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Preface

Expanding Public Concern
As Americans have achieved higher standards of recent
living, concern has increased for the quality of life and government
the future of the Nation as a place to live. There has reports
been intense public. debate over environmental conser-
vation, quality of air and water, energy needs, security
of neighborhoods, health care, education and other
growth-related issues. A measure of the enlarging
debate over the consequences of growth is the stream
of governmental reports that have appeared on the
subject in the recent past. ‘
Among these reports are Urban and Rural on growth
America: Policies for Growth (1968) by the Advisory issues
Commission on Intergovernmental Relations; The '
People Left Behind (1968) by the Commission on
Rural Poverty; and the 1970 Report of the President’s
Task Force on Rural Development. These dealt with
growth issues raised by the urbanization of the United
States and the cityward migration of the rural popula-
tion. Reports of the Council on Environmental Quality
officially injected environmental quality as a major
ingredient into the public debate, and in 1972, the
report of the Commission on Population Growth and
the American Future emerged as a definitive analysis
of the effects of population growth on every aspect of
national life. ‘
The Commission on Materials Policy rteport of on materials
1973 raised national awareness of the strategic impor-
tance of anticipating future supply and demand re-
quirements for the basic materials on which our
economy depends. Reports by the National Commis-
sion on Productivity have shown that productivity is a
major component of economic growth and higher
standards of living. '

vii
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The 1973 Social Indicators report, the first of its
kind to be published by the Federal Government,
selectively describes social conditions and trends in the
United States. And the annual Economic Report by

- the Council of Economic Advisors provides a continu-

ing analysis of the status of the economy and its short

term prospects.

A very important public contribution to the’
debate on the national fufure was the National Goals
Research Staff 1970 report entitled Toward Balanced
Growth: Quantity with Quality. This report outlined
what was involved in.formulating growth policies.
Since it is still a timely commentary on the public
state of the art for debating the Nation’s future, its
principles remain worth summarizing, '

.o National Goal Setting. Goals give our endeavors
purpose and direction. We must set as national goals
those things important to our generation and our
posterity: energy sufficiency, income security, equal
opportunity, national security, and maintenance of
environmental quality.

o« Systematic Nature of Domestic Problems. In simpler
days, government fashioned narrowly defined solu-
tions for what seemed to be straight-forward prob-
lems. It constructed dams to impound water,
dredged canals to increase trade, wrote down land
costs -to revitalize . urban centers, and assisted
farmers to increase agricultural productivity. We
since have learned, however, that everything is re-
lated to everything else and that each action has
many consequences. The dam flooded a potential
scenic resource; the canal reduced the -economic
base of non-contiguous communities; urban renewal
evicted neighborhood residents, often sending them
to other sham areas. Agricultural policies con-
tributed to making the industry capital intensive
and thus stimulated the massive rural-to-urban
migration which only now is ceasing. We must be
aware of the cause and effect linkages between
major problems on the domestic agenda and appre-
ciate the need for greater consistency among public
policies. - '

o Need for Forecasting Capability. The challenge of
recasting national goals and the complexity of
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shaping policies to meet broad problems calls for
more sophisticated forecasting capacity in govern-
ment. Needed is expanded capability: to measure
what is happening across the spectrum of national
concerns, i.e., social, economic, environmental and
other trends; to envision social and economic pros-
pects for the country; to forecast what our needs
‘and resources will be; and to anticipate the probable
as well as the not so probable effects of proposed

. public actions. The outcome of debates on national
goals, the quality of life in America, and the
substance. of growth policies will depend upon our
knowledge of current problems and our efforts to
anticipate what future needs and resources will be.

o Quality of Life Depends on Economic Growth. The
ability of individual Americans to improve their
lives, maintain their homes, stay healthy, and edu-
cate their children depend on sustained economic
growth and increased productivity. A healthy eco-
niomy, providing ample employment opportunities
and growing real income, is the source of material
well-being which individuals draw upon to realize
their aspirations and achieve quality of life as they
define it.

The 1972 and 1974 National Growth Reports

The first biennial report submitted under Title VII
of the 1970 Housing Act emphasized three principles,
also contained in the 1970 national goals report. They
were as follows: ' ‘

That the process for formulating growth policies is
- long term, expansive, and evolutionary.
That our social, economic, and governmental sys-
tems are not conducive to the establishment of
a single national policy on growth.
That it is essential to achieve greater policy coordi-
"~ nation.

The 1970 goals report emphasized the Federal role
in responding to social, economic and physical growth
issues. The 1972 biennial report, by contrast, cited the
importance of State and local government roles, and
complementary Federal initiatives to increase State

and local capacity to fashion growth policy appro-

priate to their jurisdictional scales.
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1974 growth

This second biennial report recognizes and builds

report upon the principles laid out in the aforementioned

~ documents; it reaffirms that quality of life is one of
our dominant national goals; acknowledges the role of
the private sector as the primary locator of people and
economic activity; examines briefly some of the
inadvertent impacts of Federal actions on growth;
reports on State and local experience in managing .
physical growth and development; offers a selective
overview of population trends which carry the seeds of
future growth issues; and suggests ways to improve the
ability of Federal, State and local governments to
assess  the overall effects of present and proposed
governmental actions on. the economy, quality of life,
and our communities. '



Understanding
Growth:
An Overview

There has been much talk in recent years about
the impact of future growth on the quality of Ameri-
“can life. There has been a lot of controversy and a lot
of predictions, some of them quite dire. For the most
part, however, the opposing sides have parted com-
pany both on questions of semantics and perceptions.
Those with the gloomy forecasts interptet growth as a
quantitative measure—as something that can be des-
cribed in dollars, in terms of production, in amounts
of bricks and mortar or in population. But growth as a
national policy objective is far more than a measure of

quantity—whether the quantitics be of money, people .

or material goods.

For growth is an aggregate concept, the measure of
net changes in many factors. Some factors, like in-
come and new construction, are easily quantifiable.
Others, like environmental degradation; urban aes-
thetics and -job satisfaction, are less easy to quantify.

‘Growth is in effect the name wé give to the
currency in which improvements in our lives are
denominated. If increased production favorably affects
our lives, it is growth. If its favorable consequences are
offset by environmental damage or other externalities,
the increased production is not growth, only change.
Growth is not something which affects the quality of
our lives; it is the measure of that effect.

Quality of Life A Complex Concept
Of course, perceptions vary as to what constitutes
favorable change in the quality of life. The search for
"a higher quality of life is expressed in a variety of
concepts ranging from specific objectives, like “adding
a wing to the house” to wishful aspirations like “living
in a small town.” A common tendency is to mistake
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means for ends. Education, for example, is only a
means to social recognition, cultural self-fulfillment
and higher income. And higher income is only a means
to more security and creature comforts.

Several basic ingredients are common to most
concepts of quality of life. People share a common
interest in the quality and privacy of their housing, in
being able to drive the highways of their country or
walk the streets of their cities without fear. People
want readily available and affordable health services.
They want equal access to job opportunities which
offer fulfillment. They want the chance to improve
their lot through education, and they want free time
to enjoy the pleasures of an affluent society.

Record to Date ‘

However the individual may define quality of life.
and in whatever order of importance he might range
the factors above, he would have to conclude that life
has generally improved in quality, notwithstanding
uneveness over the years, witness the current problems
of inflation and a soft economy. The statistics—for
those things that can be measured in statistics—are
generally good. There has been a rise in the number of
persons employed, a decline in the number of low
income persons, an increase in social welfare expendi-
tures for those who require assistance. The figures are
equally impressive in areas such as housing, health
care, life expectancy and education, viewed over the
span of years.

Specifically: _ .

o Employment in 1973 rose by. 2.7 million persons,
up from 81.7 million in 1972.

o The number of low-income Americans declined
from 38.8 million in 1960 to 22.9 million in 1973,
a drop from 22.4 percent to 11.1 percent of the
population. '

o In 1940, only 51 percent of America’s housing met
prevailing minimum standards of sanitary and struc-
tural quality. The proportion had risen to 93
percent by 1970. ’ '

o The number of overcrowded dwellings dropped
from 20.3 percent in 1950 to 8.0 percent in 1970.

o Average life expectancy in the United States in-
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creased from 68.2 years in 1950 to an estimated
71.3 years in 1973. '

Expenditures for health and medical care rose from
$68.1 billion in 1970 to $94.1 billion in 1973, up
from 7.1 percent to 7.7 percent of the gross
national product. -

In 1970, 55.2 percent of Americans had completed
high school. The figure in 1973 was 59.8 percent.
National educational outlays rose from $24.7 billion
in 1960 to $90.2 billion in 1973. The 1960 figure
was 5.1 percent of the gross national product; the
1973 figure, 7.8 percent.

Growth Objecﬁves: A Moving Target '

The problem with measuring components of

growth by adding up the dollars spent each year to
meet the same needs is that it can produce an
inaccurate and misleading impression. Needs change as
the population changes. It is important, therefore, to
review frequently the spectrum of national concerns
and to ensure the currency of our growth objectives.
For policy plays to an everchanging audience. Some
examples:

Population growth in America is slowing; the birth
rate is declining. Five years ago, the forecast was for
300 million people by the year 2000. Now the
anticipated figure is 264 million.

Metropolitan growth rates in the Northeast are

falling behind those of the South and West; the
broad drift of the population toward the East, and
South and West Coasts is continuing, though more
slowly than in the past and not all States are
sharing in this growth.

Farm population has stabilized, while nonfarm rural
population is up in many places, especially in
counties next to metropolitan areas.

We're getting older. The average age of Americans is
28.2 years and rising. In 1974, we have 22 million
people over age 65; by the turn of the century,

there will be 29 million, a 32 percent increase.

More women are worKing, at more occupations.
Almost all the recent net growth of rural, non-
metropolitan employment has been in employment
of women.

America’s
changing
population
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o The number of houscholds has been increasing since
1940, and not only because the population has been
growing. The population per household has been
dropping—from 3.67 per unit in 1940 to 2.97 in
1974--with the rate of decline accelerating since the
late 1960’s. ‘

o A greater percentage of households are headed by
females or occupied by young, unrelated adults.

Growth Planning Must Reflect Changes

The total number of growth policy questions
embodied in these facts and trends is enormous.
Widely diverse matters must be considered, such as the
need of the increasing elderly population for improved
economic security; the effect of fewer children per
family on the educational system; the energy implica-
tions of the coastal population buildup; the need to
overcome minority isolation in inner cities and
suburban pockets; the changing requirements for trans-
portation; the shifts in demands on natural resources;
the effect of population trends; migration patterns;
and consumer preferences for the types and concentra-
tion of housing we require.

Growth in a Private Decision Economy

For.the most part, the matching up of individual
needs and directions of growth is accomplished
through operations of the private market. The sus-
tained economic growth that dominates our national
history has induced many major changes in the geo-
graphic distribution of population and economic
activity. Most of the time the Federal role in this
process has been one of a concerned but passive

‘observer. In certain. periods policies such as support of

railroad construction or the encouragement of home-
steading were implemented to further particular terri-
torial goals. On the whole, however, the changes in the
geographic distribution of population and production
that have occurred have been made by families and
individuals operating through a variety of economic
markets.

In the United States, the fundamental posture
toward growth is that the private decisions of the
people operating through open markets allocate goods,



resources, and the people themselves more efficiently
and with more satisfaction for all than does any
alternative method.

But it is also recognized that the market system is

not capable of satisfying every human need. It cannot
satisfy the need for national defense at all; it is
generally inefficient, without governmental inter-
vention, in satisfying such needs as environmental
protection where public and social values are not fully
reflected in market pricing mechanisms. And in some
cases, not all people can participate with equal oppor-
tunity in market activity. This may result from a
variety of causes which individuals may or may not be
“able to control; imperfect information about a market,
lack of adequate income to buy into the market, or a
pattern or practice of discrimination that precludes
free participation.

To satisfy these and related needs, governments
have instituted a variety of programs. Many of these
programs have influenced the geographic distribution
of people, activities and resources in important ways,
even though this may not have been the principal
intent. For example, the distribution of defense-space

procurement funds tends to favor fast growing coun-

ties in metropolitan areas.

There are also situations where, although the pri-
vate market system may work well from a technical
standpoint, the results are deemed undesirable on
social or political grounds. Consequently, governmental
programs may be implemented to change the market
outcome, Low income housing is a prime example.
The private-decision market is fully capable of allocat-
ing available shelter among the population and of
providing new housing on demand. But the market
outcome, in which low income. groups live in blighted
housing, is socially unacceptable. Accordingly, govern-
ment at various levels and with various kinds of
programs steps in to override the market outcome.

The issue is not whether the market functions
perfectly, but whether it functions better than some
public sector alternatives for a given problem situation.
In the absence of a bureaucratic equivalence for
bankruptcy, “failure” in the public sector may be
more difficult to recognize and to do something about
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than “failure” in the private sector, but there is no
reason to assume that it is any less common.

Neither should the task of repairing what the
market has done unsatisfactorily be viewed auto-
matically as an ‘‘cither-or” proposition. Many of the
more successful “interventions” by the government in
the market have taken the form of a partnership
between the private sector and the public sector. Each
has unique attributes. The growth policy-making task
is often to find the optimum way to share these
attributes. :

However, in addressing the choice of means for
improving the condition of our Nation and our people,
it is always important to reaffirm the Nation’s funda-
mental position on growth: most of the time, a
competitive, private-decision economy that effectively
utilizes its capacity to produce will provide a geo-
graphic and functional distribution of people, activities
and resources that is more efficient and more desirable
than alternative methods.

Federal Government Impacts

But the public sector does influence growth
patterns that originate in private market decisions.
This influence most often occurs not intentionally but
as a byproduct of activities directed toward achieve-
ment of unrelated purposes.

For example, in fiscal 1973, Federal outlays for a
variety of purposes—agriculture; natural resources;
community development; housing; human TESOUTCES;
domestic expenditures of the Defense Department, the
Atomic Energy Commission and the National Aero-
nautics and Space Administration—totalled more than

- $215 billion. A sum of this size cannot be scattered

about the country without considerable effect on -
State and local growth patterns. But the Federal
influence extends to administrative and regulatory
functions as well. '
There are at least seven major growth-influencing
Federal activities: grants and loans to State and local
governments; location and employment levels of
Federal installations; procurement of goods and serv-
ices; direct and indirect Federal construction of public
works; taxation; credit management; and regulatory



activities.
Knowledge about the cumulative long-term effects
“of these Federal actions, especially on localities and
regions, is very limited. And little is known about how
the effects of different Federal actions converge within
a given city, metropolitan area or rural locale.

What is known is that Federal programs often have

conflicting objectives; that strategies of one agency

may be blurred or reversed by the actions of another

and that the effect on growth of programs designed
explicitly to change growth patterns seems to be far
less than the impact of other programs whose purposes
ostensibly have nothing to do with growth:

Federal activities, - therefore, affect the States and
localities in a haphazard fashion, sometimes bene-
fically, sometimes not. Largely as a result, regional
“organizations and State and local governments have set
out on their own to cope with problems of growth.

Regional, State and Local Experience
in Managing Growth
As of 1973, there were 29 Federal-multistate
commissions for economic development or river basin
planning and 488 substate- district organizations for
coordinating Federal grants on an areawide basis.
Some 21 states have formed commissions on goals.
Six states have population commissions; 10 have
approved legislative resolutions on population stabiliza-
tion; and Vermont, Hawaii, Maine and Florida have
enacted state-wide land use legislations. Coastal zone

states are exerting increasing authority over land use -

to preserve areas of coastal environmental quality.
State legislatures are increasingly using industrial
development programs to influence’ patterns of
development. States have moved rapidly to establish
housing policies, and over thirty States now have
housing finance agencies.

Numerous local governments also. are moving to
control land development and economic growth or to
prevent changes in environmental quality by using
moratoria on building permits, zoning for reduced
future density, development timing ordinances and
land banking, among other techniques.

~conflicting

Federal impacts

Federal-
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State actions

local growth
controls -



Population:
Growth Policy’s
Moving Target

Intelligent growth policies must reflect population
trends. The rate of population growth, the proportions
of young, adult and elderly people in the society, and
the movement of people within the country are con-
stantly changing. As this occurs new demands are
generated for the production of goods and services by
the private sector and the satisfaction of public needs
by governments. Some of these changes and the
consequent demands are discussed in this section. The
list is not exhaustive. It simply offers a sampling of
the types of policy issues which local, State and
Federal officials increasingly find on their agendas.
Many of these issues will be at the center of debate on
urban and rural growth, especially at the State and
local levels, during the rest of the 1970,

THE NATION'S CHANGING POPULATION

The Nation’s population growth has slowed from
recent rates. This is the central demographic trend in
the United States. By July 1974, resident population
stood at 212 million. See Table 1. Projections for the

year 2000 have been lowered to 264 million from the

300 million projected five years ago.
~ Viewed over the two hundred year history of the
Nation, the current decline in the growth rate is a

normal trend. In perspective, the high growth rates-

after World War II were deviations from the normal.
This is apparent from the graph in Figure 1,

By all odds, the major factor in the lower rate of
population growth has been the fall in the birth rate.

The birth rate drifted downward all through the

1960’s. For a brief period in 1969 and 1970 the birth
rate rose slightly, but in early 1971 it began to fall

population
trends affect
policy issues

slower
population
growth

decline in the
birth rate

again and now continues. The 1973 birth rate, 15.0. -
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Figure 1

TOTAL AND NATURAL
INCREASE PER 1,000 POPULATION:
'UNITED STATES, 1820-1970
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per 1,000 ‘total population, ‘was the lowest in the
Nation’s history. _

Many factors have led to the decline in births:
changes in the role and aspirations of women, in-
creased concern over the qualitative effects of popula-
tion growth, the increase in abortions, growing accept-
ance of more effective forms of contraceptive tech-
nology and changes in religious views.

[t is quite feasible that during the rest of the
~century births will do no more than replace the
parental generations. Should that happen and should
“immigration continue at present levels (about 400,000
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annually), the national population would be about 264
million in the year 2000. ‘
The decline in birth- rates began in the major

‘metropolitan States of the Northeast, Lower Great

Lakes and Far West and continues to be deeper in
these areas than elsewhere. In most of the South and -
the Mountain West a decline was not measured until
1972. In 1973 births in the Northeast, Lower Great
Lakes region and the Far Western States declined by
20 percent from what they had been in 1970. The
decline in the rest of the country was-ten percent. The
gvidence - points also to a disproportionately large
reduction in the birth rate in the major urban centers
and to lower than average reductions in rural areas.

As yet, no State is recording more deaths than
births. Massachusetts and Florida come closest to this
condition with a margin in 1973 of about six births
for every five deaths. In the United States as a whole
the margin is about eight to five. But there are now
hundreds of counties in which deaths exceed births,
due primarily to out-migration of persons of
childbearing age. _ :

One consequence of these changes is that the
median age in the country is once again rising. The
median age reached a peak of 30.5 years in 1953
before the accumulated surge of childbearing in the
World War II and post-war years began to lower it. By
1971 the median had declined to 28.0 years. In 1974
it rose to 28.7 and continues upward. If the birth rate
stays near its present level until the year 2000, the
Nation may expect the median age to continue rising.
See Table 2. = . R

. As of 1974 there are 22 million persons 65 years

- of age or older in the United States. The number

expected by the turn of the century is 29 million—a
32 percent increase. The actual number of older
persons in the year 2000 will be unaffected by future -
fertility since the people now in this group and those
who will enter it are already alive.

The average American woman. now has her last
child by the time she is 27 years old. Most women
will have borne their last child well before the age of
thirty, and all their children will be in school by the

" time the women are. in theif mid-30’s. In addition

12



Table 2
Distribution of U.S. Population, 1972 and 2000

2000
Age 1972 Fertility assumption
2.5 child family |2.1 child family|1.8 child family
Millions
All ages 2088 286.0 2644 250.7
Under 15 years 56.8 73.1 59.7 50,7
15 - 29 years 534 66.0 579 531
30- 44 years 351 59.8 598 598
45 - 64 years 42.6 58.2 58.2 582
65 years old and over| 209 288 288 288
Median age (years) 28.1 31 340 358

Percentage distribution

All ages 100.0 100.0 © 1000 100.0
Under 15 years 272 - 256 226 202
15-29 years 256 23.1 M9 AW
30 - 44 years 16.8 209 226 239
45 - 64 years 204 204 20 232
65 years old and over| 10.0 10.1 109 IS

Percentage change, 1972 to 2(_)00

All ages 369 26.6 200
Under 15 years - 288 5.2 -10.7
15-29 years 237 8.4 ~0.5
30 - 44 years ‘ 704 704 . 70.4
45 - 64 years 364 364 364
65 years old and over 317 377 377

Source: U.S, Bureau of the Census, Current Population Reports.

there has been a decline in the number of births to.

older women and in the number of women having
four and more children. If these trends continue, the
pressure for increased participation of women in the
labor force cannot help but grow.

In fact, since 1950 the greater part of the increase
in the labor force has been female. Out of a total
increase of 27.2 million between 1950 and 1973, 11.0
million were male and 16.1 million were female, In
1950 only a third of the females over 16 years of age
were in the labor force; by 1960 the proportion was
38 percent and in 1973 had risen to almost 45
percent, o

By 1970 almost 40 percent of all women of
working age were employed. Wife as well as husband
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was working in 37 percent of all white husband-wife
households, and in 48 percent of black ones.

Women also have moved into diverse fields of
occupation. For example approximately 40 percent of
professional and technical jobs in the United States are
held today by women. Although still heavily concen-
trated in the education, health and social services
areas, women are slowly expanding in other profes-
sions heretofore. dominated by men.

Quality of Life Issues

As the population grows and ages there will be
proportionately fewer children, more elderly persons,
and many more working people. These changes in age
distribution' portend new and varied demands for the
private and public services which determine the quality
of American lives. The list of issues that must be
confronted is long though not exhaustive.

« What is the impact of population growth on the
standard of living.and quality of life? Although the
rate of population growth is decreasing, the Nation’s
population is still increasing in absolute numbers. This
continued population growth and its implied demand
for economic growth pose questions regarding the
Nation’s limited resources. Traditionally national eco-
nomic ‘growth has been based on plentiful resources.
This translated into low density suburban develop-
ment, a gradual abandonment of blighted areas and
the highest per capita consumption of goods, services,
and materials in the world. As the U.S. becomes more
interdependent with the world economy, new demands
are being placed on domestic resources of minerals,
food and fiber, land and energy. Under conditions of
resource scarcity, the potential may arise for adjust-
ments in life styles and standards of living. '

o How will increases in working population affect
the standard of living? One of the most important
population statistics is the ratio of persons outside the
labor force to those within it. This ratio is an index of
the dependency burden borne by the economically
active population and of the need for increased
productivity on the part of the working population.

If families average only two children, the discre-
tionary income of American families can be expected
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to increase because per capita income is virtually
certain to rise as people of working age constitute a
larger fraction of the total population. Moreover
family income also can be expected to increase be-
cause a growing number of women will undoubtedly
participate in the labor force, giving more families at

least two wage carners, Consequently, smaller farhilies

will be dividing larger incomes and one result, given
control over inflation, should be an increase in discre-
tionary spending. Larger per capita incomes and the
changing role of women portend future increases in
demand for higher education, professional and tech-
nical training and retraining, adult cducation, and
recreation.

o How will income security be provided? Not all
segments of the national population are able to partici-
. pate with effectiveness in the market and hence decide
where to live and work. Those with inadequate
income, including many minority persons, tend to be
geographically concentrated in small rural towns or

within central city or suburban poverty pockets. These

population groups lack the opportunities enjoyed by
most other Americans to attain their individual goals.
Many do not enjoy equal access to public and private
services because of local economic decline or limited
governmental capacity in the community where they
live. To what extent and how should ‘these persons
share in the benefits of the  Nation’s economic
prosperity? :

o What is the outlook for improved economic
security for the elderly? The -economic position of
elderly persons is determined by personal savings, the
social security system,: numerous public monetary
benefits, pension plans, and to a lesser extent, employ-
ment. Yet with all these sources of income, poverty is
more prevalent among the aged—especially among aged
minority groups—than any other age group in the
society. Thus one of the longstanding policy issues for
the Nation is how the working population will provide
for the dependent population of which the elderly are
a major part.

o What impact will changes in population com-
> position have on demand for consumer products? A
* basic. finding by the Commission on Population and
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the American Future was that sales in most industries
can be expected to rise regardless of whether the
population grows at the current 2-child per family rate
or a higher rate. Furthermore it was demonstrated that
few additional sales would result in most industries if
population growth were higher than that produced by
the 2-child pattern. Nevertheless industries which cater
to the youth market will be affected by slower
population growth to a greater extent than industries
as a whole. If current births continue, the absolute
number of young people will decline and the demand
for such products as baby food and accessories, mater-
nity- clothes, toys, and textbooks will be reduced as
well. :
On the other hand fewer children per family and
the associated reduction that can be expected in
household responsibilities may tend to release addi-

" tional women into the labor force and create further

demand for labor saving homemaking devices and
prepared foods. The increasing elderly population also
may alter the type of goods in demand. And the
anticipated rise in discretionary family income will
probably result in demand for both higher quality and
more types of consumer goods. As always, industries
will find it advantageous to modify their investment
directions and switch to areas of relatively greater
demand.

« How will the trend toward fewer children affect
the Nation’s educational system? The size of the
school age population is a basic factor which deter-
mines the aggregate educational expenditure of the
Nation. Consequently educational costs will be very
sensitive to population growth during the next 30
years. If -families average two children, there will be

- only a 5 percent increase in the school age population

(5 to 24 years of age) by the year 2000 over 1970.
Will having fewer children per.farhily result in propor-
tionately lower educational expenditures than other-
wise would be the case or .a higher expenditure per
child to improve the quality of education? And will a
relative reduction in enrollment in elementary and
secondary education be offset by increasing demand .

for education by other age groups in the population?/
See Table 3.
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Table 3
Growth of School-Age Population, 1970 and 2000

Fertility assumption
Age 2.5 child family 2.1 child family
: Change 1970 to 2000|Change 1970 to 2000
Number | Percent | Percent | Number
Thou. Thou.
Total, 1-24 years 25,027 275 9,644 10.6
old
1-4 years 5918 430 2476 18.0
5-13 years 6,556 179 466 13
14-17 years " 4034 254 1,536 9.7
18-24 years . 8,519 346 5,166 210

Source: U.S. Bureau of the Census, Current Population Reports,

o How will trends toward fewer children per

family and more elderly persons affect demand for
health services? The high incidence of acute illness needs of the
among the young creates a substantial demand for very young
medical care. Over 80 percent of the population under
5 years of age visited a physician at least once during
1970 and the average number of visits for sub-five-
- year-olds during the year was 5.7. Both of these
‘figures are considerably higher than those reported for
the total population undifferentiated by age.

A relative decrease in the number of children
should reduce the need for medical personnel, facili-
ties, and resources associated with their problems and
free more resources for the care and prevention of
chronic conditions afflicting other age components.
See Table 4.

At the same time, an increasing elderly population needs of the
- will translate into demand for other types of health elderly
services. During the fiscal year 1972 the United States
spent about $72 billion on personal health care, of
which 27 percent was for the aged though they
represented only ten percent of the population. The
average hospital bill for an aged person was more than
ten times that for a youth and nearly triple that for
persons in the economically active age group. It is
among older persons that institionalized care is most.
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often needed. Hence, an increase in the number of
older citizens will necessitate greatly increased
spending for geriatric services. '

THE EVOLVING AMERICAN HOUSEHOLD

Future urban growth and population distribution
in the United States will be shaped partly by changes
" in the size and composition of houscholds. In general
the size of households continues to decline while the
number of households is expanding, especially those
headed by females and young unmarried adults.* See
Table 5.

Smaller size. The average number of persons per
household has dropped from 3.67 in 1940 to 2.97 in
1974, Several factors account for this decline. The
number of children per family is dropping. Longer life
expectancy has increased the time that couples live
after their children leave home. Increased old age
financial security has reduced the number of elderly
people who live in their children’s households. There
are far fewer live-in servants or employees than in the
past. And young adults are now more likely to leave
parental homes before marriage than was previously
the case.

Increasing numbers. In 1974 there are an estimated
69.9 million households containing 207.2 million per-
sons, Given the average household size prevailing in

1940, this same population could have been accommo-

dated in 56.5 million houscholds. Since 1940 over a
third of the total increase in households and thus in
housing units required has resulted from the dispersal
of the population into smaller but more numerous
units rather than from the overall increase in
‘population.

The demand for housing and household-related
goods and services associated with the new families

*The term ‘“household” is used to indicate persons
who live together in one housing unit regardless of
relationship to one another. In most cases it consists
of a family group, but may also consist of a person
living alone or of unrelated people living togéther. By
definition the number of households is also the num-
ber of occupied housing units.’
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that will be started in the 1970’s and 1980’s is already
determined by past birth rates. But family formation
after 1990 is dependent on the level of childbearing
now and in the coming years. The vast majority of
ncw households are formed by people in their carly to
middle 20’s, and the number of persons in these age

groups will be substantially different in the year 2000

if couples average 2 rather than, for example, 2.5
children during the next 30 years. We can expect long

term demand for new dwelling units to be con-

siderably lower if the population grows at the slower
rate. Not only will there be fewer new families if
population grows at the slower rate but smaller fami-
lies as well.

In addition to population growth, however, the
decrease in per-household occupancy also affects the
demand for housing. More rapid growth of households
relative to population increase is reflected in the

housing demand

spread of urban areas, the lowering of average urban -

densities and the increased amount of land required to
accommodate a given population level. In 1940, 272
housing units were required to house each 1,000
persons. Today the comparable number is 337 units.

Housing Issues / _

The trend toward more and smaller households
raises important public policy questions about the
types and location of housing needed in the future
and about the effects of this increased housing on our
environment,

o What broad locational choices will future fami-
lies make? The Nation may well see more varied
demands for housing types and locations. Increasing
demand for smaller units could bring about more
conversions of large homes in old residential neighbor-
hoods and more multifamily construction. Most popu-
lation growth and household formation since World
War II has occurred in the suburbs because of increas-
_ing prosperity, the availability of long term, low
downpayment mortgages and the emphasis on single
family houses. The location of housing in the future
may be more sensitive to other considerations: job
opportunities offered by footloose industries beyond
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the metropolitan fringe, the proportionately higher
costs of detached single family housing relative to
family income, the higher costs of transportation due
to changes in energy pricing, and trade-offs in journey

. to work options for households which have both

husband and wife working. The resulting demands for
new housing of given types and locations in, rural,
suburban, and downtown neighborhoods have yet to

unfold.

'« How will the increasing elderly population affect
the demand for types of housing? It has been sug-
gested that demand for rental as opposed to owner
occupied housing and demand for condominiums and
mobile homes will increase to meet housing needs of
the aged. In 1970 however, many of the housing
characteristics of elderly Americans were quite similar
to those of the general population. Older persons were
just as likely to be single unit dwellers. Moreover the
proportion of older persons living in mobile homes
was almost identical to that of the Nation as a whole.

Homes for the aged were an exception. About
800,000 people over 65 now live in residential homes
for the aged and the dependent. Comparatively little
use is made of such homes by persons under age 75.
Some eight percent of people aged 75 and over are in
homes for the aged, a proportion that has doubled
since 1950. Though there is reason to expect these
places to continue to grow, they are not now and
probably will not be the dominant form of commu-
nity in which our senior citizens will live.

« How will the growth in households occupied by
young unrelated adults, by married adults with smaller
families and by female heads of households affect the .
types of housing in demand? At least one of these
groups, the young unmarried adult population, tends
to be less concerned with seeking permanent housing.

This suggests that demand for rental housing, particu-

larly apartments, will increase. Predicting demand for
the other two groups is more difficult and 1s compli-

.cated by factors of income, mobility, family size and

personal preference. Smaller size of households, how-
ever, suggests increased demand for townhouses,
smaller detached houses and apartments,

22



REGIONAL POPULATION SHIFTS

Historically up to 1970, there have been three
" shifts in population between major regions of the
country: the continuing overall westward movement
which is slowing, general migration toward both
oceans, the Gulf and the Great Lakes regions; and the
ongoing redistribution of black population northward
and westward to the major metropolitan areas. Since
1970 these three shifts have undergone dramatic
changes, although it is of course not known if the
changes are temporary or long term. ‘

Westward movement: Every census since 1790 has
shown a further westward movement of the geographic
center of population. The West had consistently been
the fastest growing region, with rates since 1920 about
twice as high as those for the Nation as a whole, But
in the period 1970-74, the South pulled even with the
- West as a most rapidly growing region. Each is esti-
mated to have grown by seven percent. In contrast
growth in the Northeast and North Central Regions
was about one and two percent respectively. See
Tables 6 and 7. ‘

- Toward coastal areas: Attracted by climate and job
opportunities, more and more people are locating

-along coastal areas of the Nation. Between 1940 and-

Table 6

Percent Increase in Population, 1920-1974, by Decade
Millions

United | North | Norfh

States -eqast Cen tl‘a] south West

Year

1920-30 16.2 16.1 134 14.3 33.7
1930-40 73 45 40 101 16.7
1940-50 14,5 9.7 108 13.3 404
1950-60 18.5 132 161 165 389
1960-70 13.3 9.8 96 142 24.1
1970.74* 40 0.8 1.7 70 70

Source: U.S. Bureau of Census: Current Population Reports

* Tuly
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1970 the population living within fifty miles of the
Nation’s coastline (including the Great Lakes) in-
creased from 46 percent of the national total to 54
percent. These areas have about 16 million more
people today than they would have if the population
were distributed as it was in 1940. The greatest
influence on the regional distribution of people came
from the sustained rapid growth of California and
Florida, whose joint share of the national population
rose from 6.6 percent in 1940 to 13.2 percent in
1970. The greatest relative loss occurred in the West
North Central States.

Since 1970, while some coastal States have con-
tinued to experience rapid growth, e.g., Florida and
Oregon, the general pattern of net migration to the
coastal areas has ceased. For example the five Great
Lakes States of Wisconsin, Illinois, Michigan, Indiana
and Ohio have experienced annual out-migration of
~ approximately 100,000 persons during 1970-1974.

Movement of the black population. The overall black
interregional growth pattern masks a major redistribu- redistribution
tion of the black population, whose direction of
movement has been primarily northward and west-
ward. Movement of blacks from the South since 1940
dwarfs that of any earlier period. In 1940, 69 percent
of all blacks lived in a 13 State Southern region
exclusive of Delaware, Maryland, the District of
Columbia and Florida. In each of the next three
decades, black out-migration was nearly equivalent to
black natural increase in the South. In the 1960’s net
loss of blacks from the 13 State South area was 1.4
million persons.

The heavy net movement of blacks out of the
South appears to have stopped. For the period 1970
to 1974, sample data of the Bureau of the Census
show a nominal switch in the migration pattern of
blacks, with an 81,000 net movement from the North
and West to the South, but primarily to metropolitan
areas rather than to rural areas of origin.

Regional Growth [ssues

These interregional growth patterns pose a number
of broad issues. '
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o Will continued selective growth along coastal
areas induce large scale deterioration of the quality of
life through environmental overload and population

environmental congestion? Trends in regional growth have on the

overload whole aggravated environmental problems. This is

especially clear with regard to air “pollution. The

capacity of the atmosphere to absorb air pollution

varies by region, with potential air pollution highest in

the far West and increasing with city size regardless of

location. Maintenance of air quality in the context of

the broad migrational drift of population to the coasts

will continue to pose a Federal-State policymaking

challenge. Further as population becomes increasingly

concentrated in coastal areas of the Nation, cumulative

and competing demands for use of the coastline will

increase. The growing pressure for certain types of

industrial development and for second homes along

the coastline intensify these demands. At the same

time citizen interest in public access to the waterfront

for recreation and scenic enjoyment is also becoming
stronger.

o What are implications for energy self-sufficiency
of continuing urban development on the seaboards?

energy To achieve self-sufficiency, new resources must be
tradeoffs tapped. New issues over competing goals of environ-
mental quality and national prosperity must be faced.
For example, the heavy extraction of coal and oil
shale from the Mountain States to supply energy néeds
. along the coasts would pose water supply problems for
those States, Some reasonable trade-offs must be
- worked out to tap these energy resources at not too
great a cost to environmental quality. To meet air
quality standards, low sulfur coal from Western States
is in greater demand; but its use involves trade-offs
between mass strip mining, related environmental
impacts, and local development options. Coal gasifica-
tion also requires large amounts of water, yet few
good sites remain for major dams and agricultural
demand for existing water supplies is rising.

METROPOLITAN DEVELOPMENT PATTERNS
population The growth of metropolitan arcas most dramati-
concentration in cally indicates how our population is concentrating.
metropolitan areas Between 1960 and 1970 the population grew by 20

26



million in metropolitan areas, leaving an increase of
less than 4 million for the rest of the country. In
1970 metropolitan areas contained over 140 million
people, nearly 70 percent of the total population.
‘There is, however, evidence of a slackening of
metropolitan growth between 1970 and 1974 in the
large metropolitan areas. Those areas exceeding two
million population are experiencing net out-migration.
Many medium-sized and smaller metropolitan arcas on

the other hand continue to gain populatlon through .

net in-migration.

The rate of growth of metropohtan areas has
varied with size. Between 1960 and 1970, the 13
percent rate of growth for the smallest metropolitan
areas, those between 50,000 and 250,000 population,
was about the same as that for the Nation, but the
rate increased with size until it reached twice as much
for metropolitan arcas of ‘one to two million. See
Figure 2. Since 1970, however, these have been essen-
tially the same rate of growth, between four and five
percent for all sizes of metropolitan areas, except
those over two million as noted above.

Growth also varies by region. Most metropohtan
areas in the Northeast show growth rates below that
for the Nation as a whole. Those in the North Central
Region match the national average while those in the
South and West, where the cities are newer, are higher.
Between 1960 and 1970 the population increased
about six million in the South and six million in the
West, while in the Northeast and North Central States
the gain was approximately seven million.

Within metropolitan areas, the process of sub-
urbanization continued unabatéd from 1960 to 1970
and, at a slower pace, from 1970 to 1974. Within
central cities the most striking feature of population
change between 1960 and 1970 had been the constant
widespread loss of white population and the large

increase in ‘black population. Of the four million by .

which the black population in metropolitan areas
increased between 1960 and 1970, 3.2 million was in
the central cities and only 800,000 in suburban areas.
Between 1970 and 1974 the white population in the
central cities declined further, by more than four
million. Meanwhile black population in the suburbs
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increased by about 100,000, compared with a white
increase of nearly three million.

Though the population in the United States has
become far more concentrated since 1950, there is
nevertheless for much of the population more living
space now than at the end of World War II. This is
accounted for by two factors: the hollowing out of
central cities, many of which have actually lost popu-
lation, and the spread of suburbs which despite the
inclusion of more and more apartment buildings
remain as areas of low-density land use.

Paradoxically population growth in metropolitan
.areas is accompanied by a falling density of population
because of the continuing drop in central city popula-
tion and the continued low density development in
the suburbs. The extent of this suburban development

is illustrated by the fact that in the 20 years prior to

1970 urbanized land almost tripled to 35,000 square
miles. This increase was sufficent to bring about a fall
in the density of population from 8.4 persons per acre
in urbanized areas in 1950 to 5.3 in 1970. The land
added on the urban fringes was only slightly less

densely populated than the land in similar arcas in

1950, less than five per acre in each instance; but
within the central cities residential population density
fell from more than 12 per acre in 1950 to about
seven in 1970. This general decline in central city
population density masks exceedingly high densities in
specific neighborhoods found in most downtowns.
Coupled with a lack of compensating amenities, some
of these densities are intolerably high.

Changes within metropolitan areas. From 1960 to
1970 the process of suburbanization continued un-
abated. The central cities added about three million
people while suburban areas increased by almost 17
million, some 70 percent of the total increase for the
Nation. Thus in a period of generally slow growth, the
‘suburban areas increased by nearly 30 percent as
against about five percent in the central cities. In 1960
approximately a third of the population lived in
central cities, another third in the surrounding
suburbs, and a third in non-metropolitan areas. By
1974 about 37 percent of the national population
lived in metropolitan rings, while the remainder was
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- divided, about 30 percent each, between central cities

and non-metropolitan areas. :

Furthermore what growth of central cities did
occur ‘was largely the result of annexation. With
annexation the central cities registered a growth of
over three million;-without annexation growth would
have been only about 300,000. But even with annexa- -
tions, some central cities in the North Central Region,
for example, lost population. Gains in the South and
West through annexation were nearly two million
each, whereas gains within 1960 boundaries were only
about 500,000 and one million respectively.

Racial Concentration. Since 1970 the loss of white
population in the central cities has accelerated.
Between 1960 and 1970 the white population in
central cities decreased by a little more than one
percent, But between 1970 and 1974 the decrease in
white population was over eight percent,

During 1960-1970 all of the 15 million increase of -
whites in metropolitan areas took place in the suburbs,
whereas for blacks only a fifth of the four million
increase in metropolitan areas was suburban. During
1970-1973 the black population increased more
rapidly in the suburbs (1.8 percent) than in the central
cities (0.3 percent), but blacks continued to represent
an increasing proportion of the central city population
and a decreasing proportion of the suburban popula-
tion. See Table 8. '

As in the past, much future growth is expected to

~ occur in expanding suburban areas around major cities.

Since many cities are located close to each other, they
are merging as their suburbs expand. Outside metro-
politan areas most major development is occurring in
the transportation corridors that connect larger cities.
Megalopolitan .areas, gigantic urban regions stretching .
over hundreds of miles, are already well formed. Three
such complexes stand out: onc stretching up the
Atlantic Coast from Northern Virginia to Boston,
another centering around Chicago and the Great
Lakes, and a third on the West Coast connecting San’
Francisco and San Diego. These will in time contain
half of the national population if the historic migra-
tion of people to coastal regions continues.
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Table 8

Population Shifts Between City And Suburbs
By Race: March 1970-March 1973

(in thousands)
- Percent
1970 1973 Change
Within Central Cities ‘
Whites 46,592 42,600 ~8.6%
Blacks 12,315 12,350 0.3%
Balance SMSA (Suburbs) _
Whites 64,460 67,380 - 4.5%
Blacks 3,360 3,420 1.8%
Source: Bureau of the Census, “Mobility of the Population of

the U.S., March 1970-March 1973, Series P-20, No.
262, March 1974, Table 1.

Metropolitan Growth Issues

The loss of population from central cities, racial
concentration, and expansive growth in suburban and
outlying areas will coritinue to be the source of major
policy issues confronting governments at all levels.

o As more single communities seek to guide

growth, what balance will be struck between individual
rights and community rights? Local actions to control
growth are mounting as some communities seek to
preserve the quality of life as perceived locally or to
maintain balance between their ability to provide
public services and increased demand resulting from
- community development. Techniques like sewer mora-
toria, building freezes and exclusionary zoning act to
limit the basic rights of many while achieving limited
goals for a few. The Ramapo, New York; Boca Raton,
Florida; and Petaluma, California cases pose a basic
constitutional issue of the right of citizens to make a
reasonable choice of housing and job locations. Yet all
of these types of actions indicate the increasing desire
to manage growth. What new techniques can be used
to provide for growth in an orderly and equitable
manner yet accommodate md1v1dual ch01ces on where
- to live and work”
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o What are the areawide impacts of individual
community actions to control growth? Efforts by

single jurisdictions to control housing or population

growth spotlight the mismatch between city and
county boundaries and the size of housing, labor
force, and job markets in metropolitan areas. What
local institutional ‘means can best correct this mis-
match: two-tiered government, administrative coordi-
nation, areawide government? How can overall growth
strategies for inner city neighborhoods, suburban com-
munities, and the outlying fringe best be coordinated, -
since all affect the same housing and job markets?

o How will broad changes in economic activity
affect the comparative position of older cities? The
potential of each city to grow and change is a
function of its economic setting. Each city plays a
particular economic role, such as a center for business
and commerce or an industrial magnet. But the eco-
nomic rationale for each city may be altered by
changes in markets, resources, the labor force, tech-
nological advance or other factors. What is the future
economic outlook of older American cities and how
will it affect the comparative position of those cities
vis-a-vis suburban areas, nearby nonmetropolitan areas,
and more distant parts of the country?

o What is needed to overcome the isolation of
minorities that leads to waste of human talent and
social entrangement? Under the Civil Rights laws much
has been accomplished, but a great deal remains to be
done to promote equal access to jobs and housing for
all Americans. Despite rising incomes and more open
housing, in percentage terms and in absolute numbers
minorities remain heavily concentrated in well defined
neighborhoods.  What would be the impact of new
income transfer strategies on the mobility of minori-
ties and on the inner city itself?

o What is the relationship of the need for a
balanced transportation system to local and areawide
growth strategies? Primary reliance on the automobile
for metropolitan area travel favors adults who are
economically selfsufficient and healthy. But they
comprise only about half the metropolitan population.
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To those who cannot move so freely—the nondrivers,
the aged, the poor, the handicapped, and children—the
absence of alternative transportation can be a barrier
to getting health services, finding a job or housing, or
maintaining social contacts.

Each metropolitan area will face choices regarding
the best mix of bus, rail and auto modes, levels of
service; and intra-metropolitan travel links. Transporta-
tion issues increasingly will become a common denom-
inator linking growth-rélated actions such as neighbor-
hood preservation strategies, areawide growth policies
and preferred use of Federal transportation funds for
multimodal systems.

o What kinds of neighborhood preservation

‘'strategies are needed in the central cities to make
these areas viable residential alternatives? Neighbor-
hoods in central cities vary in degree of physical
obsolescence, ethnic-racial-age mix, level of public serv-
ices and facilities and economic condition. What com-
bination of housing production, rehabilitation or
demolition makes sense in each neighborhood? How
would housing preservation relate to economic upgrad-
ing and the provision of better public services? As
household income in the inner city improves and a
new generation replaces the old, and inner city resi-
dents seek alternative housing choices, will there be a
market for the existing housing in inner city neighbor-
hoods no matter how well maintained or rehabilitated?
Who should decide these issues locally? What should
be done if neighborhood revitalization results in more
affluent families replacing lower income families?

o What strategies for older suburban areas? Much
of the housing built since World War II is suburban.
By 1980 many subdivisions will be in need of major
rehabilitation. Meanwhile many urban problems such
as increased traffic congestion, commercial blight,
inadequate public services and higher taxes, are mount-
ing. Will we find oursclves faced with the need for

suburban renewal on a large scale? What maintenance

strategies can be fashioned to retain housing quality,
reduce the suburban journey to work, open job links
for the inner city labor force? '
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o What effect will energy cost increases have on
metropolitan growth trends? Energy cost increases
could lead to more compact forms of development, If
costs of private auto operation in low density settings
increase substantially, demand may grow for alterna-
tive transportation modes and denser residential and
business development. This could cause a slow-down in
exurban and suburban fringe development, stimulate
multifamily residential construction in established
suburban areas, or prompt reclamation of older inner
city neighborhoods. Future suburban development
might be more integrally planned so as to be more
cost and energy efficient than the current mode of
development.

RURAL DEVELOPMENT PATTERNS

In contrast to the clear trends in metropolitan area
growth is the paradox of nonmetropolitan areas. His-
toric decline in the rural farm population, which has

been relatively stable since 1970, is being more than

offset by an increase in rural nonfarm population in
villages and small towns, and especially in rural parts
of metropolitan areas. Since 1970 out-migration from
many nonmetropolitan counties has halted.

A variety of structural and attitudinal factors in
the late 1960’ led to a curtailment of the migrational
drift to the cities, and events since 1970 have accel-
erated the trend. From 1970 to 1973 non metro-
politan areas averaged a 2.5 percent annual increase in
job growth (from 21.2 to 22.8 million) compared with
1.2 percent in metropolitan areas (from 60.4 to 62.6
million). Population has grown accordingly. Figures for
the period April 1970 to July 1973 show a total
population growth of 4.2 percent in nonmetropolitan
counties compared with 2.9 percent in the metro-
politan areas. A growth pattern of this type is un-
precedented in the modern history of the United
States, with the exception of a brief period during the
worst of the Depression years. Between 1970 and
1973 migration from metropolitan to nonmetropolitan
areas totalled 994,000. B

Overall the period 1960-70 saw manufacturing jobs
in nonmetropolitan areas increase from 3.6 to 4.9
million, about 36 percent. Metropolitan area manu-
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facturing jobs increased by comparison from 13.2 to
14.9 million or about 13 percent. A notable reverse
occurred, however, between 1970 and 1973. Non-
metropolitan’ manufacturing jobs continued to grow,
to 5.3 million or 8.9 percent. But manufacturing jobs

in metropolitan areas declined to 14.2 million, or

almost 5 percent. See Table 9.

In the latter part of the 1960°s other stimuli to
nonmetropolitan economic growth occurred, including
the environmental and youth movements, reactions to
the problems associated with large cities and the major
urban riots of the late 1960’s. These factors reduced
the desirability of major cities as places in which to
live or to locate businesses, relative to smaller scale
cities and towns.

Farm Outmigration, At the beginning of World
War II, 30 million people lived on about six million
farms. Today nine million people live on fewer than
three million farms. This represents a decline in farm
population from 25 percent to five percent of the
total population. Between 1960 and 1970 the farm
out-migration was particularly severe. The farm popu-
. lation declined during those years by about six mil-
lion, or 38 percent nationwide. The South continued
to experience the largest farm population loss. This
region, traditionally the most populous in farm resi-
dents, now ranks second behind the North Central
Region. ,

During the decade 1960-70 a net average of
694,000 persons left farms each year, The annual rate

long term farm
outmigration -

of migration during this peried was 5.6 percent. =

Although the number of net migrants was less than in
earlier decades, the rate of movement was about the
same as in the 1950’s. But for the period 1970-74 the
rate of out-migration, 1.2 percent, was considerably
less than in other recent periods.- o

Decline in Black Farm Population. The decrease in
black farm population is- noteworthy. In 1920 there
were over five million black people on farms. As of
1973 there were fewer than 700,000 blacks living on
farms. There remain, however, about four million
blacks in the rural population, with about 93 percent
in the South.
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Growth in Non-Farm Rural Population. The huge
movement of people from the open country and small
towns to the cities occurred in the last generation due
to a decline in manpower needs in rural industries, the
pressure of high birth rates and the comparative
attractions of urban life. There was a tendency to view

this pattern as inexorable, inflexible and without end.

Now the dynamics of the rural-urban shift of popula-
tion are changing. Neither industry nor people are as
strongly drawn toward metropolitan areas as they
were. Economic changes in mineral, food, and timber
industries have led to an increased demand for
products from rural areas. Furthermore, the movement
of people of retirement age is primarily to rural areas
and small towns.

‘The large pool of rural unemployed women
appears to have been a significant attraction to the
location of industry in rural areas. Rural women have

‘long had lower labor force participation rates than

urban women. Many rural counties in areas dominated
by classically male industries such as farming, mining,
and forest products had fewer than 30 percent of their
women of working age in the labor force in 1960.
This condition was both a source of local income loss
and an inducement to firms seeking a ready supply of
workers. Thus, since 1960, almost all net growth of
rural and nonmetropolitan employment was in em-
ployment of women.

Rural Development Issues

o Should public policy encourage growth in rural
areas beyond what normal economic development
would cause? The fundamental issue here-is the extent
to which public programs during the 1970’s should
seek to “correct” imbalances which arise from normal
processes of economic development.

A strategy of minimal intervention with normal
economic growth would create more and larger metro-
politan areas, revitalize places close to metropolitan
areas as well as some rural areas, and hasten the
decline of other small rural places. Under this strategy
little use would be made of such tools as functionally
or geographically focused economic development aids.
However, resettlement and relocation aid for declining

38



areas would become logical policies to follow for this
strategy.

A “corrective” or strong public intervention
strategy would approximate prior national efforts to
spur economic growth in lagging and depressed areas
whete such growth would not otherwise occur. Corol-
lary policies would call for economic aid targeted at
specific geographic areas or economic sectors, growth
‘center programs, and major public works investments
geographically- targeted to declining areas.

« At the local level, what types of community
preservation or adjustment strategies are needed in

strong
intervention
strategy

nonmetropolitan areas? Some rural areas outside of commun‘ity

the influence of metropolitan areas continue to ex-
perience little growth and development, evidenced by
very low levels of household or per capita income.
These areas are largely bypassed by the overall eco-
nomic growth of the Nation. Other rural areas are
gaining in nonfarm employment and experiencing new
economic growth, This leads to urban-type character-
istics of subdivision growth, inadequate public facili-
-ties, higher taxes, congestion and pollution. The
variety of futures facing different rural communities
thus calls for flexible community preservation or ad-
justment strategies. These must take into account the
age-labor force-income mix of the rural population and
opportunities for economic adjustment, Questions arise
regarding the minimum size for viable communities
and threshold levels above which rural local govern-
ments can collect revenues and provide services effi-
ciently for populations spread thinly over large areas.
One area of exploration is the potential for rural
intergovernmental cooperation in providing services on
a more economical basis and the infrastructure needed
to attract employment opportunities.

o What type of State and local actions are needed
to resolve issues of increasing land use competition at
the metropolitan fringe? About 21 percent of all farm
products by value are produced in metropolitan areas.

preservation
strategies

fand-use issues

But the metropolitan area 'fringe itself is the estab- |

lished focus for low density, auto-oriented residential
growth. As more land comes under cultivation to meet
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‘national and world demands, as nonmetropolitan

manufacturing growth continues close-in to metro-
politan areas, how will these further claims be weighed
against each other and against the anticipated increase
in household formation and the demand for more low
density housing?

o What impact would income transfer strategies
for the poor have on rural areas? Would rural people
use increased income to move from declining to
growing rural towns or to metropolitan areas?

o What is the potential impact of an increased
demand for vacation and retirement homes or resorts.
on rural areas? As urban areas hdave become more

“populated, the desire to. “get away from it all” during

holidays or weekends has resulted in a rise in demand
for vacation homes. What types of State or local
action are needed to guide this type of growth?

o What environmental impacts must be anticipated
due to selective growth in rural areas? As nonfarm
rural employment increases and fossil fuel resources

are developed to achieve greater national self-suffi-

ciency in energy, policy issues will arise in specific
States and localities over air and water quality, re-
source preservation and protection of the physical
environment. How can States and Federal agencies
work together to implement. State initiated strategies
to maintain air and water quality standards, protect
critical environmental resources and provide for the
economic growth necessary to sustain our quality of
life? -

SUMMARY

In the broadest sense the foregoing issues deal with -
the need for adjustments rather than fundamental
changes in local, State and Federal policies related to
growth. There appears to be no great demand for
massive programs to relocate businesses or induce large
population shifts. But there is strong and persistent
public demand to raise the quality of life of people
where they live now. In short people want livable, safe
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.inner city neighborhoods; more orderly, lower cost,
new "developments in suburban areas, and adequate,
well serviced rural communities. These public pre-
ferences are the driving force behind the growth issues -
of the 1970’s and the search by the private and public
sectors for better management of the processes by
which the Nation grows and develops. ‘
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Federal Influence
On Growth And
Quality Of Life

Knowiedge is limited about the long term effects
of various Federal actions on localities and regions.
The real impact of Federal programs designed ex-
plicitly to change growth patterns (e.g., bolster a
lagging region, or revitalize a downtown area) appears
to be far less than the impact of other Federal
programs (e.g., defense procurement) whose ostensible
purposes have nothing to do with growth and develop-

ment. Understanding of how the effects of different

Federal actions will converge within a given city,
metropolitan area or rural locale is difficult to antici-
pate. ‘

Although there have been many evaluations of
specific Federal programs, few attempts have been
made- to assess the intertwined consequences of these
programs. The purposes of this section are: to enumer-
ate at least some of the governmental actions which,
by design or unintentional effect, influence the growth
and development of urban and rural areas; to suggest
the relative importance and impact of different Fed-
eral activities; and to underscore the imperfect state of
public knowledge about the aggregate effects of all
Federal actions on growth and development.

INSTRUMENT OF FEDERAL POLICY

There are a variety of Federal activities assumed or
known to have impacts on growth and development:
grants and loans to State and local governments,
location and employment levels of Federal installa-

tions, procurement of goods and services, construction

of public works, taxation, credit management and
regulatory activities.
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Grants and Loans to State and Local Governments

It is estimated that, in FY 1975, about $50 billion
will go to States and local governments for highways,
community development, environmental improvement,
public assistance, education and manpower develop-
ment. These grant programs account for about one-
sixth of all Federal outlays and one-fourth of State
and local outlays. Yet, despite their intent, some of
the programs appear to have had limited effect on
growth patterns for the following reasons.

Conflicting strategies. Many programs contain con-
flicting objectives, which diminish their ability to alter
growth and development. The strategies of one agency
sometimes blur or tend to reverse actions of another,
For example, the Appalachian Regional Development
Act, the Public Works and Economic Development Act
and the Economic Opportunity Act, passed during
1964 and 1965, all dealt with problems of poverty.
But the programs authorized under these acts were

-implemented according to different strategies. Some

geographic
~ limitations

dispersion of
resources

assisted poor people where they lived, other programs
stimulated job development in favorable locations,
thereby encouraging poor people to migrate.

Inherent limitations. Federal programs directed to
depressed and rural regions have often been too
limited geographically to allow the application of a
rational strategy which recognized the interrelation-
ships of major urban centers and their hinterlands. An

‘example is the Economic Development Administration,

charged with assisting multicounty Economic Develop-
ment Districts. Through June 1973, approximately
$1.5 billion in Federal funds had been obligated for
EDA public works, technical assistance and planning;
and about $400 million in loans for business develop-
ment had also been approved. But, despite these
expenditures, the programs have had little effect in
achieving basic objectives. The reasons include disper-
sion of available resources in subcritical amounts and
heavy emphasis on investment in public works (65
percent of funding) instead of assistance to the private
sector (18 percent), thereby foregoing the leverage
that private capital can often exert to stimulate eco-
nomic activity.
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Nor can the sheer force of private sector deter- private sector
minism, relative to the size of any Federal program, be dominance
overlooked. For example, in 1973 the private sector
invested $96 billion in construction activity, compared
to only $34 billion for all levels of government
combined. It is in comparison with the scale of
impacts of private investments that the influence of
any single Federal program must be judged.

Program dominance. It also seems clear from relative
decades of experience that some government programs impacts of
exert far greater influence on growth and development highway program
~ than do othéer programs. The classic example is the
national highway program which has had a profound
impact on the patterns of national growth and devel-
opment. The Interstate Highway System was in 1956
without uch thought for its second order impacts on
national development; yet no recent direct action of
the Federal Government has had greater influence on
the competitive balance of one region to another and
one city to another. Transportation and utility systems
are inherently powerful tools for structuring patterns
of growth and development, yet rarely have these
tools been consciously emp]oyed as a matter of policy
for that purpose.

Construction of the Interstate System dramatically
reduced travel time between cities and conferred a
new competitive advantage on trucks as against rails as
conveyors of commerce. These same reductions in
travel time expanded the trading areas and commuting
sheds of many larger towns, leading to greater effi-
ciency in production and distribution of goods and
services but also accelerating the demise of many
smaller communities.

The system also profoundly affected the structure effects on
of metropolitan areas. Beltways around metropolitan metropolis
areas helped to create polycentric development, Indus-
tries became more footloose because they could draw
their commuting work forces from larger areas. High-
way improvements also encouraged manufacturing
firms to locate in rural areas, many adjacent to
metropolitan areas, and enabled rural residents to
commute to and shop in communities an hour or
more away. - '
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As the interstate highway systems near completion
in many metropolitan areas, it is evident that sewerage
facilities are becoming more important determinants of -
the pattern and pace of urbanization. The placement,
sizing, and timing of major interceptor sewers in
undeveloped areas near cities and expansion in treat-
ment plant capacity can directly influence the location

~ and density of new residential development.

Urban-Rural Variations. Department of Agriculture
analyses provide another view of the relative impacts
of 226 selected programs deemed to have significant
impacts on development. See Table 10. These outlays
accounted for over $215 billion of total FY 1973
Federal Government outlays.

Federal outlays in the aggregate flow to metro-
politan and nonmetropolitan areas roughly in propor-
tion to their respective population. The metropolitan
areas, as defined in April 1973, with about 73 percent
of the national population, received about 75 percent
of these selected FY 1973 outlays.

When the outlays are differentiated by major
national purposes, however, variable impacts occur
between metropolitan and nonmetropolitan areas. Qut-
lays for housing and Defense-NASA-AEC activities

Table 10

FY 1973 Selected Federal OQutlays By Program Groups
By Metropolitan And Nonmetropolitan Counties

Percent Distribution by

County
Fed. Outlays :
Program Groups Million $ Metropolitan Nonmetropolitan
Agriculture and

Natural Resources $ 8,441 216 784
Community Development 21,547 72.6 274
Housing* , " 19,020 824 17.6
Human Resources 95,536 72.6 274.
' DEFENSE-NASA-AEC 70,621 84.8 15.2
TOTAL $215,165 75.5 245

*Includes guﬁmnteed/insured loans and home mortgage insurance, which exert strong
Federal influence on local market activity.

Source:  Adapted from Economic Research Service, U.S. Department of Agriculture.

46



greatly benefit metropolitan areas. Conversely, the

bulk of agricultural and natural - resource outlays
accrue . to nonmetropolitan areas. Such outlays were
highest on a per capita basis in the most rural and
nonmetropolitan counties. Among nonmetropolitan
counties, outlays for agriculture and natural resources
favored those with large population losses during the
1960’s. On a per capita basis, community development
outlays were higher in nonmetropolitan counties than

in metropolitan counties and highest of all in totally

rural nonmetropolitan counties not adjacent to metro-
politan areas. These differences in community develop-
ment outlays were largely a function of extensive
interstate highway construction in sparsely settled
counties. ' : ‘

Overall, human resource outlays were heavily
weighted toward income maintenance (e.g., welfare
and social security). On a per capita basis, these
outlays were greatest in counties with large incidences
of poor and of aged people. Across the urban-to-rural
continuum, per capita outlays for human resource
development were largest in the most rural of non-
metropolitan counties and smallest in the fringe
. counties of the large metropolitan areas.

Federal Construction v

Large scale projects: undertaken directly or assisted
by the Federal Government have significant impacts
on the growth and development of some aréas of the
country, particularly the South and West. Direct pub-
lic works (built largely by the Corps of Engineers, the
Bureau of Reclamation and the Tennessee Valley
Authority) include flood control, beach erosion con-
trol, irrigation, water conservation, navigation, power
generation and recreation. Federal policies in these
areas have contained many internal contradictions such
as those between the objectives of the former acreage
retirement programs of the Department of Agriculture
and the reclamation programs of the Department of
Interior. Conflicting national policies and lack of
adequate policy Coordination have been two of the
principal obstacles to better balance in- the quality of
life among various parts of the country—an obstacle
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made more significant by the large size of Federal
~outlays and the high degree of Federal involvement.

In 1973 outlays for direct and indirect Federal
construction programs totalled an estimated $12.7
billion, This included §7.5 billion in grants and loans
to states and localities and $5.2 billion in direct-
construction ($1.4 billion for defense, $3.8 billion for
civil works). This was nearly ten percent of the $130
billion total public and private construction put into’
place in 1973, There was also a substantial amount of
private construction which resulted indirectly from
defense and research procurement activities.

A great many Federal agencies now conduct water
resources activities: the Bureau of Reclamation handles
irrigation matters; the Corps of Engineers, flood con-
trol and river and: harbor development; Soil Conserva- -
tion Service and Forest Service, watershed protection
and development; the Environmental Protection
Agency water pollution control and assistance for
treatment plant development. The Tennessee Valley
Authority and many other agencies carry on additional
programs. All of these programs impact -on growth
patterns by influencing job and housing opportunities,
the construction of large scale projects, provision of

" road access, and subsequent development of recreation

facilities and second homes.

Water resource projects of the Bureau of Reclama-
tion in 17 Western States have a significant impact on'
development and growth in arid and semi-arid lands.
The Corps of Engineers has major public projects for
the improvement of rivers, harbors and waterways for
navigation and flood control. Though economic
growth is used to justify these programs, many of
them are conducted without reference to any broad

‘economic development strategy.

Location and Employment Levels of Federal

. Installations

Significant effects on growth patterns of States
and local areas also result from Federal decisions on
placement of Federal facilities and projects. Major
government installations, such as office centers, re-
search complexes, military installations and public
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works projects, stimulate growth. The effects of open-
ing, closing and expanding civilian and military instal-
lations have obvious and direct impacts on the devel-
opment patterns of local communities. There are
numerous examples of Federal decisions deliberately
made to provide job opportunities in inner cities or
aid in developing a new community. The decision to
locate headquarters facilities for the U.S. Geological
- Survey in the new town of Reston, Virginia was made
deliberately to help that community. The consolida-
tion of headquarters for the Standard Federal Regions
in the center of ten large cities has contributed to the
revitalization of the deteriorating downtowns in some
of these cities. ‘ .

Federal decisions regarding employment at civilian
and military installations exert major influence over
local urban and rural development as well. See Table
11, which measures the FY 1973 distribution of
defense payroll outlays between metropolitan and non-
metropolitan counties. Metropolitan counties received
most of such outlays, reflecting the existing pattern of
installations developed over the years.

Procurement of Goods and Services -
Another form of Federal influence on growth

patterns is procurement outlays for Defense, NASA,

Table 11

FY 1973 Defense Payroll Outlays By Metropolitan
And Nonmetropolitan Counties. -

Percent Distribution
By Counties

US. Total
Defense Payrolls  Millions  Metropolitan Nonmetropolitan

Civilian Pay’ $11,429 853 147
Military Active ‘ :

Duty Pay 12,417 752 248
Military Reserve and '

National Guard Pay § 1,231 . 76.5 . 235
Military Retired Pay  § 4,122 849 15.1

Source: Adapted from Economic Rescarch Service, U.S. Department of
Agriculture
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and AEC. Several types of procurement outlays heav-
ily favor urbanized areas of the country where the
bulk of manufacturing, supply, service, research and
other resources are located. See Table 12.

Federal procurement and sponsorship of research
and development activities represent important in-
fluences on the economic development of certain
regions of the United States. Although the 1968 ACIR
report, Urban and Rural America: Policies for Future
Growth, recommended that regional development con-
siderations be taken into account in procurement
policies, Federal procurement decisions have generally
continued to reflect the lowest-cost competitive basis
for contracts. Scientific research and development has
been cnormously expanded in the post World War 1I
era as the Federal Government has played a major role
in funding R&D for military activities, atomic energy
development, space programs and a variety of other

civilian activities. Federal contracts for scientific re-

search and development tend to be awarded to exist-
ing centers of scientific achievement, which in turn are
located in fast-developing metropolitan areas. As an
example, NASA awarded R&D contracts totalling
almost $40 billion for the Apollo program, providing
strong economic growth for selected counties in
metropolitan areas.

Taxation

Taxes of various kinds, on corporations, individ-
uals, and property, influence State and local growth
patterns in complex ways. Federal fiscal policy has
been concerned almost exclusively with overall eco-
nomic growth as viewed in a nationwide context. The
location or distribution of economic growth through-
out the country has not been a factor of primary
concern. Yet specialized tax provisions often have-
important regional and sector growth implications. For
example, the oil depletion allowance together with
other favorable Federal tax policies for oil produces a
major impact on the economic growth of those loca-
tions of the country which have oil reserves. Another
example is the capital gains provisions of Federal
income tax laws which, for example, provide incen-
tives to those investing in land and other capital assets,
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by permitting profits from the sale of land (held
longer than six months) to be taxed at about half the

- rates otherwise applicable.

Credit Management 7

A number of Federal organizations are concerned
with credit cost and availability, such as the Federal
Reserve System, the Federal Home Loan Bank Board,
the Farm Credit Administration, the Government
National Mortgage Association, the Federal Housing
Authority, the Farmers Home Administration, and the
Veterans Administration. .

These credit-related institutions do not-deliberately
operate to achieve prédetermined impacts on commu-
nity or regional economic development. But they
often do. For example, housing mortgage guarantees
and interest rates which these agencies influence have
played a key role in encouraging suburbanization by
encouraging construction of new housing rather than
conserving existing housing stock. The result has been
to give inadvertent impetus to outmigration from
central cities. Assistance to the.shipbuilding industry
represents yet another example of Federal influences
on growth, Over the years, credit for the shipbuilding
industry has led to the expansion and maintenance of
numerous locales whose economy centered on ship
construction and related industries.

Regulatory Activities :

The Clean Air Act of 1969 as amended and the
Water Pollution Control Act of 1971 as amended are
two of the more important Federal regulatory systems
that influence physical and economic growth patterns
at the State and local levels. Under the Clean Air Act,
the Environmental Protection Agency sets performance
specifications for stationary pollution sources, auto
emissions, and ambient air quality. State implementa-
tion of these standards can require modifying or
halting construction of major shopping and office
centers, and private transportation operations. Federal
water pollution control legislation provides for Fed-
eral/State regulation of water quality by requiring a
national system of standards, enforced by a permit

- system, for the discharge.of effluents from point
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sources into navigable waters. Other national/State
permit systems cover municipal waste facilities, large
feedlots, industrial and other point sources of dis-
charge. :
Under the National Environmental Policy Act of
1969, all Federal agencies must assess the impacts of
proposed Federal actions, the administration of grants
and loans to State and local governments, and assist-
ance to the private sector. Public and private decisions
on the location and design of housing, business and
industrial projects, public facilities, transportation,
parks and other components of development are often
determined by environmental considerations raised
during the course of impact reviews.

- The National Flood Insurance Program is another
example of the influence of Federal regulatory activity
over the location of growth and development. Through
the operation of statutory and administrative regula-
tions tied to the insurance function, new development
is encouraged in areas that do not pose dangers of
flooding and discouraged in unprotected flood prone
areas. (Recent legislation, the Disaster Relief Act of
1974, extends this Federal role to other natural hazard
areas, (e.g., earthquake, volcanic, landslide - or sub-

sidence zones) by requiring States and communities .

which receive grants or loans under this legislation to
commit .themselves to evaluate the hazards confronting
them and to enact and enforce land use and construc-
tion measures to reduce these hazards.

Growth is also affected by the policies of other
regulatory mechanisms, The Federal Power Commis-
sion regulates hydro-electric power production, electric
power facility systems, and natural gas production and
pipelines. Interstate Commerce Commission regulations
cover rail, water, and highway transportation. The
Civil Aeronautics Board regulates economic aspects of
air carrier operations, and the Federal Maritime
Commission regulates domestic offshore and interna-
tional waterborne commerce. Atomic Energy Commis-
sion responsibilities include regulation of the location
and form of nuclear energy power plants. In sum these
commissions control location of much of the physical
infrastructure essential to growth.

A new dimension of Federal regulatory impacts on
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growth is the proposed legislation for strip mining and

reclamation. Such legislation will critically affect the

pace, location and amount of mining activities, par-
ticularly in the Rocky Mountain and Appalachian
regions, and thus the growth of these areas.

IMPLICATIONS FOR GROWTH POLICY

From this sclective review of the impacts of
growth of various Federal policies and programs, cer-
tain observations can be drawn.

o Because of inadvertent or hidden impacts, Fed-
eral influences on the quality of life, on growth and
on development at regional and local levels is more
pervasive than generally recognized.

o Most Federal policies and programs are not
ostensibly intended to influence growth and devel-
opment directly. Since these Federal activities are

- not orchestrated to influence growth patterns,
States and localities ‘are subject to haphazard im-
pacts. Some are beneficial, some are not. _

o In those cases where Federal action is intended
to affect growth patterns or the well-being of -
people, policy is usually reactive rather than fore-
sighted. Public actions are taken to respond to
problems after they have occurred rather than to
anticipate - social and economic conditions in ad-
vance. For the most part, programs designed to
correct growth problems have failed in the face of
far larger impacts of other Federal actions and the
sheer weight of private sector determinism.

o Except for the national highway program, few
grant programs appear to have had major, long
lasting and substantial impacts on growth patterns.
Far more important effects flow from other kinds
of Federal action:

—Direct Federal public works and resource
development programs;

—Programs providing credit for housing, agricul-
tural production, and business investment;

—Regulatory activities of the Federal Govern-
ment;, ‘ '

~ —Federal procurement of goods, services, and
research and development.

o From the viewpoint of States and localities, the
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cumulative impact of diverse Federal influences is
hard to monitor and harder to anticipate. The
ability of these governments to manage growth and

development is influenced by Federal activities, and-

the degree of influence varies from community to
community. '

STATE AND LOCAL EXPERIENCE IN PLANNING
FOR GROWTH AND QUALITY OF LIFE

Growth and development policy rests on two
foundations. It must have public support. And govern-
ment must have the ability to translate it into opera-
tional terms, consistent with the private sector role.
The extent to which these requirements are met is
analyzed below at three levels, Multistate Regional
Cooperation reviews the evolution of federally-assisted
interstate ‘regional commissions, river basin commis-
sions and voluntary associations formed by States, and
discusses potential institutional roles for regional
cooperation across State lines, State and Local Experi-
ence describes recent actions to improve public capac-
ity to define growth policy, coordinate functional
programs, and better cope with physical growth and
development. Evolution of Substate Districts reports
on the continuing expansion of these coordinative
organizations, issues over improving their effectiveness,
and increasing demands of public interest groups to
clarify the role and rationalize the structure of these
districts.

MULTISTATE REGIONAL COOPERATION

In the past, the States on many occasions have
joined together for purposes such as metropolitan
planning, river basin development, and the promotion
of environmental quality. Since no one combination

_satisfied all needs, multistate regions have been defined

differently for different purposes. As of mid-1973,
there were 29 Federal-multistate commissions; eight
relating to economic development for lagging regions,
21 for river basin planning.

Economic Development Regions. Eight Regional
Commissions, as shown in Map 1, have been created as
Federal-State partnerships for economic development.
Each commission contains a Federal Co-chairman
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appointed by the President and the Governors of the
participating States. The Appalachian Regional Com-
mission was created by Congress in 1965. The region
includes parts of 13 States with 18 million people and
a high concentration of poverty and underdevelop-
ment. Control over the spending, since the program
began, of about $2 billion in Federal funds is shared
by the Federal Government and participating States.

State and local governments in the region have con-

tributed another $2 billion to match the Federal
funds. About 45 percent of Federal assistance has
been invested in health, education, vocational training,
the reclamation of mine areas and community facili-
ties. The Public Works and Economic Development
Act of 1965 provided for similar regional commissions
in other parts of the Nation. Seven have been formed
under this Act, but exercise more limited authority

and operate with less funding than does the Appala-

chian Commission.

River Basin Regions. The Water Resources Council
and several  Federal Interagency Committees have
_divided the country into 21 river basin regions. See
Map 2. Authority now exists for Federal-State cooper-
ation for basin planning through River Basin Commis-
sions similar in structure to the Regional Economic
Development Commissions. It should be noted that
the Delaware and Susquehanna River Basin Commis-
sions are interstate compacts that have been ratified
by both the participating State legislatures and the
Congress. The others are organized on the basis of
Federal statutes alone.

State-initiated Regionalism. There are several
organizations formed under what may be termed “vol-
untary regionalism,” that is, States getting together
' without Federal initiative. The most prominent of
~these is the Federation of Rocky Mountain States,
chartered as a nonprofit corporation in 1966 by the
Governors of Colorado, Idaho, Montana, New Mexico,
Utah and Wyoming. The Federation is funded by the
six States, leading businesses in the region and various
Federal programs, Organized originally for economic
development purposes, the Federation’s purview has
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' expanded to include many mat'ters affecting theAqual-

ity of life and development in the Rocky Mountain -

Region. : _
The Federation’s experience is a useful precedent
for interstate policy formulation. As a nonprofit
organization, it is able to spin off subsidiary institu-

“Federation of
Rocky Mountain
States

tions for specific projects. Its boundaries can be .

adjusted for different purposes. For instance, the

Federation works with the Dakotas on matters involv-
ing Federal Region VII, and with Washington and
Oregon on cultural matters. Direct involvement of
Governors gives an important dimension of political
reality, an essential in State development planning.
The Federation offers the advantage of access to the

private sector.. The.West’s leading banks, utilities,’

manufacturing concerns and retailers are all dues pay-
ing- members, which has been useful in coordinating

large scale. private sector development proposals with

State planning objectives and policies.

Another example of voluntary regionalism is the
Southern Growth Policies Board. Composed of States
only, the Board was created in 1972 by 15 Southern
States as a cooperative regional effort to enhance the
development, conservation and utilization of human
and- natural resources in the South. As one of its
~earliest and principal efforts, the Board has established
a Commission on the Future of the South. This
Commission is charged with developing interstate
resources, land and natural resources, and transporta-
tion systems,

One more example of voluntary regionalism is the
New England area, the Nation’s most homogeneous
region with a tradition of cooperation among the six
States dating back 300 years. There are, for example,
the New England Governors’ Conference and the New
England Council, & private-sector organization. The six
New England States also constitute a Regional Eco-
nomic Commission, a- River . Basin Commission, and
Federal Region I, the only group to have the same
boundaries for all these institutions. The Region is
almost unique in the congruence ~of institutional
boundaries with economic and environmental bounda-
ries, ‘
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Multistate Regionalism in Sum

As forums for planning and development, the most
important function that multistate regional institutions
can perform is to coordinate individual State plans and
programs affecting the quality of life of people
throughout the region. They do this by developing
consensus on interstate policy issues and exchanging
information between levels of government. They are
not permanent fourth levels of government, but are
instrumentalities created by the participating members

" to adjust geographically-limited jurisdictions to larger

economic and social problems.

Interstate groups also help with adjustments to
new developments that have impacts beyond the local -
or State level. Multistate organizations have the geo-
graphic field of vision to identify growth and develop-

. ment strategies on an interstate scale.

A major role of interstate institutions is regulation
in functional areas such as water resources and envi-
ronmental quality. Each State must adopt a common
format by statute or administrative arrangement, as in
a compact, Over the years, many compacts have been
adopted by States; a recent Council of State Govern-
ments study identified 150 in current usage. As the
courts continue to intervene in large scale environ-
mental and urban problems, there will be greater
pressure on States to work cooperatively through
interstate compact orgamzatmns to solve interstate
aspects of such problems.

Multistate planning organizations also can help

“coordinate plans and programs for investments to be

made by large private and public investors. Many.
private sector investments are regional in scale. For
example, utility companies must have a way to relate
the impacts of power generating facilities serving sev-
eral States to housing, transportation and urban
growth patterns. In the absence of data assembled in a
regional context, the utilities have not always been
able to project demand for their services in terms of
the aggregate State forecasts for the region. Hereto-
fore, in most cases the utilities have developed their
own regional projections which might not conform to

~ aggregate State projections. -
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Interstate cooperation depends on full partnership.
In the Federal system of government, States are basic partnership
building blocks for national policy. But State bound- among States
aries do not always constitute practical planning re-
gions. Thus, the States and Federal Government con-
tinue to experiment with multistate organizations, \
each tailored to specific regions and functional prob-
lems. The implicit lessons emerging from these experi-
ments is that cooperation between States will prove to
be an inevitable and important component of coordi-
nated national and State growth and development
strategies. : :
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State And |
Local Experience

It is at the, State and local levels that the most
challenging problems arise in promoting quality of life
and in coping with growth issues. The experience of
recent years shows that the States are exerting vigor-
ous leadership to establish means for determining the
wishes of people and goals for growth.

Historically, evolution of State growth policies has
been retarded by the lack of national consensus on the
form and content of an intergovernmental process for
policy development. There has been constant confu-
sion over objectives, inability of technical experts to
provide information needed to develop such policy,
and fragmentation of the legislative and executive
authorities needed to properly address growth issues.

However, there appears to be a new public, politi-
‘cal and academic sensitivity and appreciation for the
interrelated nature of all the factors of growth and
development, More and more, various States are recog-
nizing policies for growth that take into account the
frequently conflicting claims of social, economic, and
environmental objectives. '

Role of the States ‘

The States are uniquely suited to managing growth
and development processes because of the constitu-
tional powers they enjoy and their relationship to
local governments. States are the only institutions that
combine metropolitan and nonmetropolitan-wide
perspectives, decisive. powers to override local ‘actions
adversely affecting larger interests, and sufficient local
knowledge and local political roots to make proper use
of these tools. State government has, therefore,
emerged as the instrumentality well equipped to carry
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challenges to
States

the responsibility for development of growth strategies
and implementation of public action to improve the
quality of life.

The powers of the States to develop and imple-

ment growth policies are considerable:
o A State may strengthen or otherwise modify local

powers to deal with the problems of growth and
-development. -

A State establishes its own taxing powers and those
of its constituent jurisdications. Tax policy can be a
powerful incentive or. disincentive to growth and
development.

A State has jurisdiction over the use of land within
its boundaries and may delegate to or withdraw
from local jurisdictions any powers over land use
deemed appropriate by the people and legislature of
the State. ' :

A State has power to regulate and establish stand-
ards over a wide array of activities including these
affecting the environment, health, education and
other aspects of the quality of life.

A State is an investor and through its own direct
funding powers may take an active hand in shaping
growth and development patterns and setting qual-
ity levels for services within its boundaries.

A State is a landowner and through acquisition, or
more indirect devices, may forestall development in
certain fragile scenic, historic, or otherwise publicly
important areas. '

A State is an adjudicator and through its courts,
regulatory commissions, review boards and other
bodies can mediate decisions on patterns of its
growth and development.

A State has extensive responsibilities for achieve-

~ ment of numerous national goals and Federal re-

quirements, through management of Federal funds
and the exercise of regulations dealing with clean air
and water, highway development, health, education,
welfare, housing, law enforcement and other aspects
of growth within the State geographic area.

~ All of these powers have been traditionally em-

ployed by the States in the past. Their present chal-
lenge is to define goals and objectives for future State
growth and development in order to use these powers
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most effectively. A further and even more pressing
challenge is to put in place the appropriate organiza-
tional structures to deal with growth issues and prob-
lems in a systematic way. '

Evolving State Agendas ‘ ,
A substantial number of States are now moving
toward more concerted attempts to help shape their
future growth and development and further raise the
quality of life sought by their citizens. These efforts
take many forms, as reported below for the period

through 1973.

Commissions on goals. Twenty-one States were
engaged in attempts to articulate goals for future
development. These attempts involve extensive public
hearings and debate in areas throughout each State.

Population policy. Six States have created Popula-
tion Commissions and 10 State legislatures have ap-

proved population stabilization resolutions. In estab-

lishing Population Commissions, several States come
close to stipulating goals for growth and development.
‘The Colorado statute, for example, directs that State
policy should attempt to balance activity throughout
the State, and discourage “excessive” centralization of
economic activity in any one portion of the State to
the detriment of other parts. '

Growth policy and futures assessment.” One tool
-used increasingly for corporate planning, “alternative
futures assessment,” is being tried by several States.
Utah is attempting to identify major economic changes
which may occur in the State during the next ten
years, assess their probable impacts, and outline five of
the most "probable futures for the State that follow
from these changes. The Governor has called for
functional State agencies to develop plans for action
within the context of these five alternatives, Wash-
ington and Ohio are similarly engaged in “futures”
analyses.

Qutside of State governments themselves, private
groups also seek to develop “alternative futures” with
respect to growth and development. The Upper Mid-
west Council (a business-supported research organiza-
tion concerned with development in Minnesota, the

65

State efforts
in 1973

setting goals

alternative futures
assessment



prbblems of

policy
implementation -

accelerating
legistative
reform

executive
branch
reorganization

Dakotas, upper Wisconsin and Michigan) is now en-
gaged in developing strategics to promote a more even
distribution of growth through that region rather than
its concentration around the Minneapolis-St. Paul area.
Policy planning. Without the means to coordinate
the development of policies in both the executive and
legislative branches, however, many of these efforts
cannot readily be implemented. Recent trends demon-
strate an effort to place increased emphasis on guber-
natorial ability to execute policy and coordinate a
broad range of State responsibilities. Basic trends in
improving the State level executive policy planning
function include: reorganization of planning, budget-
ing, and management units, development of improved
functional planning capabilities; and development of
staff and organizational capabilities of the Governor’s
office to deal with comprehensive State development
policies. A companion trend is the increasingly attrac-
tive professional opportunities in public administration
in State government. A stabilized civil service, higher
salary schedules and increasing competition have
strengthened the executive branch in many States.
Legislative reform. State legislative reform is also
accelerating. Many of these reform efforts can be
traced to reapportionment and the changing composi-
tion of State legislatures. State legislatures -are consid-
erably younger than ten years ago and now include
more women and minority members. These changes in
composition have brought significant changes in
committee organization and staffing. '
Administrative reorganization. Fourteen States
have undertaken a substantial reordering of their
executive branches since 1965. These include Michigan
with the adoption of a reorganization plan in 1965;
Wisconsin followed in 1967; Colorado in 1968, Florida
and Massachusetts in 1969; Delaware and Maryland in

" a 2-year span 1969-70; Arkansas, Maine, Montana, and

State financing
for long term
growth

North Carolina in 1971; Georgia and Virginia in 1972;
and South Dakota in 1973. , .
State financing. Within recent years, several States
have shown a willingness to make large scale invest-
ments for long term improvements. The two notable
forms of this investment have been State revenue
sharing with local government and comprehensive
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bond financing programs. Michigan and New York
have been leaders in comprehensive bond financing.
Recently, Washington State voters passed four out of
five interrelated bond issues, amounting to a total
investment of $4 billion, to establish a growth struc-
ture for future State development. In 1972, New York
State passed a comprehensive environmental bond
issue of §1.15 billion to finance land, water, and air
pollution control programs ovver the next five years.
[llinois passed a $900 million transporation bond issue
for highways, mass transit, and airport development,

Managing land use and development. Vermont,
Hawaii, Maine, and Florida have all enacted statewide
land use legislation with potentially important policy
implications for the evolution of State growth policies
and maintenance of environmental quality.

Vermont’s Land Use and Development Act -con-
tains two basic provisions: a permit system regulating
all private and public residential developments of
consequence, and a planning system, largely proscrip-
tive in intent, which calls for three kinds of land use
plans, The first is an interim plan describing permis-
sible uses of land based on ecological considerations.
This plan will serve until a Development Plan is
adopted. The final plan is a State Land Use Plan
which will draw upon the recommendations in the
earlier plans and will designate which areas are suitable
for development and which are not, '

The Hawaiian legislature passed its Land Use Law
in 1961 to curb speculation, preserve agricultural land
and maintain, open space while enabling the State to
meet expanding needs for developable land. The Land
Use Law created a State Land Use Commission which
was directed to divide the entire State into four
districts: conservation, agricultural, rural and urban.
Within each district, land uses must be consistent with
the nature of each district. The Commission has made
major decisions affecting the economic, social and
environmental conditions of the State and the Com-
mission provides the mechanism through which com-
peting development and conservation interests can be
resolved according to statewide policy. The State in
1972 also enacted a “State Quality Growth Policy” to
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balance economic development needs against environ-
mental consequences. '

More recently, Hawaii has introduced “carrying
capacity” as a factor in economic growth policy. In
November 1973, a temporary Commission on State-
wide Environmental Policy called for guidelines to
ensure that land development, economic growth, and
resource utilization do not exceed the limitations (the
“carrying capacity”’) of Hawaii’s environment. The
proposed legislation and implementing programs repre-

" sent a State level experiment to guide growth so as to

achieve multiple public objectives.

In 1970, the Maine Legislature, motivated by
proposals for. several major oil terminals, passed the
Site Seclection Act requiring a license for any com-
mercial, residential, or industrial development which
occupies a land area in excess of 20 acres or which
contemplates drilling or excavating for natural re-

. sources or which occupies on a single parcel a struc-

ture or structures in excess of a ground area of 60,000
square feet. Maine passed two additional acts in 1971,
One provides for State-level land use controls; the
other extends planning and subdivision controls of the
Maine Land use Regulation Commission to all un-
organized areas of the State,

Florida, drawing on the experience of other States,
passed a comprehensive Environmental Land and
Water Management Act in 1972. It calls for prepara-
tion of a comprehensive State plan and established
both a State Land Planning Agency and Administra-
tion Commission, The Florida legislation is a landmark
in that it provides for the designation of areas of
critical State concern and the designation of develop-
ments of regional impact. Areas of critical State.
concern may be those having significant impact on
environmental, historical or natural resources of
regional or statewide importance; those affected by or
having an effect on major public facilities; or-a
proposed arca of major development potential such as
a new town. The State Land Planning Agency or
regional planning agencies may recommend to the
Administration Commission areas for such designation.
If the Commission decides favorably on such designa-
tions, it must also provide principles for, building and
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development in the area. Regulation of the areas is the
responsibility of local government provided that their
regulatory mechanisms are adequate to the task.

Tennessee has authorized preparation of similar
State development plans. Arizona, Arkansas, Colorado,
New Mexico, Massachusetts, Michigan, Rhode Island,
Georgia, Virginia, and Washington all have embarked
on special land use studies preparatory to legislative
action. ‘

Coastal Zones, Wetlands, and Shorelines. Within
the past five years, coastal zone States have exerted
increasing authority over land use to preserve areas of
critical environmental quality. The voters of California
by initiative have declared that the coast line is a
distinct and valuable resource and that it is State
policy to preserve, protect, and where possible, restore
the natural and scenic resources of the coastal zone
for present and succeeding generations. The coastal
zone generally includes the land and water area ex-
tending seaward about three miles and inland to the
highest elevation of the ncarest coastal range. The
-California initiative created one State and six regional
commissions which will study the coastal zone and its
resources, prepare a State plan for coastal conservation
and management, .and regulate development by a
permit system in the meantime. The regional commis-
sions, cooperating with local agencies, prepare plan
recommendations for the State commission which
must prepare and adopt a plan for submission to the

Governor and Legislature by 1975. Until then, new

development in the permit areas of the coastal zone is
restricted. No permit may be issued for development
which will have any adverse effect on the quality of
the coastal zone einvornment or lead to irreversible
degradation.

In 1971, the Delaware General Assembly estab-
lished a coastal zone and created the State Coastal
Zone Industrial Control Board. It declared the public
policy of Delaware to control of the location, extent,
and type of industrial development in Delaware’s
coastal areas, thus protecting the natural environment
of the bay and coastal areas and safeguarding their use
for tourism and recreation.
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Environmental Impact Requirements. The concept
of systematic preconstruction review of the environ-
mental impacts of publicly-sponsored projects is gain-
ing favor at the state level. By August, 1974, 16 States

_and Puerto Rico had adopted procedures similar to

those required at the Federal level by the National
Environmental Policy Act.

Large Scale Projects. The States are enacting laws
giving them special powers to review and control large
scale developments likely to have widespread effects,
Power plant siting, the location of refineries, large
urban developments, superports and airports are typi-
cal of the kinds of projects addressed by such legisla-
tion.

Maryland has adopted a power plant siting law, the
enforcement of which is financed from a tax on
electrical power. The State provides alternatives sites if
the one selected by the utility is rejected. Texas,
Oregon, Washington, Ohio, Virginia and New York
have also adopted power plant siting policies. Texas
also has established an Offshore Terminal Commission
and Louisiana a Deep Draft Harbor and Terminal
Authority to determine where and how and under
what condition superports can be constructed.

New Communities and Growth Centers. Several
States have sought to gain experience in creating new
towns. New York State’s Urban Development Corpora-

~ tion, with powers to acquire land, facilitates large-scale

housing and related development projects in concert
with local and substate organizations. Alaska has taken
steps to facilitate new communities in areas where
development of mineral and timber deposits are likely
to lead to an influx of population. Louisiana has.
passed a New Communities Development Act, appli-
cable to the New Orleans metropolitan region. Ohio
has passed legislation authorizing New Community

Districts and New Jersey has instituted a New Com-

munities Assistance Program. Arizona has authorized
private developers of new cities to finance utilities and
streets with general obligations bonds.

Kentucky has authorized new community districts,

~operating as nonprofit membership corporations to

exercise general governmental powers in specific areas,
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to promote private initiative and voluntary participa-
tion in planned urbanization.

Promotion of Economic Growth. States have
engaged "in economic development programs for dec-
ades, Nearly all States are involved in a variety of
- promotional and informational activities traditionally
carried out in connection with State chambers of
commerce. Some States have vigorous and continuing
campaigns to attract industries, even reaching out to
foreign prospects. Fifteen States have set up overseas

State economic
development
programs

offices for that purpose. South Carolina, for example,

is particularly active in’ attracting foreign firms.
Twenty-four companies from seven Nations have devel-
oped plans in Spartanburg, South Carolina, since 1960,
employing 4,000 workers. - ‘

Many States are actively supporting industrial
development through a wide variety of means. State
‘economic development and planning agencies conduct
studies on various aspects of industrial growth such as
labor supply, skill training, natural resources, transpor-
tation and fiscal policies. Thirty States have sponsored
industrial development programs, leasing buildings,
providing loans or guarantees, and other services.
Twenty States utilize revenue or general obligation
bonds to finance industrial development and 43 have
authorized cities and counties to do so. -

“All 50 States use tax incentives in one form or
another to encourage the expansion or creation of
industry within their borders. As many as 19 different
forms of tax relief were identified in a 1973 nation-
wide survey by the State of Michigan Legislature.
These measures cover all types of taxes including
corporate income, inventory, raw materials, equipment
and capital improvement taxes. Their use, however, is
sometimes limited by particular State constitutional
provisions. These provisions cover such aspects of tax
policy as forgiveness or reduction of taxes, the exten-
sion of credit, and use of accelerated depreciation
techniques. " '

In general, States tend to remain neutral with
respect to the specific location decision of “pros-
pects,” even to the point of enacting State laws to
that effect. However, there is a growing trend among
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State legislatures to use industrial development pro-
grams to influence broad patterns of development
within the State so that some areas are avoided and
others favored. Colorado has so instructed its Division
of Commerce and Development. In Pennsylvania,
preferential treatment has been given to depressed
regions by providing low interest State loans, tax
relief, and guarantees to community development
organizations offering industrial land and buildings to
firms willing to locate in such regions. Tennessee has
created an Industrial Development Authority to attract
growth into the underdeveloped areas of the State.
Maryland provides loans'to counties for the acquisition
and holding of land for industrial development, one of
the earliest indications of State interest in public “land
banking” for future development. Other States indi-
cate an interest in such advance land acquisition for
development, a tool long used by European countries.

Housing. The emergence of States as a force in
promoting the development of housing is fairly recent.

‘Partially in response to Federal housing programs

enacted in the latter part of the 1960’s the States have
been establishing their own housing finance and devel-
opment agencies and community affairs agencies to
facilitate the planning and construction of housing
within their borders and to deal with many of the
concomitant factors involved in housing production.

As of 1960 there was only one State housing
finance agency-in New York. In the late 1960’s, 11
more were established. From 1970 to 1972, 14 addi-
tional States set up housing finance agencies. As of
November 1974, 33 states plus the Commonwealth of
Puerto Rico have enacted legislation to establish hous-
ing finance or development agencies and most of the
remainder of the States are considering such legisla-
tion. These laws have led to the creation of 49 finance
and/or development agencies, 40 of which are in some
stage of operation.

The primary function of State finance agencies has
been to provide financial assistance for construction of
housing for low and moderate income families. Most
of these States play an active role in the development
of housing, usually in partnership with private devel-
opers who do the actual building or rehabilitation
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work. State agencies also participate in site selection
and acquisition, design review, and the determination
of size and number of units in a given project. They
establish the nature and extent of supporting com-
munity facilities and set standards for equal opportu-
nity, employment and marketing of the housing.

In general, State finance agencies have been given a
broad range of authority in addition to financial
capabilities. All but six of the finance agencies are
empowered to survey and evaluate statewide housing
deficiencies and develop programs to correct the defi-
ciencies. Thirteen of the 33 State agencies directly
administer Federal housing subsidy programs, with
nearly all of the rest empowered to do so when they
become fully operational. Eighteen are authorized to
acquire land by purchase or eminent domain. Apart
from nine authorized to act as public housing author-
ities, only a few are permitted to construct or rehabili-
tate housing directly on their own. Despite the varie-
gated appearance of the above mentioned State institu-
tional capacity to provide housing, nearly 130,000
units were constructed or being completed as of July
1974.

Most States are moving toward housing policies
addressed to the social objective of improving access
to safe and sanitary housing for all citizens. Actions
by State and Federal courts are calling into question
‘earlier public policies on housing location for low
income families. While State human relations com-
missions attended to individual complaints during the
1960’s they are now faced in the 1970’s with resolving
far-reaching housing location problems to reduce
disparities between suburbs and central cities.

Assuring non-discriminatory access to safe and
sanitary housing requires comprehensive fair housing
laws applicable in all areas, metropolitan and non-
metropolitan, Twenty-seven States and the District of

Columbia have passed laws which provide rights and -

remedies for discriminatory housing practices, substan-
tially equivalent to or more stringent than the Federal
Fair Housing Act of . 1968. Among the more effective
laws based on both content and administration are
those in Kentucky and New Jersey.
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Tax Structure. The impact on community growth
of taxation is a mixed blessing. As mentioned earlier,
States use various tax incentives to promote economic
growth and to encourage industrial development. The
power to levy property taxes is generally delegated by
States to their subdivisions: counties, cities, districts,
and townships. These local real estate taxes arc by far
the most important local revenue source, currently
accounting for 85 percent of all such revenues. Opera-
tion of-local tax systems allows many communities to
set their own standards for public facilities and ser-
vices which they are willing to pay and sometimes to
strongly influence the type and location of private
development, o '

But it is also true that the property tax, anchored
as it is to a single jurisdiction, can produce various
distortions in land market operations as well as severe
disparities in access to social services, public amenities
and housing. Suburban land speculation, the conver-

“sion of prime agricultural land into urban uses near

cities, the discouragement of low taxable uses (such as
service industries and low income housing) .and the
determent of extensive property. improvement and
rehabilitation are .attributable in part to the property

“tax and its dominant role in local public finance.

These kinds of effects have spurred States to -
experiment with means of mitigating 'the distortions.
Thus, nearly half the States have provided for prefer-
ential property assessment of agricultural lands on the
periphery of urban areas on the premise that rises in
tax rates and assessments of these lands compel
farmers to sell them to developers. There is also State
concern over the impact of high property taxes on the
poor and elderly, leading to efforts to grant special
property tax relief. As of 1973, 22 States granted such
relief through ‘“‘circuit breakers” which "prevent a
family’s property tax from exceeding a percentage of
income considered to be equitable by the State. In
addition provisions either eliminating or limiting
property taxes for low-income homeowners over age
65 have been adopted in 24 States.

Perhaps the most .interesting change in trying to
adapt tax policies to the realities of growth and

development is the adoption of tax base sharing
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legislation in Minnesota designed to reduce fiscal

disparities in the Minnesota-St. Paul metropolitan area
by pooling 40 percent of property tax revenues for
redistribution among the jurisdictions on the basis of
population and need. A. local village brought suit
challenging the validity of the law; but the State
Supreme Court has upheld the constltut1onahty of the
measure.

The Minnesota statute by exempting the tax base
existing in 1971 in each community guarantees every
unit of government in the metropolitan area a share of
the growth of the nonresidential tax base regardless of
where in the metropolitan area that growth will occur.
Such an approach eliminates most of the incentives for
fiscal zoning yet leaves the autonomy of local jurisdic-
tions untouched. Where fiscal disparities among com-
munities are large, a great amount of intergovern-
mental mutual understandmg is needed to utilize this
technique.

Modifying Areawide and Local Powers. States can
act in a number of ways to enhance the powers of
local government to cope with growth: home rule
legislation, State mandating of action, State assump-
tion of responsibilities, fiscal reforms, and regulation

of local activities. Pennsylvania, for example, has
~authorized counties and municipalities to adopt home
rule charters. Kentucky has granted home rule to
Louisville and to the counties. South Carolina voted a
wide range of innovations at the local level including
the combination of counties and city-county consoli-
dation achieved through joint financing and -adminis-

tration of functions. lowa has granted greater indepen-,

dence to municipalities in new home rule legislation.
New Jersey, Wisconsin, Georgia, and Utah have all
substantially expanded the powers of counties to
provide services. For another example, in the two
‘Carolinas, the voters have approved measures designed
to minimize the proliferation of many local jurisdic-
tions in the established metropolitan areas.

Growth Management at the Local Scale

~ Public concern for the quality of life and for
better control over growth and development is most
evident at the level of local elected officials. Around
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the Nation, many local governments are experimenting
with various techniques to guide land development
activities, to modify economic growth, or to prevent
change in environmental quality within their jurisdic-
tions. Some local governments, concerned with high
growth rates, have devised methods of guiding or
constraining development so as to minimize its adverse
side effects. These cities have concentrated on limiting
the area taken up by urban development and on
discouraging sprawl-type development. One technique
used in the “no-growth” movement is the moratorium
on building permits, a device seen by some as extra-
legal at least to the extent that there may be no
specific legislation authorizing the witholding of per-
mits for a specific period of time. There is a limited
amount of case law supporting the use of moratoriums
to allow time for planning or to deal with emergency
situations.

The Lake Tahoe bi-state planmng commission is
proposing an areawide ordinance to adapt population
growth to land use and capability standards. Based on
this ordinance, the maximum seasonal population
would be 311,000 rather than the 700,000 which is
allowed unger conventional zoning by the local juris-
dictions. In Boulder, Colorado, a campaign to limit
growth received wide-spread support. A referendum to
limit the city’s size to 100,000 did not pass, but the
city is studying methods to promote internal growth
to provide employment for the resident population
without attracting outside population.

Another technique to stop or severely limit the
growth of local areas is the development timing
ordinance. This type of ordinance attracted national
attention in 1972 with the decisions of the New York
Court of Appeals, In Golden va. Town.of Ramapo,
that such use of the police power is constitutional.
The U.S. Supreme Court later dismissed an appeal for
lack of substantial Federal interest. The Ramapo
ordinance uses a mathematical formula for determining
when land can be developed. The town has set out a
schedule of proposed improvements over an 18 year
period and will allow the development of land only at
the time when the improvements are scheduled to
reach the area. A point system has been developed to
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measure this state of readiness. The ordinance substan-
tially reduced the number of housing units being
constructed in the town and increased their cost. The
Court of Appeals upheld the validity of the ordinance
in relation to the availability of public facilities.

Petaluma, California has designed a development
control program to limit population growth. All resi-
dential development, except for small scale buildings,
would be alloted through a review process taking into
consideration an established quota system tied to the
provision of municipal services. A lower court has held
that the city could not so limit its growth because the
effect would be to deny individuals their rights to
choose where to live. This dgcision has been stayed
pending review by an appeals court. Fairfax County,
Virginia recently adopted a land bank approach. To
relieve development pressures the county approved $2
million for a land-bank fund to buy up open space for
eventual resale to developers who would be required
to develop the land in accordance with a county plan.
. Many localities are concerned with the high cost of
services produced by increased population growth. For
example, in counties around Washington, D.C., author-
ities -are -curtailing development until adequate sewage

and water facilities can be provided, at which time

growth can continue.

Most of these local policies to curtail growth are
experimental. They are immediate responses to
changing pressures, rather than tools for implementing
long range policies of community development. It is
too early to conclude whether the experiments will
prove to be precursors of a major trend toward growth
limiting actions. But it is not too early to reach the
judgment that there is a vigorous stirring at the local
level to develop new public techniques to strike local

balances between such goals as economic growth and a

quality environment.

Metropolitan Reforms. The traditional prescription
for metropolitan reform is to promote the conformity
of political boundaries with areawide social and
economic problems. Annexation and consolidation,
especially city-county consolidation, are often pro-
posed as the means of implementation.
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voter reactions In recent years, some important questions have
to annexation been raised about the efficacy of such prescriptions. A
and number of such proposals have failed to win voter
consolidation approval at the polls. This would seem to indicate that
meltropolitan constituencies do not necessarily perceive
the inadequacies of metropolitan life in terms of the
lack of political and administrative “neatness.” Of
course, certainly a number of such negative votes can
be traced to considerations of the income and/or racial
mix of a particular metropolitan area. And questions
have also been raised about monopoly control of
public services which' might flow from a theoretical
approach to the regionalization of metropolitan
“innovations in government under which most metropolitan services
metropolitan would be the responsibility of a single government. At
management present, there is considerable interest in “two-tier
approaches” to consolidation, in the hope that a
degree of pluralism might be preserved in terms of the
range and quality of public services offered locally
while still accommodating the regionalization of ser-
vices which ate efficiently provided by a larger unit of

government. - '

Two-Tiers in Twin Cities. One of the most interest-
ing innovations in metropolitan government adopted in
the last six years has been the Twin Cities Metropol-
itan Council established by the State of Minnesota.
The Council’s major responsibilities are the preparation
of a Metropolitan Development Guide covering sewers,
parks and open spaces, - transportation, housing, and
other major regional activities which establish long-
range policies, the conduct of ongoing planning pro-
grams, and the provision of standards for measurement
of other agency actions.

The plans of boards, commissions, and agencies
having metropolitan impact must be reviewed by the
Council and be approved within the context of the
Council’s Metropolitan Government Guide. - For
example, included among these functional agencies are
the Metropolitan Sewer Board, the Metropolitan Air-
port Council and the Transit Commission.

Association of Bay Area Governments Project

criteria for Review Criteria for Growth. Another technique to
physical, social, manage growth has been developed by the Association
economic growth of Bay Area Governments in the nine-county San
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Francisco Bay Region. The Association has established
criteria for use in the review and comment of local
applications for Federal assistance and for environ-
mental impact statements. The criteria cover three
major aspects of growth: overall patterns, social and
economic considerations, and physical-environmental

factors. The Association will specifically assess how

proposals relate to (1) areas already committed to
development; (2) alternative means of travel, particu-
larly public transit, in lieu of reliance on automobiles;
(3) fulfillment of housing needs; (4) expansion of jobs,
income, and personal mobility for disadvantaged
groups; (5) accessibility to recreational and natural
areas for low income, young and elderly population
groups; and (6) seismic sensitivity, air and water

quality, soil and terrain characteristics and flood and

fire hazards. .

San Jose Development Policy. The Urban Develop-
ment Policy program in the San Jose-Santa Clara
County area of California” is another effort at the
metropolitan level, this one intended to insure that
San Jose’s future growth will proceed in an orderly
manner and that balance is achieved between indus-
trial, commercial, residential and public uses. A key
element in the Urban Development Policy is agreement
between the city and Santa Clara County that urban-
type developments requiring municipal services should
not be allowed in the unincorporated area of the
County. The objective of the Urban Development
Policy is to guide growth by staging incorporation and
the development of urban services. In order to
~accomplish this objective, it considers (1) the amount
of land which will be needed annually to accomodate
new growth (2) the areas of the city which currently
have adequate utilities and facilities and (3) the
amount of land which must be available to avoid
artificial inflation of land values. Areas designated for
immediate urban growth are those areas which are
now- serviced or are proposed to be serviced within
five years, ,
EVOLUTION OF SUBSTATE DISTRICTS

Substate general purpose districts, such as councils
of governments and regional planning agencies, also
perform important functions in implementing growth
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policies. Their intended function is to strengthen the

“capacity of local governments to cooperate in solving

growth problems that transcend the boundaries of any
one jurisdiction. :

- The Expansion of Districting

There has been a relatively quiet but dramatic
revolution on this front since the early 1960’s. Ten
years ago, there were about 25 councils of govern-
ment, a handful of transportation agencies, and large
numbers of special districts and authorities established
to carry out functional programs. Only a few States
had substate general purpose districting systems. But,
by the end of 1973, there were over 600 councils of
government, Forty-four States had delineated substate
districting systems, with a total of 488 districts. See
Map 3. The creation of general purpose districts and
their incorporation into statewide systems are in part
an attempt to bring some order to the chaotic pro-
liferation of single purpose functional agencies at the
substate level.

Federal Influence on Substate Districts

Federal actions have contributed to the prolifera-
tion of these substate agencies. Twenty-four major
Federal grant programs provide assistance specifically
for planning. Ten of these either support or require
planning on a multijurisdictional basis: for example,
comprehensive health planning, law enforcement assis-
tance, water pollution control and transportation
planning. Federal planning assistance and requirements
are heavily supportive of district functional and
project planning. In FY 1973, $100 million was
available for comprehensive planning and management
grants through the Department of Housing and Urban
Development’s “701” program, About $250 million in
addition was available for functional planning from
numerous other Federal grant programs. A large share
of these funds were utilized by substate districts.

A major impetus to the formation of general
purpose substate districts has been Circular A-95,
issued in 1969 by the Office of Management and
Budget, pursuant to the Demonstration Cities and
Metropolitan Development Act of 1966, the Intergov-
ernmental Cooperation Act of 1968, and the National
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‘Environmental Policy Act of 1969. The circular re-
quires the States to designate clearinghouse agencies to

review and comment on project applications for
certain types of Federaliassistance within the geo-
graphic arca over which the substate agency has juris-

- diction, It encourages States and localities to establish

a single areawide organization responsible for all
Federally required planning and project reviews.

-State Policies

State policies regarding substate districts are not
uniform. In a few cases such as Georgia and Kentucky,
State initiatives predated the major Federal programs
that have in the past decade provided the principal
impetus for interjurisdictional ‘multicounty planning
and programming. At the other end of the scale a
number of States remain without an official policy or
program to encourage interjurisdictional cooperation.

Urban-Rural Variations

Certain critical issues are emerging with regard to
the formation and responsibilities of general purpose
substate districts as a practical link in the chain of the
Federal system. The first of these is a difference in the
setting, role, and priorities of urban as contrasted with
rural substate districts. Urban  districts typically
operate from an established local base with knowledge-
able administrators and elected officials. Urban dis-
tricts draw on substantial economic and fiscal re-
sources as well as private leadership. Urban substate
districts do, however, suffer from fragmentation
among central city, suburban and exurban govern-
ments. Often they overlap State lines, which presents .
serious administrative and legal problems impeding
cooperation. -Rural substate districts on the other hand
must .often cope with a lack of sufficient fiscal and
economic base to support an adequate program, Public -
and private leadership for these programs is only now
emerging. The physical difficulty in rural substate
districts of conducting public business across a sizeable
geographic area also is a sérious impediment.

Pressures For a Larger Role
Another problem is the range of responsibilities of
substate districts. For the most part these districts
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were established initially to meet Federal program
planning requirements. However, there is increasing
pressure for substate districts to undertake not only to
plan for but to implement public programs and pro-
vide needed public services. The eventual role of
substate districts within the Federal system and as
partners with State and local governments in the
process of implementing growth policies will turn on
the question of whether substate districts remain
principally as agencies to plan and coordinate pro-
grams of various levels of government and to provide
technical assistance to local governments and private
organizations or they assume responsibility for the
conduct of public programs and services that cross
jurisdictional lines,

In June of 1973, the Advisory Council on Inter-
governmental Relations adopted these recommenda-
tions to improve substate districting mechanisms,
procedures, and planning:

o States with few exceptions are encouraged to adopt
a system of substate districts. These districts would
serve as “‘umbrella multijurisdictional organizations.”

o The role of the States in substate regional develop-
ment is now “pivotal.” They should enact consis-
tent statewide policies to provide a common frame-
work and a clear set of State and local purposes for
existing and future substate district undertakings.

e States and counties should strengthen district pro-
grams inciuding membership on governing boards,

financial assistance, use of regional plans and

encouragement of special district consolidation,

o There should be Federal-State delineation of bound-
aries and creation of umbrella agencies for over 35
interstate metropolitan areas and Federal-State
compacts defining their legal status.

Public Interest Group Concerns

In December 1972, public interest groups repre-
senting State and local government issued recommen-
dations on substate multijurisdictional planning and
policy development organizations. These groups in-
cluded the National League of Cities-U.S. Conference
of Mayors, the National Association of Counties, and
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the National Governors Conference. The recommen-
dations were similar to those of the Advisory Com-
mission on Intergovernmental Relations,. particularly
with respect to conformance of Federally sponsored
substate districts to the boundaries of State designated
districts; enactment of State legislation for multijuris-
dictional planning and policy development; use by

State agencies of official substate regions for planning

and delivery of State services; and increased support

for multijurisdictional organizations on the part of
local governments.

A policy position on substate district development
adopted at the National Governors Conference in June
1973 described substate districting as an issue of
growing concern to State and local elected officials
and recommended:

o “Multijurisdictional planning and policy develop-
ment organizations” should be public bodies with
governing bodies composed at a minimum of a
majority of elected officials,

o Federal and State policies should recognize a single
umbrella multijurisdictional organization.

o Federal and State programs administered on an
areawide basis should move toward integration with
the umbrella organization,

o Boundaries of the umbrella organization should be
set by the States but be acceptable to local general
purpose governments. ‘ o
Major policy statements on substate districts point

to general conformity of views and opinions on this
basic need: the importance of establishing state-
designated general purpose substate districts that are
under the control of local elected officials, and that
have a major role in regional planning and coordina-
tion of publicly supported projects and programs.
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Conclusions

Introduction _
Although Title VII of the 1970 HUD Act provid- growth policy
ing for these biennial reports refers to a “national on aggregation
urban growth policy,” the statute itself contains ample of policies
evidence that Congress is also aware that growth
policy is in reality an aggregation of policies. For
example, in the same title, reference is made to
“policies, plans and programs designed to carry out
such policy” and to “‘recommendations for program
policies for carrying out such policy.” And following
the phrase “the Congress further declares that the
national urban growth policy should—"are numerous
objectives which themselves represent policy deter-
minations.
In its findings and declaration of policy, Congress
also declares that “existing and future programs must
be interrelated and coordinated within a system of
orderly development and established priorities...”
‘There appears to be a growing consensus that although
there must be constant assessment of the continuing A
validity of existing broad goals, policies or objectives, urgent need
the most urgent need today is to develop better for better
methods of assessing the relative priority to be assessment of
afforded such goals, policies or objectives and to priorities
achieve the interrelationship and coordination of exist- :
ing and future programs called for by Title VII.
This is much easier said than done, for we live in a
world where, as Daniel Moynihan explained it in the
1970 National Goals Study Committee Report, every-
thing is related to everything else. Nonetheless, there is
.a need for prompt action on two fronts; first, im-
proving the mechanisms for bringing the necessary
range of different policy and program viewpoints to
bear on a particular issue and, second, more carefully
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defining the matters each participant in such 4 process

- should take into account in arriving at an important

. program
coordination
for community
development

policy or programmatic decision. Many of the recom-
mendations set forth below are aimed specifically

toward accomplishment of these objectives.

FOR THE NATIONAL LEVEL _

Improving Mechanisms for Policy and Program
Coordination, The authorities and responsibilities of
the various departments and agencies of the Federal
Government have changed appreciably over the years.
With these changes, certain reorganizations within the
Executive Branch become desirable. The Administra-
tion will continue to assess. the desirability of and
where appropriate  propose further organizational
changes. However, no matter what the organization,
the cross-cutting nature of most if not all important
initiatives put forth by any single department or
agency requires consultation and coordination with
other departments and agencies. This is particularly
true for consideration of the impacts of such initia-
tives on our Nation’s growth.

Community development is an excellent example.
There are numerous statutes impacting on community
development which, for proper implementation, re-
quire close coordination among various departments
and agencies, such as HUD, DOT, EDA, and USDA.
Some programs are coordinated from time to time,
but there is room for much improvement. For ex-
ample, State and local officials. now have to make
sense out of rural development assistance from at least
three sources: USDA, EDA and HUD. They must also

- tread a ‘line between EPA air quality regulations,

which may tend to retard rural industrial growth, and
Department of Agriculture loans and grant incentives
for just such growth. And businessmen are seeking
consistent Federal guidance on what balance to strike
between environmental conservation and economic
growth trade-offs. _
Even if we were to have a single domestic depart-.
ment of the Federal Government, a Department of
Domestic Affairs-which would be obviously unman-
ageable--there would be a need to coordinate with
other departments and agencies. For example, export
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and import policies can have an important bearing on
the economy and jobs of particular communities.
Creation of the. Domestic Council, which brought
departments and agencies together in committees, each
dealing with broad policy areas (and subcommittees
dealing with more specific matters) was a substantial
step toward better coordination of Federal policies
and programs. The Council is continuing to assess
ways in which the Executive Branch can improve
policy and program coordination. From a national
growth perspective, such assessment should include
consideration of better ways to undertake these activ-
ities:
« monitoring national trends in the economy, popula-

tion, social change, and the use of land and other

natural resources.

¢ monitoring current Federal programs that affect
urban and rural development so as to assess how
HUD, USDA, DOT, EDA, HEW, EPA and other
agency programs cumulatlvely impact on specific
population groups and geographic areas. '

o analyzing important new legislative and administra-
tive proposals so as to anticipate the likely effects
-of such proposals on the economy, the environ-
ment, natural resources, population movements, and
other aspects of growth,

o analyzing specific policy issues that arise from time
to time among Federal agencies and recommending
means for their solution,

o analyzing and recommending broad policies for the
consistent management of grant-in-aid, subsidy, and
loan programs, with respect to their impact on
urban and rural development and economic growth.

o preparing the biennial Reports on National Growth,
pursuant to Section 703 of the 1970 Housing Act,
drawing upon findings of other.- major periodic
assessments such as for energy, the economy, trans-
portation, housing, the environment, natural re-
sources and social well-being.

Determinations requiring interdepartmental and
agency coordination also should take account of the
views of State and local government and various
segments of the private sector that do not traditionally
communicate with the initiating or “lead” department
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or agency. But what are the best mechanisms to assure
such communication and advice? Should there be
standing advisory groups that include representation of
all sectors? Or do differences among the kinds of
issues call for greater flexibility? How useful would
national or regional Executive Branch hearings be? On
what kinds of issues? These are vital areas also requir-

- ing assessment and decision.

Of course, a substantial part of any coordination
effort by the. Executive Branch, present and future,
focuses on Federal legislation both old and new and
both Administration-initiated and Congressionally initi-
ated. There appears to be growing awareness both in
Congress and elsewhere that just as there is a need for
better coordination of legislation by the Executive
Branch, Congress should continue- its efforts toward
developing mechanisms affording a more coordinated
approach to consideration of legislation which involves
assessing relative priorities of policies and the interrela-
tionships of programs, especially in view of their
potential impact on patterns of growth..

Most national growth issues—land use, the environ-
ment, energy needs, population change, economic
development--involve interests and expertise beyond
the province of single committees in the House and
Senate. Growth issues tend to cut across a number of
committees as they cut across numerous departments
and agencies in the Executive Branch.

Of course, the committee structure is absolutely
necessary. Just as a Department of Domestic Affairs
would be unmanageable in the Executive Branch, an
authorizing Committee on Domestic Affairs would be
equally unmanageable. Floor debate and amendment
bring about a measure of coordination, but the floor
does not permit the necessary, fully measured consid-
eration of the priority of various policies or the
interrelation of programs and their expected impacts.
Various procedures for consideration of authorizing
legislation by ‘more than one committee are also
helpful, but rarely is such legislation referred to a -
committee that does not have jurisdiction over some
explicit feature of the bill at hand, and whose consid-
eration would be useful from the standpoint of pro-
gram coordination and determining impacts on various
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elements of growth. '

Recent budget reform legislation will allow Con-
gress to view the overall budgetary effects of individ-
ual appropriation actions. Congress also has the oppor-
tunity to develop a counterpart ability, by whatever
suitable means it judges, for assessing the collective
impacts on growth of separate legislative acts.

Improved Delivery of Federal Planning Assistance.
The current system of Federal planning assistance
programs and requirements is fragmented and ineffi-
ciently serves local and State elected officials. It is
recommended that the Executive Branch and the
Congress both work toward administrative and legisla-
tive revision of these programs to accomplish the
following objectives:

o simplify and harmonize the basic requirements
among as many programs as possible; ‘

o provide flexible and adequate planning assistance to

State and local governments to allow them greater
discretion in planning to meet locally determined
needs and objectives;

o modify or terminate programs whose original pur-
poses have been satisfied; '

o achieve better coordination in the delivery and use
of Federal planfiing assistance.

There are 37 major planning assistance authorities

funded in the aggregate at an annual level of about
$450 million. These programs are intended to help
State and local governments and other recipients to
plan the best use of billions of Federal dollars to
develop highways, construct community facilities, con-
" serve natural resources, educate children, clean the air,
purify water and carry out a number of other categori-
cal objectives. ‘

But by creating vertical ties between Federal
bureaucracies and State or local functional agencies,
these planning programs often result in too little
coordination with overall State or local development
policies. They also shift influence to technical special-
ists and away from elected State and local officials
who should have the final responsibility in deciding
how these planning funds are spent. The multiplicity
of Federal planning programs and the inconsistency of
substantive and procedure requirements causes delay
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and confusion among State and local governments and

hinders the formulation of unified growth policies.
The search should be for logical consolidations and

for a system that assures coordination of functional

plans with overall growth development policies. In

short, planning must itself be planned.

Management Assistance. In addition to reforming
Federal planning assistance, complementary measures
are needed to help public officials manage develop-
ment programs after the planning is done. Too often,
planning has been an activity undertaken for its own
sake, rather than as a first step, toward action. Too
often voluminous plans have remained only “on the .
shelf.” But never before has the challenge of action—
of management—been greater.. Managing a modern
American city is at least as complex as running a huge
corporation, Revenue sharing and block grant pro-
grams are giving State and local officials more flexi-
bility to decide how to use their resources.. And
accountability to their own constituents increases as
citizens continue to expect more involvement in local
policy-making and program implementation activities
impacting their community or neighborhood.

Thus, it is time for Federal assistance programs to
give increased attention to supporting the basic capac-
ity of local officials to develop community programs
and implement and evaluate them. An important Fed-
eral policy must be to improve and expand public
sector skills in budgeting and finance, personal man-
agement, information systems and public administra-
tion, at the operating level of State and local govern-
ments.

Effective guidance of community growth and
development also requires a skilled public administra-
tion cadre and the ability to measure the economic
growth potential of each community. At the educa-
tional centers where future public officials are trained,
there is need for improved graduate and undergraduate
curricula in public administration.

There is also a need to expand the capacity of
State and local governments to create investment
strategies that will take into account private sector
development and the potential for local economic
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growth. Local governments can utilize analytic tech-
niques that lead to a better understanding of a com-

munity’s economic base, its growth or loss potential, .

and opportunities for future private investment. Such
techniques can help communities make sound public
investment  decisions consistent with - private sector
growth or, conceivably, contraction.

FOR THE MULTISTATE LEVEL ,
Strengthen the Federal Regional Councils for Pro-
gram Coordination. The regional councils are an
established means of contact and information sharing
between States and their communities and the various
Federal agencies which operate domestic programs.

From time to time, proposals are made for the
creation of multistate planning and coordination
agencies. Typically, such proposals call for these multi-
state agencies to articulate regional needs and issues,
formulate interstate growth strategies, oversee their
implementation, and coordinate broad policies govern-
ing private and -public investments within the region.

Several kinds of multistate agencies already exist.
As noted in this report, most are public, like the Title
V Regional Action Commissions. A few are voluntary,
such as the Southern Growth Policy Board.

In order to avoid the uncoordinated proliferation
of such multistate organizations, serious consideration
should be given to the alternative of expanding the
role of the FRC’s and establishing mechanisms to
work with the States within each Federal region. The
Executive Branch will take action to assess the poten-
tial further roles that Federal Regional Councils can
play in support of State initiatives for multistate
planning and coordination. For example, the FRC’s
can assist, and already are to a limited extent assisting,
the States in their conduct of the following activities:

» establishing interstate goals and policies related to
interstate aspects of land use, resource development,
regional transportation, and similar growth topics.

o developing broad interstate strategies for growth and
economic development, which can serve as general
guides for private investments as well as the distri-
bution of Federal aid within each region.
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o formulating régional positions on interstate aspects‘
of such growth issues as power plant 51tmg, mining,
and coastal management.

e proposing recommendations for the types and levels
of future Federal assistance that should- be available
to the region.

Also, the FRC assessment can consider alternative
ways for FRC’s to utilize discretionary funding from a
variety of Federal block grant and revenue sharing
programs, for the delivery of. multiple Federal re- -
sources to meet the unique development needs of each
region as defined by the States. These needs vary from
region to. region. In one, revitalization of declining
downtowns may be the top priority need; in another
region, support for “instant” communities resulting
from development of energy resources may be the-
paramount concern.

FOR THE STATE AND LOCAL LEVELS
Modernization.. State legislatures and executive
branches are encouraged to complete the drive toward
modernization and reform. This can be accomplished
in" many ways depending on each State’s unique
combination of political history, constitutional author-
ities and social-economic setting.-Examples of govern-
mental modernization include: restructuring legislative
committees in line with contemporary policy issues;
adequate professional staffing for committees; execu-

. tive branch reorganization to streamline functions and

programs; and increasing chief executive capacity to
coordinate large numbers of programs.

Goal Setting. State legislatures -and executive
branches can expand their efforts to establish goals for
the future, Such ‘goals, based on assessments of each
State’s prospects for economic growth and population
change and the relative priorities accorded to various
growth related policies, provide consistency of purpose
across the board for leg1slat1ve and administrative
actions. :

Development Strategies. States and localities can
continue to define strategies. and growth policies re-
garding the location and timing of future development
in their jurisdictions. Such strategies may take into
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account realistic assessments of demand for private
‘and public uses of land, probable changes in the
economic base of the jurisdiction, and consequent
effects on population and the labor force.

Implementation. States and local governments can
work toward implementation of growth strategies,
through specific actions tailored to their own needs,
powers, and strengths. Such strategies can be partially
implemented, for example, by orchestrating the invest-
ment of Federal funds available for air and water
quality improvement, economic adjustment, rural and
urban community development, transportation and

other purposes. Coordination techniques which can be

used include Chief Executive Review and Comment,
integrated grant administration, and A-95 procedures.
Taxation (including land assessment policies), business
development incentives, land use and development
regulations are other illustrative means for achievement
of State or locally determined growth goals. Most
importantly, however, each of these governments must
also develop better mechanisms for coordinated con-
sideration of their relevant, often competing policies,
both in the executive and legislative branches, much as
is proposed above for the Federal government. '

State-Local Relations. States can continue to
strengthen local general purpose governments to guide
growth and development by such actions as deemed
appropriate to each State. These could include, for
example: provision of planning assistance and services
to communities; State revenue sharing or blogk grant
programs; delineation of substate growth goals; en-
abling of community planning and development
powers appropriate to the size of the community and
the geographic scale of growth problems; and moderni-
zation of zoning, subdivision controls, and other regu-
latory powers.

FOR THE SUBSTATE LEVEL ‘

- States and localities are encouraged to work
toward strengthening multijurisdictional “umbrella”
agencies, giving them the ability to bring under control
- a proliferation of specialized planning and services
_ districts. '
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Special emphasis should be placed on the need to
tie implementation more closely to planning. To do
this, substate districting for various purposes should
itself be coordinated. Consequently special purpose
substate districts—whether for transportation, health
services, resource conservation, law - enforcement or
other functions—should be consistent with general
purpose “‘umbrella” districts. Consistency may be
achieved through several means, such as: making all

‘districts conform to one set of coterminous bound-

aries; requiring district functional plans and investment
programs to support general putpose district goals and
policies; use of common data bases; and uses of a
single umbrella policy board for many special purpose
districts.

Also, particular legislative, administrative, or fi-
nancing actions can be taken, as appropriate, by those
State governments whose boundaries contain one or
more of the 35 interstate metropolitan agencies so as
to assure the utility of their interstate planning role.

TOWARD GUIDELINES FOR FEDERAL
DECISION-MAKING

Whatever the mechanisms for brmgmg people to-
gether to achieve coordination in policy and program
development and implementation, the likelihood that
sound policies and programs will result would be
considerably enhanced if each participant were to
approach the issue, or bundle of issues, with at least
similar perceptions about how such issue or issues
should be analyzed—and about the technique of deter- -
mining what constitutes the “public interest.”

But the government decision-maker rarely pays
systematic attention to the effects of his actions
except as they relate to his own mission. This myopic
tendency is not easily cured.

Existing laws and regulations do not requlre and
may not permit the consideration of Federal actions
on the attainment of goals outside of individual
mission areas. Further, the effects of Federal actions
are often difficult to ascertain; and they are doubly
difficult to predict in advance. The data necessary to
measure impacts are often unavailable. The method-
ologies for analysis of that data often do not exist.
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- The effects may be remote or may occur sometime in
the future.

Yet it is increasingly necessary to take into ac-
count multiple impacts of a single Federal action on
national goals. Consider the large number and variety
of national goals. Most are well defined and long
established; some have been more recently emphasized
and raised in priority. All relate to “national growth
pohcy To name only a few: -

« maintenance of national security and defense of the
country,

o preservation and enhancement of a private-enterprise
(investment, risk, profit) society,

¢ €COnomic freedom and efficiency through- competi-
tion,

o full employment without harmful inflation,

» equal opportunity, ,

o for regulated industries, quality services at reason-
able rates,

o safe and liveable communities, in both urban and
rura] areas,

o preservation of important natural fesources, and
clean air and water,

¢ secure and reasonably priced energy sources,

o decent, safe and sanitary housing, preferably owner-‘

occupied, and

o health, education, and public safety services ade-
quate for 1nd1v1dual self-fulfillment,

Thus the policy-makers’ task is to understand, as
well as possible, how and whether present and pro-
posed actions affect these goals. This requires:
¢ Systematic review in the course of decision-making

of the possible effects, not just on the mission goal

of each decision-maker, but on other national goals
as well.

o Improved evaluation of existing activities with
emphasis on both attainment of the mission goal
and effects on other goals.

Much easier said than done, A very useful step in
this direction would be efforts toward developing,
refining and using an agreed upon set of guidelines for
the Federal decision-making process. Such guidelines
mlght well .be in the form of sets of questions that
should be answered, insofar as feasible, in assessing, on
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a one time or periodic basis, existing policies and

programs and in considering new proposals. Such an

a "decision- effort toward a “decision-maker’s checklist” will re-

maker’s quire extensive participation and indeed debate among

checklist” many parties. For purposes of illustration, the follow-
ing list is offered:

. What is the public problem being addressed?

Is the problem real or apparent, or merely a
symptom of a larger problem?

Can the problem be quantified? How. large is it?

Are other forces at work that are either solving
the problem or making it worse?

Does the public perceive a problem?

Are those who perceive the problem among the
intended beneficiaries?

o Are the means proposed to solve the problem well
suited to attain the desired ends?

Are other means available that are less expensive
either to taxpayers, to consumers, or to the
economy generally?

Are there other means that would be more
efficient?

o Does the problem, the approach selected to solve it,
or the effect intersect with other public programs
or goals?

Should other agencies be consulted’?

o What methods of evaluation can be designed at the
outset to determine at a later time the direct
consequences and the effectiveness of the proposed
action?

¢ What are possible inadvertent and second order
effects of the proposed solution? Do the potential
adverse effects outweigh the desirability of taking
action on the immediate problem? '

o What institution is best equipped to resolve the
problem? '

Can the private sector resolve the problem effec-
“tively?

If not, what public sector response is sultab]
and feasible?

Is a Federal response appropriate, and if so,
should it be uniformly applicable or flexible?
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Such guidelines reflect the creed of modern man- policy-making
agement, that good policy-making results from the consistent with
discipline of well-thought out approaches to each national goals
major policy decision. Procedurally, such discipline,
self-imposed, most surely leads to increased demand
for better methods of collecting and analyzing data
and stronger interest in obtaining the viewpoints of
others with different mission goals. Substantively, such
discipline also helps to ensure- that public policy-
making—whether by executives or legislators—will lead
to programs that are consistent with long term
national goals and the values we hold important in our
democracy, including goals and values relating to
national growth. ' '
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