnt.23 Technolog=
ical changes coupled with the decentralization policies of automotive man~
ufacturers, appear to be the prime causal factors behind this drope

Because of the relative and absolute decline in manufacturing,
services, government, and education are becaming increasingly important
to the Region's economy. In 1960, the educational sector of the econcmy
employed some 11,247 persons or 9.7 per cent of the Region's total labor
force. The public administration sector composed primarily of State
government employees, employed 7,236 or 6.3 per cent during this same
periode?l The national and State trends toward decreasing proportions of
manufacturing employment will probably make the services sector of the
economy more important locally, "It seems quite probable that employment
in various service occupations will increase both absclutely and rela-
tively in the future as increasing efficiency in agriculture and manu-
facturing reduces relative employment requirements in those {ndustries,.,*2>

As might be expected from national trends, the importance of agri-
culture to the Regional economy is dcclining. While agricultural production

22perived from U, Se Census information, U, S, Census of Popula=-
tions 1960, General Social and Economic Gharacteristics, Michigan,

23Haber, &: Cito. Pe 181.
”‘Tri—County Regional Planning Commission, Ope Cite., pe 2.

25Hichigan State University, Economic and Population Base Study
of the Lansing Tri-County Area., pe 35.
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occupies about 86 per cent of the Region's land area, only 5 per cent of
the area's workers were employed in agriculture during 1960 and only 2 per
cent of the total economic output of the Region was in the form of agri-
ciltural products.2® Again reflecting national trends the mmber of farms
within the Region has been consistently declining and the average farm
size has been i.ncreasing.27

In summary, the factors and trends affecting Regional growth have
generally followed the same trends at work within the State and Nation.
The residents of the Region, are becoming better educated, have higher
incomes, and are blessed with higher birth rates and longer life spans
than their forefathers, They are turning more to professional and service
occupations and less to manufacturing and agriculture as a means of live~
lihood., They are also a mobile people, moving increasingly from rural
situations to an urban enviromment to take advantage of the economic

opportunities offered by the Region's urbanised areas.

II, DEVELOPMENT PROBLEMS
REQUIRING POLICY SOLUTION

While many of the trends identified in Section I of this chapter
hold much promise for the future, there are many deep and disturbing
growth issues which must be resolved if the promise of an enriched phys-
ical environment is to become a reality, These issues and problems, in
many instances, are the physical manifestations of the social, economic,

and cultural forces at work within society,

261b“o’ Pe 3Te 27Ibido’ Pe 37.
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A particularly apparent characteristic of most growing urban Regions
is the social and economic “costs™ being extracted by the present form of
urban growth, The stubborn rise in tax rates within areas where urban
growth occurs is beginning to be recognized as a symptom of modern growth
and progress, Today, considerable public investmert in utilities and
other public services are necessary to encourage private developers to
finance commercial, residential, and industrial facilities, Adding to
this cost is the present inefficient, sprawling form of urbanizing areas
which are expensive for the public to service and maintain,

Another disturbing symptom of intensive urban development is the
rise in social conflicts. Juvenile delinquency, racial tensions, disease-
ridden slums, crowded schools, low-income ghettos, and many other social
problems are becoming intimately identified with an urban way of life.
These problems are especially apparent within the blighted "core™ of
central cities, where disadvantaged low-income groups are bécom:Lng a
dominant social force., Increasing social problems, in turn, also have
economic ramifications, resulting in a steady rise in public health and
welfare costs.

A third symptom of urbanisation is the general ugliness of the
physical environment which has resulted from uncontrolled growth, Since
World War II, land near and around central cities has been consumed at a
prodigious rate, Local governments have been hard pressed to provide the
nost basic community services, let alone purchase land areas for parks,
epen space, or other amenities, The general result has been a blotting
out of the natural landscape by a sea of homes and automobiles, creating
the well=known wrban by=products of traffic congestion, smog, noise,

inconvenience, and formless monotony.
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Modern growth and progress, then has its "price"=-a price which is
extracted in both economic and social terms. One of the basic and growing
responsibilities of planning and of government is to so shape future phys-
ical growth that social and economic costs are minimized. To reach the
objective of minimizing these "overhead™ costs requires a critical and
objective appraisal of our present urban environment as well as the iden-
tification of possible growth policies which would encourage more economi-
cal, efficient, and esthetically pleasing growth patterns.

The following portion of this section, therefore, will attempt to
briefly outline the major problems within the Region which have an effect
wpon the physical environment., It is hoped that a critical analysis of
these development problems will result in added insights into the kinds of
goals and policies needed to minimisze these development issues.

Sprewl and Scatteration

Advances in the efficiency of transportation, rising incomes, in-
creased leisure time, and rapid population growth have contributed to the
20th century phenomenon of the sprawling metropolis., In addition, today's
urban developments consume much more land area per unit of use, For ox~
smple, the average single family house during the 1930's was built upon a
4,000 square foot lot, whereas the average new home todty requires about
10,000 square feet of land,28

The result of these trends has been lower and lower population

densities sprewled over greater and greater land areas., During the short

2aﬂoner Hoyt, "The Urban Real Estate Cycle = Performance and
Prospects®, Urban land Institute Technical Bulletin No, 38, Washington,
D. C, (1960), povjiEo
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span of ten years, average densities within the urbanised areas of the
United States have decreased some 31 per cent, causing urban uses to con-
sume almost twice as much land by 1960 as they did in 1960,%7

The Tri=County Region, like most urbanizing areas throughout the
country, has experienced a radical transformation from a compact form of
land use to a sprawling pattern of urban development. At the end of
World War I, the principal Regional City, Lansing, exhibited a compact
form of development primarily contained within its city boundaries. Even
the smaller, unincorporated settlements within the rural areas were clus-
tered along inter-urban railway lines and other transportation routes,
Relatively few hard surfaced roads and low automobile registration placed
emphasis upon mass transit as a transportation mode,

By the late 1930's the influence of the automobile was beginning
to be reflected in the area's settlement patterns, The "core city® of
Lansing was beginning to spread south and west, suburbs were being.born
in Meridian Township adjacent to the City of East Lansing, and scattered
non-farm development within rural areas was occurring along main country
roads,

It was after World War II, however, when mass-produced home build=
ing techniques and rising automobile ownership made its greatest impact
upon the land use forms of the Regions, Rapid urbanization was concen-

trated within the five township area around the cities of Lansing and

2%Ronald Re Boyce, "Myth versus Reality in Urban Planning," Land
Economics, Vol. 34, No. 3 (August, 1963), p. 2L2,
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East Ltnsing.3o The overspill from these two cities resulted in a spread-
ing, scattered growth pattern which relied more and more heavily upon the
automobile for transportation of people and goods. Thousands of acres of
rural land were converted to low-density, single family subdivisions
housing middle and upper income commuters, This land use pattern, in
turn, necessitated huge public investments in new freeways, wider major
streets, more schools, and extension of water and sewer lines,

By 1960, the earlier compact development pattern of the Region had
been completely replaced by a sprawling and fragmented pattern of land
uses, Commercial and industrial uses were following this movement to the
hinterlands in order to more readily serve suburban shoppers and workers,
In the short span of one decads, the five township area (including Lan-
sing and East Lansing) increased from 158,293 persons in 1950 to 198,142
persons in 1960, an increase of almost 30 per cent. The most rapidly
developing areas in the Region were to the west and south of the City of
Lansing, where Delta Township experienced a ten year increase of 85 per
cent in population and Delhi Township increased 65 per cent 31

Today, the ereeping fingers of sprawl have scattered urban growth
patterns from the core city of Lansing into all three counties of the
~ Tri-County Region, Urban conglomerations have extended north to DeWitt

Village, east into Williamston Township, south beyond Holt, and west t¢

30rhe five township area consists of Lansing, DeWitt, Meridian,
Delhi, and Delta Townships and includes the cities of Lansing and East
Lansing plus DeWitt Village,

31‘rr1-County Regional Planning Commission, Analysis of Population
Characteristics and their Distribution ia the Lans Tri-County Region
(umpublished report), Lansing, Michigan (March, 1962,
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the City of Grand Ledge. Additional scattered growth has extended beyond
the five township area into the ten township fringe32 around Lansing,
dbout four-fifths of the total population increase in the Region between
1950 and 1960 occurred within this ten township area,

The Region, then is experiencing the scattered and spreading pattern
of growth called "urban sprawl®, In many ways, these sprawling patterns
personify the individual citisen's desire for a better way of life, Sub-
urban living, which has fostered and nursed the sprawl pattern,is sssocie
ated with clean and new housing, better and less crowded schools, fresh
and pure air, and open, attractive countryside, In short, suburbam living
has come to mean a desireble atmosphere in which to raise childrem and a
better environment for family living,

However, as more and more mass subdivisions are developed and as
once open countryside is invaded by additional urban growth, much of the
original enchantment with suburban living is being destroyed, The ine
dictments against sprawling suburbia are growing and they are serious,
Some critics of the contemporary urban scene have "a feeling of uneasiness
and dissatisfaction with the urban situation.,®33 *From every large urban
center the suburbs spread out and out; without llnfn or grace or any cen-
tered form of civic life.‘m‘ Other critics feel that "by spreading and

32The ten township ares is composed of the previously identified
five township area plus the townships of Bath, Watertown, Alaiedon,
Windsor, and Oneida., It also includes the City of Grand Ledge and
Dimondale Village,

33sigtried Giedion, Space, Time and Architecture, (Cambridges
Harvard University Press, Lth Ed., 1902), p. xxviii,

3had1at Stevenson, "National Purposet Part II, Extend Our Vision...
to all Mankind", Life (May 30, 1960), p. 86,
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scattering rather than concentrating jobs, goods, services, and homes, we

fail to build communities, and we have poorer access to and so less choice
of jobs, friends, recreation, goods, services, types of housing, and modes
of travel."35 As urban areas continue to sprawl and scatter ami grow, our
metropolitan areas are becoming “scarred by congestion and decay, specula=
tion and ugliness,®3%

Of the many disadvantages of sprawl, perhaps the most serious in-

dictments are (1) the huge land areas consumed by this process; (2) the
expensiveness and difficulty of providing these developments with water,
sewer, police protection, fire coverage, a nd other community services;
(3) the transportation problems and lengthening journey to work caused by
this form of land development; and (L) the formless monotony of the phys-
ical enviromment and the restriction of housing choice resulting from the
spravl pattern,

Without some kind of land development controls within the Region,
the present scattered and sprawling land patterns are likely to continue
in the future, The land forms of the Region are relatively flat and con-
tain no natural barriers to continued spreading growth, Corrective
measures, then, must be of a "policy" nature=-policies which would mot
prevent urban decentralisation but which would channel such decentralisa-
tion into a more efficient and campact pattern.

35Regional Plan Association, Inc., Spread City, New York, Bulletin
NO. lm’ (SOptOllber, 1962)’ p. 30

3Gallion, Op, Cit., pe 165
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Blight and Deterioration

Closely associated with and intimately related to the problem of
urban sprawl is the curse of urban blight and deterioration., As metro-
politan areas spread and grow they leave behind a legacy of older, bbso=
lete structures and deteriorating, festering neighborhoods, As the pace
of growth and change increases, so does the rapidity of blight accelerate.
As a result, the older, developed communities are more and more becoming
the abode of the poor, the disadvantaged, and all types of minorities,37
The outward migration of middle and upper income families to the suburbs
adds to and complicates the plight of the older central city,

The forces of urban blight and deterioration cause not only social
problems, but ecc;nomic problems as well, For as once fine neighborhoods
decline, the assessed valuations and tax resources of that neighborhood
also decline, Conversely, more "services" in the form of police protec=
tion, fire protection, health and welfaro'services, etc.,, are necessary
within deteriorating areas, As blight spreads and encompasses more and
more of the city, the community is faced with rising "service®™ costs and
a declining tax base with which to meet this demand, '

Fortunately, the Tri=County Region is characterised by moderate
growth and slow but steady physical change. It does not presently con-
tain vast and festering slum areas which are so predominant in larger

metropolitan areas throughout the country. Blight and deterioration,

37The President's Commission on National Goals, Goals for Ameri-
cans, @0 cito. Pe 231,
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however, does exist within the R;gion and it will become an increasing
problem unless preventative measures of correction are instituted.

Deterioration of housing units is a Region-wide problem encom-
passing rural as well as urban development. In 1960 there were 91,083
housing units within the Tri-County Region of which 14,618, or 16 per
cent were classed as deteriorating or dilapidated.38 Of this amount, some
7,174 sub-standard units, or L9 per cent of the total, occurred outside of
the highly urbanized five township area.

The blight occurring within the urbanized five township area is
perhaps more serious because it occurs in concentrated "pockets™ which
affect the value and desirability of adjacent ncighborhbods. A total of
T,ulils deteriorating or _dilapidat.ed housing units existed within the five
township area during 1960,39

In addition to housing blight, commercial deterioration is in evi-
dence in the older, central areas within the cities and villages of the
Region, The city of Lansing, for example, is undertaking an extensive
program to renew an obsolete portion of its central business district
along North Washington Street, The City of East Lansing is developing
plans to renovate and improve portions of its commercial center, The
cities of St, Johns and Orand Ledge are studying plans which would make
their business centers more efficient and attractive, Smaller villages
and cities within the Region need to critically examine their community

centers and to assess the possibilities for renewing and improving their

38y, S. Bureau of the Census, U, S, Census of Population -and
Housings 1960, Op, Cite

391bid,
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functional role,

Industrial obsolescence and deterioration is also of serious concern
within the Region. Much of the industrial obsolescence is concentrated
within the central portion of the City of Lansing, extending from the Red
Cedar River northward to Grand River Avenue., In addition to this type of
structural obsolescence, there are scattered areas throughout Lansing, as
well as other cities and villages in the Region, which contain industries
which are locationally obsolete. Efficient service and access to these
industries is hampered because of poor location, A more serious locational
problem occurs when the industrial uses are "mixed™ with residences or when
the industry imposes their smoke, noise, and traffic upon an adjacent
residential area,

Blight and deterioration, then are Region-wide problems which are of
Region«wide concern, Policies should be instituted and programs undertaken
which have as their objective the renewal and rejuvenation of obsolete com-
mercial, industrial, and residential areas throughout the urban and rural

areas of the Region.

Uncontrolled and Uncoordinated Growth

Spreading and scattered and uncontrolled urban development has
invaded the qui®é rural areas and "the countryside,...has been left as the
prey of the bulldozer, the billboard, and indiscriminate commercial ex-

ploitltion."ho Present evidence indicates that a growing and urbanizing

LOpugust Heckscher, "The Quality of American Culture," Goals for
‘mericans. @l Cit.’ p. 1280
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America is apparently indifferent to speculation and exploitation of the
once=virgin countryside, Are we placing a distorted emphasis upon "growth"
and "prosperity"™ and "development™ to the long=-range detriment of our phys=
ical enviromment? Have we indeed, developed a "ruthlessness toward the
(physical) enviromment in the name of material progresa?"hl

The implication here is not that all new developﬁent is poor or un=
desirable or unnecessary., Expanding birth rates, a growing economy, and
greater family prosperity all point to the fact that future urban growth
will occur and must be accommodateds The need, however, is for growth
policies which will allow an orderly and planned expansion of urban uses,
thereby eliminating many of the past ills of uncoordinated and uncontrolled
development,

The Region contains many physical manifestations of poorly planned
or ynplanned development, Lack of coordinated development policies has
resulted in the spreading and scattering of urban uses indiscriminately
over thousands of acres of once vacant or rural lands, Ready examples of
strip commercial development are found along US 27 north and US 127 south
of Lansing, M-78 south-west of the core city, and along M-li3 east anil west
of Lansing, Strip residential uses are also occurring along major highways
and main county roads, Haslett road between East Lansing and Haslett,
Sherwood road east of Meridian road, and portions of College, Sandhill,
and Holt roads in Alaiedon Township are illustrations of this trend.

Strip developments, whether residential or commercial, create many

serious development problems, They are difficult or impossible to serve

Llalan Jarvis, The Things We See, Indoors and Out, (Middlesex,
England: Penquin Books, 1947), pe 2le
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with urban utilities, they create traffic congestion and safety hasards,
they often make community "service® costs prohibitive, and they can block
logical development of interior and adjacent lands,

Still other development problems are born when new subdivisions
are platted within natural flood plains, when residential communities
around artificial lakes are created without adequate engineering and
health safe-guards, when new industrial or commercial buildings are allowed
to "mix" with existing residences, Future servicing amd utility probleas
are created when low-density subdivisions containing septic tanks are
allowed to "leapfrog® beyond existing fringe development into rural areas,
In most cases, these plats are either too far from water and sewer facil-
ities to ever be serviced or, if within range of future services, are of
such low densities as to make utility installation uneconomical,

These and many other physical manifestations of uncontrolled de-
velopment can be rectified by sound and practical development policies,
Suech tools as soning, subdivision regulations, and wise programming of
public facilities and utilities can be utilized to alleviate and minimise
future development problems,

Unwise soning policies, inadequate subdivision controls, and poor
utility extension policies can, however, be as harmful as non-existant
regulations, Most of the townships, villages, and cities within the Tri-
County Region have either enacted local soning ordinances or are covered
by county-wide zoning regulations. While many benefits have resulted from
these existing zoning ordinances, some do not provide workable and economic
development patterns which are related to community or natural resource

needs., "Many ordinances, in fact, encourage lack of coordination...e.,
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scattered functions strip patterns, increased public overhead costs, and
other problema...."h2

Existing ordinances also vary widely in their density standards,
gsone district requirements, and legal language, In many cases the ordine
ances are not based upon a practical and realistic set of facts or upon a
long=-range development plan to substantiate soning proposals, Therefors,
®over=-soning® for industry, commerce, and other intensive uses is a frequent
occurrence, For example, the total amount of land within the Regiom which
is soned for industry is approximately 12,000 acres--enough industrial land
for some 200,000 manufacturing employaea.h3 It would require a total popu=-
lation of almost 2,000,000 to supply this many employees,

Subdivision regulations, either formally or informally applied, are
utilized within some of the major cities in the Region but are conspicu-
ously lacking in townships and villages, Adopted policies on water and
sewer service extensions are spotty and generally lacking, While East
Lansing and Meridian Township have arrived at a common agreement on sewer
services, other governmental units have followed their own individual pol-
icies.

To adequately and intelligently guide future growth patterns into
some semblance of order and efficlency, coordination of all development
policies affecting physical growth is badly needed, Yet this task is not
a simple one, Each local governmental unit within the Region is empowered

L27riCounty Regional Planning Commission, Functional Organization
of the Lansing Tri-County Region, Lansing, Mich, (1959), p. 32.

b3Tbid., pe 376
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by law to enact local development controls and to service its community
with public facilities such as water and sewer, The multiplicity of these
units, each with its own separate and individual regulations, makes coordin-
ation impossible unless a common consensus is reached regarding the objec-
tives and goals and desirable patterns of development which are appropriate
for the Region,

This kimd of policy determination must somehow be made before the
i1ls of uncontrolled and uncoordinated physical developmeant can be alle-
viated,

Rural and Urban Conflicts

One legacy of uncontrolled, sprawling, and scattered growth patterns

is an increasing conflict between rural and urban interests, As rural
areas are invaded by urban non-farm uses, demands begin to be heard for
improved roads, schools, and other services, Moreover, many local tax
policies are such that valuation of adjacent farm land rises because of the
future possibility of additional urban development, As taxes rise, the
individual farmer finds himself faced with two alternatives: lower net
income because of rising tax bills or selling his land to a developer for
platting,

Such conditions as these bring about financial hardship, land spec-
ulation, demands for relaxation of soning regulations, and, finally, a
continuation of urban encroachment upon rural areas, Usually this spread
occurs out of context with and without consideration for the natural
resource characteristics of the area, Rural townships within commuting

distance from Lansing, for example, are finding some of their best and
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most productive agricultural land being pre-empted for urban uses,

Rural areas, like their neighboring urban counterparts, are in a
state of change and adjustment, Shrinking farm prices require the farmer
to turn to management methods which will increase his operational effi-
ciency, This usually has meant larger farms, highly mechanized operations,
and increasing use of fertilizers to raise unit production, As a result of
rapidly changing farm technology, the traditional family farm is disappear-
ing and is being replaced by large, factory-like production centers, Tech=
nological change has also brought about the "marginal® farmer who works
part time on the farm and supplements his income in the city, Diminishing
farm incomes have also left a number of small farm operators who barely
eke an existence from agricultural pursuits,

Rural areas are likely to continue to change in the future, The
small farm operator and the part time farmer will perhaps be forced to
make an ultimate choice between agriculture or other forms of employment.
Trends point to a continued decrease in the number of farms, larger fara
acreages, and continued food surplus. If urban uses continue to sprawl
and scatter over the countryside, urban-rural conflicts are also likely
to continue,

Land development policies within rural areas should seek to pre-
serve the best agricultural land for agricultural use, should prevent
scattered and uneconomical intrusion of urban uses within areas which
oannot be serviced with urban Sacilities, and should recognise the need
for additional sources of rural income by encouraging private recreation
facilities or other uses compatible with agriculture,



~£2-

Water and Natural Resources

The Tri=County Region is situated in the relatively flat land ares
of central Michigan, Although located in the heart of the "water wonder=-
land" state, the Region does not have an abundant supply of surface water,
The Tri-County Region, in fact, is one of the most "water=short™ areas in
the state, This natural resource characteristic has potential ramifica-
tions upon the type, intensity, and extent of future urban development,

The Region has a total of 111 small lakes and ponds which harbor
about 2,494 acres of water area ! Most of these lakes are too small and
too shallow to support any extensive water-oriented uses, Lake Lansing,
for example, is the largest water body in the Region but contains a surface
area of only L52 acres.h5

The Grand and Red Cedar Rivers are the prime Regional water source
for industrial cooling and sewer waste disposal, The useability of the
Grand and Red Cedar Rivers for these purposes, however, is limited because
of their extreme stream flow fluctuations. The Grand River at Lansing,
for example, fluctuates between an average monthly low flow of 1,50 cubic
feet per second to an average monthly high of 2,237 cubic feet per socond."‘6

The lack of sufficient surface water flow, combined with continuing

and increasing industrial and sanitary waste demands, can be an important

h’-".l‘r:l.--Coun‘l’.y Regional Planning Commission, Outdoor Recreation: An
Inventory, Lansing, Michigan (January, 1962), p. 18,

hsIbido, Pe 19

hf’l‘r:l.-Cotmty Regional Planning Commission, Physical Development
Factors, Lansing, Michigan (March, 1961).
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limiting factor in future Regional growth, Comprehensive watershed planning,
cooperative stream management, and extensive stream improvements may there-
fore be necessary before the Tri=County area can realize its growth potential,

Another possible limiting growth factor within the Region 1s the
ground water resource, Ground water, obtained principally from the Upper
Saginaw sandstone sub=surface formation, is the main source of water supply
for the Region, While the underground water resource has been adequate to
meet present needs, the extent of this resource has not been delimited and
its capabilities to meet anticipated concentrations of urban growth has
not been detemined.h"

Camplicating the ground water resouroce picture is the lack of any
adequate or extensive surface water facilities within the Region which
sould supplement the ground water supply. The closest source of extensive
surface water supply for the Region is either Lake Michigan or Lake Huran,
both of which are of such distance that pipeline costs might prove to be
prohibitive,

There is a serious need, then, to identify the extent of the Region's
ground water resource and to relate the limitations of this resource to
future gsettlement patterns,

Other resource problems exist within the Region which are in need
of solutions, Soil capabilities and characteristics need detailed identi=-
fication so that the future extent and direction of urban and rural devel=-

opment can be more logically related to land resource capabilities, Such

h7Engineering reports in Meridian Township, for example, have
stated that sube-surface well supplies in the Township will only be suffi-
cient for a peak population of 55,000 inhabitants,
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information would also help determine lands which should be preserved for
agricultural or other open space uses, A careful evaluation of other
natural surface features of the Region should also be undertaken so that
lands which are desirable for future recreational pursuits can be identified,
Regional land development policies should point to the need for addi-
tional factual analysis of the Region's natural resources and should con=-
sider the relationship of natural resource limitations to the future growth

potential of the Tri=County area,

Parks and Recreation

In the recent past most Americans lived in rural situations where
the nearness of woods, streams, and open spaces afforded them unlimited
opportunities to satisfy their outdoor recreation interests. Today, our
soclety has become more camplex and more urbanized, creating more intense
demands for conveniently located recreational facilities,

Changing social and technological trends indicate that fusure
demands for recreational space will increase, Expanding population growth,
increased family income, more leisure time, and greater mobility all point
to persistent and increasing needs for outdoor recreation., Nationally,
for example, outdoor recreation activity is expected to triple by the year
2000,48

The problem of providing suitable and adequate outdoor recreation
space to meet the future needs of the inhabitants of the Tri-County Region

is one which is not easily resolved, Most of the cities within the Region

bBoutdoor Recreation Resources Review Commission, OQutdoor Recrea=
tion for America, Washington, De C., January 1962, pe L7.







65-

have active programs of acquiring and developing recreational lands, but
the townships and villages where most growth is presently occurring have

a serious shortage of public parks and playgrounds. The Ingham County
Road Cormission has acquired and maintained attractive parks, b ut none of
these can be classed as large Regional parks, In fact, the largest pub-
licly-owned park site within the Tri=County area is the 155 acre Priggoris
Park owned by the City of Lansing, This park, however, is presently un-
developed, leaving the Region without a single large Regional park to serve
the recreational needs of Tri-County residents,

One of the most critical deficiencies in the Tri=County Region is
the lack of adequate water-oriented recreational areas., Natural lakes and
rivers suitable for recreational use are in short supply. In addition,
many of the lakes and rivers which could offer some recreational oppore
tunity are either polluted or public access is prevented because of exten-
sive private ownership and development of the shoreline.

Development policies are needed which will correct the present
recreational deficiencies within the Region and which will produce plans
and programs of sufficient scope to provide for adequate facilities for
the future, Such policies and programs must consider changing population
and age=group trends as they affect the type and location of future recrea-
tion facilities, They should also consider the varying natural resource
demands of different types of recreational facilities, Regional parks, for
example, normally require relatively large land areas which are at least
partially wooded and, ideally, also include lakes or streams, Identifica-
tion of these resource demands could, for example, point to the feasibility
of utilizing man-made reservoirs for the multiple purposes of Regional

recreation, low stream flow augmentation, and flood control,
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In short, a complete and comprehensive policy regarding the acqui-
sition and development of recreational and open space lands should be
developed which will meet the pressing and particular needs of the Tri-

County Region,

Transportation and Traffic Congestion

A growing population possessing higher incomes and more leisure time
has resulted in a phenomenal increase in travel, More people are using
their increased incomes to purchase more automobiles, and the increase in
leisure time has allowed these wvehicles to be used more extensively,

Increased mobility and travel have influenced, and mve been in-
fluenced by, the trend toward suburban living, As urban areas spread and
décentralize into the suburbs, more traffic is created because people must
travel further to work, to shop, and to play. And as traffic is increased,
demands arise for additional freeways and arterial streets to carry the
increased traffic loads The building of more streets and freeways, in
turn, makes the countryside more accessible and encourages further move-
ment of homes, shopping centers, and industries to the suburbs,

The mobility created by the automobile, then, has fostered the sub-
urban movement and has resulted in increased traffic and increased trans-
portation costs, Today, the total national expenditure for non-military
transportation is roughly $100 billion a year.w The time and costs of
commuting have mounted, traffic congestion is overwhelming in larger met-
ropolitan areas, and & few poorly located freeways are becoming destruc-

tive elements in the communities they are designed to serve,

L9%Wurster, Op, Cits pe 238.
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Land use and transportation are intimately related. Sprawling, low
density suburban areas contain more automobiles per dwelling unit, neces-
sitate mare travel, and are more automobile-oriented than closer-in, high
density areas.so Conversely, intensively developed areas closer to the
centers of major cities will make heavier use of mass transit facilities,
In addition, practical economics precludes mass transit service for lowe
density, scattered areas on the fringes of cities.

More compact or clustered land use patterns would not only make mass
transit service economically feasible but would also, perhaps, facilitate
the accomplishment of other planning objectives. A more compact and con-
trolled settlement pattern could provide for a closer relationship between
homes and jobs, a wider variety of housing choice, and greater amounts of
usable open space near population concentrations.S]'

Many of the Tri-County Region's present traffic problems are caused
by inadequate past allowances for transportation=land use relationships,
For Example, turning movements and on-street parking in strip commercial
areas has resulted in traffic congestion; using local residential streets
for one-way pairs or for major traffic arteries may contribute to neigh-
borhood blights placing shopping centers or other high volume traffic gen=
erators at freeway interchanges and major ltﬁet intersections has decreased
the traffic capacity of these facilties,

The spreading form of Regional growth has increased both the occur-

rence and length of Regional comsuting patterns, Some 37,720 workers

50De‘l'.ro:l.t , Metropolitan Area Traffic Study, Part I, Detroit, Michigan
(July, 1555), pe 79

Sljurster, Ops Cit., Pe 239
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within the Region live outside of Lansing and 68 per cent of these commute
daily to work in the core city.52 Practically all of these commuters
utilise the automobile in their work trip, The 1960 census indicates that
8LE of all employed workers within the Region used automobiles as a means
of getting to work, and that only 3% utilized bus tranaportation.53

The trend toward automobile-oriented transportation is likely to
continue in the future, Autamobile registration within the Tri-County area
increased 31% between 1950 and 1960, The 110,000 vehicles registered within
the Region in 1960 was almost 25% above the vehicles-per=thousand-persons
average for the United States.Sh Following these trends, t he number of
registered automobiles within the Tri-County Region may reach 150,000 by
1980,55

A camprehensive and penetrating study is needed of the Region's
transportation system before sound plans and proposals can be 1nstitﬁted.
Past traffic studies for the area have been limited in scope and are woe-
fully out of date.5 Any new study should utilize the latest techniques
in identifying traffic generating characteristics of various types of land
use and should relate future land use patterns to transportation needs,

Any consideration of policies dealing with transportation for the

Region, then, must be integrated with policies relating to uses of land,

52Tri-County Regional Planning Commission, Transportation: An
Inventory, Lansing, Michigan (January, 1962), ppe 18-23.

53Ibid., pe 2he
54Ibid., pe 25.
55Ibid., pe 28.

56The Michigan State Highway Department conducted the last origin
and destination study for the Lansing-East Lansing area during 1946,
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Such policies should state the principles through which these relaticne
ships can be accompliched and should outline the edministrative acthods by
which coordinated transportation planning can be undertaken, Policy con-
sideration should include not only alternate modes of transportation but
also the alternate land use patterns which may be recessary to accomplish

a more balanced and efficient transportation system,

Economic Base and Changing Functions

Society is living in a period of rapid and accelerated technological
change, Physical manifestations of this change are personified by the one=-
story, landscaped industrial plant, the integrated shopping center, the
graceful new freeway, and the gleaming facade of the glass-walled office
building.

Progressively changing technology also has an impact upon cultural
1life, Automation, for example, is reducing the relative number of unskdilled
industrial jobs and is increasing demands for skilled and highly educated
workers, Added emphasis is therefore placed upon higher education and upon
adult vocational instruction. This same technology has elevated per capita
incomes and has increased individual leisure time, thereby changing per-
sonal buying habits and placing added emphasis upon recreation.

Changing economic functions are evident in the Tri=County Region
where the economic base is slowly becoming less dependent upon durable
goods manufacturing and agriculture as a provider of jobs. Conversely,
employment opportunities are increasing in such economic pursuits as govern=-
ment, education, and services,

Indications are that fewer jobs will be available in the durable

goods sector of the manufacturing economy during the coming decades, This
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trend may be especially pronounced in the Tri-County Region where the man-
ufacturing of transportation equipment is the dominant employer. Projec-
tions of future automobile production within the United States have assumed
an annual production rate of between 9 and 10 million vehicles by 1980..57
With modern technology, this production rate can be sustained with little
or no increase in the work force., Indeed, "the chances are that fewer
(future) auto industry jobs will be available,"58

It appears, then, that development policies for the Region should
encourage diversification of the economic base with emphasis placed upon
development goals which would help attract additional non=durable manu-
facturing and service industries. "The economic health of the Tri<County
Region requires that every effort should be made to give it better indus-
trial balance,..further reclative increases in its durable goods manufac-
turing sector would only make the local economy more susceptible to wide
fluctuations in income and employmmt."59

The Region's present industrial "mix" of manufacturing, government,
and education provides an advantageous ﬁasié for the accomplishment of such
a goal, Of further advantage to the local economy is the presence of
Michigan State University, Michigan State has been one of the fastest
growing income sources for the Tri-County area and is perhaps the insti-
tution most likely to provide the stimulus for future grawth.6o The

5THaber (et. al.), Ope Cite, pe 25.

58Ibid., pe 26.

59Tri=County Population and Economic Base Study, Ope Cit., pe 58.
607ohn L., 0'Donnell, "The University and Local Growth," Michigan

Economic Record, Michigan State University, East Lansing, Michigan, Vol.
B (October, 1963), pe T
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University, for example, can serve as a catalyst for the attraction of new
research and development industries in the Region.

The changing functions and shifting economic needs of the Region
need to be fully and objectively assessed to determine the possible types
of new industry which should be encouraged to locate within the Tri-County
area, Development policies should reflect the goal of further diversifie
cation of the Region's economic base, Any policies adopted should also

recognize the changing land and locational needs of modern industry,

This chapter has presented an overview of the Region's emerging
development trends and problems, The identification of theseRegional
characteristics serves to emphasize the need for a planning program which
will incorporate policy solutions as part of a functional p:;ogram to meet
the challenge of urban growth, For if a planning program within the Tri-
County Region is to have real purposes and effectiveness, it must recognise
and solve the camplex physical, social, and economic problems fostered by
& rapidly changing society. And perhaps the only realistic way that an
attempt can be made to solve these problems is through complete involve=
ment in the policy-making process which generates decisions on development,

The following chapter will document the influence of these Regional
trends and problems upon the program concepts of the Tri-County Regional
Planning Commission,



CHAPTER III
POLICY PLANS FOR THE TRI=COUNTY REGION

The ability to solve the complex problems generated by an expanding
and changing urban society depends in part upon the means which are chosen

to cope with these problems, This chapter outlines the means, methodology,

N e«

and conceptual fram?whqfk utilized by one regional planning agency, the
Lansing Tri-County Regional Planning Commission, in attempting to solve the
staggering problems of fragmented and uncoordinated metropolitan growth,

The previous two chapters have identified the national forces in-
fluencing the evolution of the planning process and the developing growth
trends which have contributed to present physical problems within the
Region, These matters have been covered in some detail since both of these
factors were instrumental in influencing the philosophical approach of the
policy plan program developed by the Tri-County Planning Commission.

For example, the review of evolving and changing planning concepts
has served to identify the mistakes of the past and has, hopefully,
yielded valuable insights as to a more effective planning approach, The
past weaknesses in the planning process of utilising an independent board
of lay citizens is especially significant to regional or metropolitan
agencies, for regional planning groups represent a continuation of this
procedural form of operation. A basic reason for the reliance upom an
independent planning board is, of course, the fragmented and multi-
Jurisdictional character of metropolitan areas, Therefore, even if a
theoretically more effective administrative framework for urban planning
could be accomplished by incorporating the planning function within the

-72-
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executive or legislative branches of government, the present lack of metro-
politan or regional governmental framework within metropolitan areas of the
United States eliminates this altermative,

While the multi=jurisdictional framework of the regional planning
operation as well as existing state enabling legislation may pre-empt any
real alternative to the organization of an independent regional planning
body, other lessons learned from the evolution of the planning function
can be recognized and applieds History can perhaps indicate the futility
of preparing grand and comprehensive master plans which, although techni-
cally competent, are not thoroughly gnderatood by govermment or the gen-
eral publice 4lso in need of recognition is the weakness of the "missing
step" in the plaming processl-the failure of the planner to articulate
the important alternatives and to recommend to the general public the
development choices which are available,?

But perhaps the most significant lesson to be learned from the past
is the need for the planning function to become involved in the decision=-
making process, For without access to the political forces and the public
opiniqn Vhich ultimately forms public policy, little can be expected in
”;;;>;ffectuation of plans once they are developed, The interest and con-
éern of the federal govermment in solving the national problem of urban
growth has given impetus and recognition to the need for political action
to control and guide metropolitan development, Such recognition has

resulted in a growing number of new federal "to00ls™ which can not only

lBauer, Ope Cit.

2Grady Clay, "Planning Design and Public Opinion," Planning 1960,
(Chicago: American Society of Planning Officials, 1960), pe 137.
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supplement many of the traditional legal tools of the past but can hopefully
guide growth in a more positive way.3

The need for political involvement, in turn, has given rise to the
concept of policy planning--planning which attempts to separate, identify,
and promote the kinds of area-wide policy commitments which are needed to
guide physical development into more logical and efficient patterns., Aside
from its political implications, the very nature of policy planning pre-
supposes & clear identification of growth trends and development problems
needing policy solution., For if "metropolitan problems are political
problems (which) demand binding public decisions on public 1uues,"l‘ then
the problems themselves must be specifically identified before policies for
their correction can be intelligently articulated, Chapter II has, there=-
fore, been devoted to a discussion of regional development problems within
the Tri-County Region which must be resolved as part of policy plan forma=
tion,

The development trends and problems set farth in Chapter II are
important for other reasons, The identification of these problems indi-
cates the complex nature of the policy plan undertaking, For if Regional
growth goals and policy statements are to have any real meening, they must

recognise trends which will influence future development as well as set

341111am C, Dutton, Jr. in "Planning in the United States," Planni
1960, (Chicagos American Society of Planning Officials, 1960), p. 10,
describes many of these newer federal tools, which include highway and
transportation programs, open space programs, urban renewal projects, land
use controls such as scenic easements and purchase of development rights,
and, in particular, "policies planning™ to develop & more effective pro-
cedural instrument. :

hGreer, QE. Cit., Pe 172,
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forth policies which will help correct existing development problems,
Hence, the trends and problems identified in Chapter II had an intimate
affect upon the detalled types of goals and policy statements which were
eventually formulated for the Tri-County Region,

The Tri-County Regional Planning Commission, from the time of its
formation late in 1956, has always been problem-oriented, The problem=
solving philosophy of the Commission, along with numerous other influences,
was an important ingredient in their acceptance of a policy plan procedure
for the Region. This chapter will document the evolution of the policy
plan program of the Commission and'will identify the most important influ-

ences which shaped the concepts of that progranm.
I. THE SEARCH FOR A CONCEFTUAL APPRCACH

Basic to an understanding of the evolving concepts which influenced
the Tri=County policy plan program is a knowledge of the historic develop~
ment of the Tri-County Regional Planning Commission. Therefore, interwoven
with this account of the conceptual evolution of the policy plan program
will be the documentation of the expanding function and program of the
Commission,

Early Program Influences

Through the activities and persuasive power of & number of inter-
ested citiszens and public officials, the Tri-County Regional Planning
Commission was formed during July, 1956 by resolution of the Clinton,

Eaton and Ingham County Boards of Superv:!.sors.5 The Commission was

STri-County Regional Planning Commission, Annual Report 1962-63,
920 Cit., Pe Se
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organized under Michigan state enabling legislation for regional planning
comissiona.6 Its first meetings were held during the fall of 1956 and
were dsvoted to election of officers, compilation of by-laws, and financing
investigations,

Significantly, the Commission from the beginning was concerned with
solving the camplicated problems of metropolitan growth and one of their
 first aims was ®a correction of accumulative problems."7 Many of the Com-
mission meetings during the spring and summer of 1957 were devoted to a
series of discussions by local governmental officials on regional problems
which needed solution, During this early exploratory period, the Commission
operated as a lay group without staff direction,

Late in 1957, an executive director was hired and soon thereafter
& concrete program of operation was set forth, The Commission's first
work progran8 emphasized the necessity for basic research information,
adequate base maps, and outlined the scope of needed regional studies,
Also contained in the description of elements needed for a comprehensive
Regional Plan was the first tentative reference to the importance of
public policy-making as part of the regional pianning process,

When the research, analysis and map work...has been sufficiently

developed, the preparation of preliminary plans can proceed,

This phase brings the planning process into assisting in "policy-

making"==the determining and recommending to local govermments
various plans, policies and standards for future development.9

6pct 281, Michigan Public Acts of 19.5S, as amended.
TYCRPC Minutes, March 28, 1957,

87ri-County Regional Planning Commission, Preliminary Outline,
Long-Range Planning Program, Lansing, Michigan (March, 19?15-;.

9Ibido’ Pe k.
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Based upon this program outline, federal grants for various program
phases were requested under Section 701l of the 1954 Housing Act, as
amended.lo

With & positive work program finally underway, the Commission again
turned its attention to the development problems within the Region and the
possible role which they should play in solving those problems, During
the summer of 1959, the Commission held a series of meetings with various
representatives fram Clinton, Eaton, and Ingham Counties to review the
problems and needs of each county area, The objective of these meetings
was to provide the Commission with background material which would guide
their work into “a more effective role."l1 Of the impressions which came
out of these meetings, perhaps the most important was the nature of the
problems which were identified., Rather than strictly agricultural problems,
the most important concerns of these counties related to roads, gsoning,
schools, taxes, business, and industry,12 Problems, in other words, which

reflected the urbanising nature of the Region.13

10rhe Commission's first federal grant for $13,830.00 was approved
by the Housing and Home Finance Agency in March, 1959. These funds per=-
mitted the completion of an economic base analysis, a base mapping program,
and land use and physical geography studies, A second federal grant for
$3L,750,00 was approved in June, 1959, This grant was for t he purpose of
preparing a community pattern study and inventory surveys on public util-
ities, transportation, land use, and recreation, Both grants were on a
*50-50 matching" basis, with one half the funds provided by the Commission
and one half by the federal government,

LlrcrPC Minutes, August 27, 1959,

121p14,

L) example of the impact of urbanization upon a primarily rural
area of the Region is contained in a publication by the Long-Range Plan-

ning Comnmittee, Eaton County Extension Service, Eaton County Challenge,
Eaton County Extension Service, Charlotte, Michigan (1959),







These activities provided important solidification to the problem=-
oriented philosophy of the Commission for they prompted the notion that
%"the Tri=County Regional Planning Commission should try to unite the area
in working on common problems (by working out) suggested answers to the
problems...and providing advisory recommendations to local un:ltas."lh The
first Commission report published for public consumption reviewed area-
wide physical problems and their resulting impact upon the social and
economic framework of the Regionel®

Despite their problem orientation, the Commission during these early
years did not yield to the temptation of providing an extensive advisory
service on detailedv problems to local units of govermment, Partly, this
was because a limited staff and budget would not permit such detailed
services.lé More importantly, the Commission realized the necessity to
coamplete the basic factual studies of the Region before engaging in an
extensive advisory service progranm,

It is hoped that the Tri=County Regional Planning Commission

can provide region-wide studies and foster working together

on 8 coordinated basis on problems which will be common to
all governmental units 17

rcrpc Minutes, August 27, 1959,

lsTri-County Regional Planning Commission, The Functional Organ-
isation of the Lansing Tri-County Regiont Needs and Problems, Lansing,
Michigan (1959).

16During 1958 and 1959, only the executive director and his secre-
tary were full-time employees of the Commission, They were supplemented
by part-time student help from Michigan State University,

17PcRPC Minutes, December 2, 1959,
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Paralleling this concern with Region-swiide problems was the early
beginnings of citizen participation in the Region's planning program,

While solutions to many of the area's problems were not immediately forth=-
coming in the way of specific plans and programs, citizen involvement in
the planning process could, perhaps, foster a wider recognition of regional
problems which needed solution, Thus was created the strong heritage of
citizen participation in the Tri=County program,

Citisen involvement, however, began slowly. By early 1960, only two
citizen committees were in operation.la These committees were instituted
to review specific problems upon which studies or research reports were
presently being prepared.19

Urban growth and change within the Region were creating mounting
problems and a broad citizen awareness of the need for region-wide action
could, perhaps, foster inter=governmental cooperation relating to Regional
development, Early in 1960, the executive director proposed the formation

of a Citisens Advisory Group which would have the following functions:

18The Tri-County Regional Planning Commission, Progress Report,
Lansing, Michigan (January, 1960) states that during 1959 two citizen
groups had been formed; (15 an Economic Advisory Committee of 15 members
toreview and consider critical economic problems, and (2) a Subdivision
Advisory Committee to consider subdivision problems and recommend pro-
cedures to local units of government,

190ne Citisen's committee reviewed the findings of the Michigan
State University, Economic and Population Base Study of the Tri-County,
Ops Cit., and the second committee reviewed two subdivision manuals which
were eventually published for Regional distributions Tri-County Regional
Planning Commission, Subdivision Manual: Part I = Procedures, Lansing,
Michigan (November, 1961); Tri-County Regional Planning Commission, Sub=
division Manuals Part II - Standards, Lansing, Michigan (February, 1562),
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(1) Provide a badly needed forum for review and discussion of
regional problems; (2) define the conditions essential to con=-
tinuing livability and prosperity of the regiony (3) inspire

and organize interest and financial support for studies and

action programs on identified regional needs and problems; (L)

mobilize the technical and organizational resources of the

region for cooperatively solving regional problems and accom-

plishing goals; (5) recommend solutions to regional problems

in public policy terms to the regional community and to local

government agencies.2

Here again was an important reference to "policy" solutions for the
Region's development problems, Also worthy of note is the notion of an
expanded base of citizen participation, not only for specific problem
solving but for involvement in the analysis of factors "essential to con-
tinuing livability and prosperity."21 This econcept would involve the
intimate participation of citizen gi‘oups in the planning process itself.
Conspicuous for its absence, however, was any meation of participation
by political d ecision-makers or public administrators who, in final
analysis, would be responsible for the implementation of the policy terms
set forth by such a citizen's organization.

While the Citiszen Advisory Group idea was discussed at subsequent
Cormission meetings, ths proposal was to lay dormant until early in 1961,
Initially, the Commission delayed action until the details of the program
could be integrated with a similar program proposed at that time by the
Lansing Chamber of Commerce.22 Then, in September of 1960, the executive
director resigned and the Commission was left without staff direction

until urly in 19610

207CRPC Minutes, February 25, 1960,
2114, ‘
227CRPC Minutes, March 2k, 1960,
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With the advent of a new executive director, the idea of some sort
of Regional citizen's group was revived and discussed, In April, 1961
the Commission approved a modified version of the 1960 proposal,?3 The
new proposal, however, reverted to utilizing various citizen advisory
coomittees for the specific purposes of reviewing Commission inventory
studies then underway rather than for the broader purposes envisioned in
1960, Nevertheless, this proposal did result in an important emphasis
on wide citizen participation in the Commission's planning program, Fecr
example, the Battelle Memorial Institute, a consulting firm engaged for
the Commission's Water Use Study, utilized over 100 lay and technical
people in the Lansing Area Water Advisory Council, This organization
was divided inﬁowrking cormittees which reviewed water and water-related
problems for agriculture, industry, commercial uses, etc. The experiences
gathered from using this group, as well as the other advisory committees
for various Commission studies, was to give valuable insights as to the
most desirable organisational form for the policy plan program,

The early planning program, then, was an important determinant of
Commission attitude and philosophys Out of this program came a heritage
of problem=orientation, of wide use of citizen groups, and of tentative
references to policy guides for solving area-wide problems, The stagse
was get for wider and more comprehensive visions of a planning program

keyed to policy planning,

235t their April 27, 1961 meeting, the Commission approved a
"Regional Advisory Council™ made up of separate committees which would
review the Water Study, Transportation Study, Public Utilities Study,
and Recreation Study., (TCRPC Minutes, April 27, 1961).
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The Policy Plan Concept

During 1961 the skeleton staff of the Commission was expanded in
order that the basic faet-gathering and inventory programs could be
expedited, With increasing technical potential came the recognition that
some tentative beginnings could possibly be made toward the long-desired
Regional Plan, Accordingly, an application was filed for another federal
®701" grant in September 1961 which contained the official beginnings of
policy planning for the Tri-County Region. The application requested
funds to complete the ™inventory" type of studies, such as land use mapping,
community facilities, and planning area delineation, as well as ™To develop
alternative preliminary policy plans for the development of the Tri-County
Region.‘zh Also included within the grant application was the broad con-
cept of citizen participation in the planning process through the review
of alternate "sketch" plans.25

However, the concept of a policy planning program at this stage was
rather limited in scope, as indicated by the requested budgetary allotment
for the studies within the September planning grant request.26 The inten-

tion was the preparation of some very general "sketch™ plans illustrating

2lirriCounty Regional Planning Commission, Application for Urban
Planning Grant, form H=6702, Housing and Home Finance Agency, (September
78’ 1961)’ Pe 30

25The application, which subsequently became Mich, Project P=21,
stateds "In order to provide for public acceptance and action, several
alternate preliminary plans will be prepared, and a regional citizens
advisory council will be developed to test...citizen reaction, The alter=-
nate 'sketch' plans will constitute preliminary goals and policies which
will materially assist in the preparation of a comprehensive development
pmooooo’” Ibid., Pe 3o

26The entire budget for completing alternative preliminary policy
plans for the Region was estimated at $21,000,00, Ibide, pe 5.
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alternate future growth possibilities which could be reviewed with citizen
groups for their reaction, Once reviewed, these sketch plans would consti-
tute preliminary possibilities as to the most "desirable™ patterns of land
use within the Region.27

At about this same time the Commission's staff was developing a
long=-range work program which was to have a significant impact upon the
philosophic framework of the policy plan program, Staff thinking upon what
form the eventual Regional Plan should take became solidified during the
spring and summer of 1962, A central theme was developed in this program
for utilizing important new techniques in relating future uses of land to
transportation facilities,28 As this long-range program came into clearer
focus, it was realized that governmental decisions relating to both trans-
portation facilities and land use would intimately affesct the growth models
and traffic models which would be part of a land use-transportation analysis,
It was further realiged that an important “"first phase in the preparation
of the plan itself are alternative preliminary policy plans, which begin as
written proposala."29

Staff work on a policy plan concept began in earnest during the
susmer of 1962, The objective was a Policy Plan instrument that could
serve as a series of "inputs®™ for written and mathematical growth models

to be developed as pa.i‘t. of a land use~transportation plan for the Region,

2TIbide, Pe 3o

28This approach was subsequently developed in detail and outlined
in a staff prospectus entitled Joint Program for Land Use and Transporta-
tion Planning, Lansing, Michigan (February 17, 1963).

29TCRPC Minutes, May 2L, 1962,
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Sinee federal, state, and local governmental decisions were involved in
constructing transportation facilities, the Policy Plan program would
need to contain specific goals and policy statements which could be
agreed=upon by the various decision-makers involved, Horeéver, if local
governmental decisions on land use would affect the type and location of
future transportation facilities, the Policy Plan document should also
suggest development goals and policy statements which would be capable
of guiding local governmental land use decisions, In other words, the
"wouldn't it be nice if" kind of sketch plan proposal had to be replaced
by a down=-to-earth document which could be justified and supported--a
document which contained alternatives spelled out clearly enough and
logiocally enough to be adopted in principle by Regional decision-makers.

Another basic need which required solution within a Policy Plan
document was the articulation of policies to aid in solving area-wide
development problems, The Commission's historic concern with problem-
solution indicated the importance of this program element, In addition,
the Conmission's commitment to the utilization of citizen groups was a
factor needing recognition in any program of policy formation,

Given this basic program criteria, the staff began the search
which was to lead to a conceptual framework for the Policy Plan under=
taking, It soon became apparent that any policy program that was pro-
posed.’ bhad to proceed on a oontinuing basis from the general to the
specific, Chapin's thinking on policy planning contained the key to
such a procedure,

As policy decisions are reached of a broad and general

nature, planning solutions can be developed in generalized
form, As these solutions are reviewed and decisions are






-85~

reached of & more detailed order, the planning process picks

up from there to carry the solution to a more detailed stage,

Thus both policies and plans are progressively refined to the

point where an acceptable plan proposal emerges,30

The policy program, then, was conceived as & continuing process to
be carried on in intimate relation with the land-use=transportation portion
of the Regional Plan.31 The Policy Plan could begin as a general statement
consisting of written goals and policy statements and illustrated by sketch
plans showing alternate patterns of growth, As the Regional Flan for land
use and transportation evolved, and as more sophisticated analysis indi=-
cated additional growth policies, the Policy Plan could be supplemented
by more detailed policy statements, These statements, in turn, could
guide local decisions on both land use and transportation facilities, If
such statements wvere agreed to by local decision-makers, they could then
become part of the criteria used in finalizing the Regional Plan itself,
This procedure, hopefully, would make the Regional Plan ®a politically
dynamic concept, influencing the governmental decision-making process
and responsive to 1,032

Once the genersl criteria or objectives of the Policy Plan docu-
meut had been arrived at, the next step involved a decision on the basic
elements to be contained in the Plan itself, The contents of this docu=-

ment should contain "not a detailed plan for the physical development of

3°Chapin, QE= Cito’ PPe 272=73,

3lthig concept evolved from a series of staff discussions during
July, 1962,

32stuart F, Chapin, Jr., "Taking Stock of Techniques for Shaping
Urban Growth," Journal of the American Institute of Planners, Vol 2L,
No., 2 (May, 1963), pe 80
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the Region, but rather a set of policies to guide governmental decision-
making and the preparation of physical plana."33 Moreover, the contents
of the Policy Plan document should also recognize the particular program
needs of the Tri-County Regional Planning Commission., These needs were
to (1) provide policy statements which were detailed enough to be trans=-
mitted to local unite of government as advisory suggestions which would
solve particular Regional development problems, (2) identify the need for
direction and research programs which would lead to more specific future
policy statements, (3) serve as an "interim" plan pending the final devel-
opment of the Regional Plan itself, (L) explore desirable changes in
environment based upon Regional growth trends, and (5) provide a frame-
work and policy guide for the staff in the preparation of a Regional Plan,
To accomplish such a comprehensive purpose, it was soon apparent
that the Policy Plan had to proceed from "first order® policy (or objec~
tives), to "second order® policy (or goals), to "third order® policy (or
specific policy statements).3! In addition, these general and specific
policies and their alternatives must be illustrated by some form of
®"gketch" plan showing the effects of the various objectives, goals, and
policies upon physical growth patterns, Subsequently, the first tenta-
tive outline for a policy program was presented to the Commission in
July, 1962 suggesting the basic elements of cbjectives, goals, policy

33National Capital Planning Commission, A Plan for the Year 2000,
@o Citey, pe Vo

3banerican Society of Planning Officials, Policy Statementss
Guides to Decision-Making, Chicago: Planning Advisory Service, Informa-
tion Report No, 152 (November, 1961), pe lLe




— — —— | e



~87=

statements, standards, and sketch plans.35 The stated advantages to under=-
taking such a procedure was "to give advice to those responsible for deci-
sions so they may work in closer accord with community desires, and to
provide levels of agreement upon which more detailed and extensive plans
can prc.vceed."36

Once the basic outline of the Policy Plan had been determined, the
next step was the development of an administrative procedure for a review
of the document, Such a step was of utmost importance for if the Policy
Plan instrument was to have any real impact upon decision-making within
the Region, them the reasoning behind the goals, obJectives, and policies
which made up the plan must be thoroughly understood and agreed upon.
Such needs indicated the necessity for at least some involvement in the
Policy FPlan process by both citizens and governmental officials in the
Region,

In formulating a procedursal or administrative approach to Policy
Plan formation, the staff soon became aware that the formulation of com=~
munity goals and policies required a sensitive response to the value
Judgements of the urban community,

What makes us formulate certain goals and utilise particular

policies and reject others? Underlying the whole process is
& nebula of social and environmental values,

357CRPC Minutes, July 25, 1962,
31p1d,

371win Cities Metropolitan Planning Commission, Values and the
Planning Process, The Joint Program: Design Paper No, B (July, 1963),
Pe 2¢
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It was also realized that the formulating of development objectives
and goals by the professional planner ran the risk of personal bias which
could create plans for planners rather than for the public in general, This,
in fact, had haprened in the early days of the "city beautiful® novement‘
when the grand designs created by planners had often been out 6f context
with community goals and values, A soundly conceived Policy Plan, then,
would require the combined knowledge of many informed people who could aid
in setting the social goals for the Region.38

A tentative administrative and procedural approach to Policy Plan
formation was set forth in a staff report during the fall of 1962,3° This
report envisioned the wide use of a Citizens Advisory Council to aid in the
preparation of Policy Plans for the Region, The recommended procedure was
based upon the premise that ®only when the citizens of the community have
participated in the selecting of goals which will shape their enviromment
can they be expected to support the action necessary to accomplish these
goals.‘ho

This publication set forth the following benefits to the utilization
of citisen groupss

(1) A clear picture of the values and objectives of the commmity

(as expressed through these citizen organizations).
(2) At least partial community consensus as to the goals, policies,

and standards applicable to the future development of the
Region,

38For further discussion on the planner vs, public ideas relating
to physical d evelopment, see Levin, Op, Cit.

39Tri<County Regional Planning Commission, General Approach and
Suggested Staff Procedures for Policy Plan Formation, An Intra=Staff
Report (October, 1962),

hoPresident John F, Kennedy's special message to Congress on
Housing and Community Development, March 9, 1961,
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(3) Provides a needed forum for free discussion of the kinds of
Regional problems which can be solved by a sound planning
approach,

(4) Aides the planner in identifying conditions and forces
within the Region which help shape future growth patterns.

(5) Can assist in the determination of impartial and objective
recommendations to local governmental units for adoption

of public policies encouraging sound Regional develop-
ment,

The Citizen's Advisory Council proposed by this report recommended
a "policy® committee and a number of "subject™ committees made up of lay
citizens as well as technical and professional people.hz As the planning
program moved from the Policy Plan stage to the Regional Plan stage, it
was anticipated that the committee structure would change by adding an
®*implementation® committee made up of governmental decision-makers within
the Reg:l.on.143 This outline of administrative and review procedures for
the Policy Plan undertaking was reviewed with the Commission at its October
meeting and the Commission approved the general principle of utilizing a
Citizsen's Regional Advisory Council.hh

ﬁpon Commission approval of the Advisory Council idea, the staff
prepared a publication for public distribution which set forth the general

proposals for Policy Plan formation and review by a Regional Advisory

blrri -County Regional Planning Commission, General Approach and
Suggested Staff Procedures for Policy Plan Formation, Ope Cite, pe
(emphasis contained in the original),

thbid., Pe To

1‘3I'bi.d., Pe 9¢ This committee structure, however, was changed
later on in the Policy Plan undertaking,

bhrcrpc Minutes, October 25, 19624






Councile!> This report was primarily a public relations document to en-
courage Regional awareness of the policy planning idea and to create citizen
interest in serving upon the Regional Advisory Council,

When this report was presented for review before release to the general
public, the Commission had second thoughts about the notion of creating a
Regional Advisory Council. They were concerned not only about the inter-
relationships of this Council with other citizen committees already in ex-
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