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FOREWORD

Rural residents have generally been antagonistic toward legislation
which prescribes the use of private land. Many of these fears, I believe,
are based on legitimate concerns. For instance, it could prove tragic
if the land use responsibility for a State were placed in the hands of
those who have only been trained to manage the use of densely
populated urban systems.

Even if these planners were men of good will, their ignorance of the
rural setting—of light density small towns, of forest land, farm land
and watersheds—could lead to decisions that possibly could cause
considerable ddmage. .

Nevertheless, farmers, foresters, and our conservation districts have
always maintained a considerable concern for the use of rural land,
and today o number of problems require that we reconsider some of
the issues involved here.

For instance, urban commercial development is increasingly en-
croaching on our farm and forest lands. Vacation home development
at the head of key watersheds will become a heightening problem.
As a result of urban pressures, some farmers are literally being taxed
off the Jand through increased property taxes. New York, New
Jersey, Maryland, and California have taken or shortly will take action
to protect the farmer’s land investment, ’

This series of papers is an attempt to examine some of the issues
involved in the use of rural land. The members of the subcommittee
do not necessarily endorse all of the views taken by the authors.

Dick Crarg, Chavrman,
Subcommittee on Rural Development.

().
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A PRIMER ON PLANNING

PLANNING: SOME QUESTIONS, ANSWERS, AND ISSUES

[By Dorn C. McGrath, Jr.*]

One of the most important and least understood aspeéts of con-
temporary American life is the planning function in government.
Planning, of course, is a fundamental responsibility of both govern-
ment and private enterprise, but 1t is also a subject about which most
of American society is strongly ambivalent. Curiously, long-range,
comprehensive, innovative planning based on advanced technology
and information is expected and admired in private enterprise, while
the same is viewed with suspicion, if not alarm, in government at
almost any level.

It is traditional for political scientists, the popular press, and the
public at large to dwell on governmental failure in contrast with
corporate success whenever the consequences of planning are being
assessed. Advocacy of planning is an article of faith easily invoked by
political leaders of: every persuasion. But in practice the weight of
planning information and the discipline of the process as bases for
spending public funds or adopting public policy are kept at arm’s
length from the process of political decisionmaking or shielded from
public view.

The price of not practicing the kind of public planning that political
leaders preach has been high for all American taxpayers. Thus it is
appropriate to explore some of the current facts, fictions, and fantasies
about planning in the United States. It is important to recognize at the
outset that planning, as a rational approach to problem analysis and
resource use, is equally applicable to rural and urban areas and is
critically important to people involved in the transition from one

" area to the other.
URBAN PLANNING DEFINED

A problem common to most exploratory discussions of planning is
disagreement, or misunderstanding,  or both, about the meaning of
the term. :

Planning is a deliberate process in which both governmental and
private interests can and do participate. It involves the systematic
collection and analysis of data on physical, social, economic, and
political factors inherent in urban growth and change. It must provide
for the formulation of alternatives, varying in scope according to
defined objectives, for the realization of public and private objectives
with respect to development and change. It requires both the applica-

*Dorn C. McGrath, Jr., is chairman of the Department of Urban and Regional Planning at George
Washington University, Washington, D.C. and president of the American Institute of Planners.

(1)
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tion of existing forms of control and regulation of urban growth and the
creation of new legal and administrative tools appropriate to newly
perceived conditions. It also involves a systematic review and analysis
of the effects of earlier planned and unplanned growth and resource use
in order to provide a basis for formulating still other alternatives.
An effective planning process must have a prescriptive capability—
the capacity to synthesize from complex considerations and generate
specific proposals—supported by technical information to the degree
that data and judgment permit, for public review and consideration.
It is this prescriptive capability-of the urban planning process, based
on systematic analyses of organized information, that sharply differ-
entiates planning from the more generalized, superficial activities
loosely referred to as “urban affairs.” :

Planners from time to time may organize findings of fact, develop-
ment options, and other ideas and present them as “‘general plans’ or
“comprehensive development plans,” either to help focus public dis-
cussion on alternatives or to present articulated guidelines for public
and private actions that may affect the social, economic, or environ-
mental well-being of the community. Too often in the past such plans
have been viewed as “end products’ of planning, and they have been
vehemently attacked (and sometime zealously defended) on this mis-
taken basis. The comprehensiveness or scope of planning and the
plans that may be produced are determined mainly by the willingness
of official agencies and interested community groups to participate in
the process and by the availability of information an({) professional
planning expertise. Limitations in the scope of planning result more
often from practical rather than conceptual difficulties in applying the
planning process. ‘

Congress and the executive branch have significantly reinforced both
the definition and the demand for more effective planning by state and
local governments. The Intergovernmental Cooperation Act of 1968
(P.L. 90-577) charged the president with establishing ‘“‘rules and
regulations governing the formulation, evaluation and review of
federal programs and projects having a significant impuct on area and
community development. . . .” Maintaining a review and creating a
perspective for evaluating the past consequences of such projects and
projecting their potentia? effects is one of the fundamental require-
ments for an effective urban planning process. Accordingly, the Office
of Management and Budget issued Circular A-95, which explicitly
defines the scope of comprehensive planning. With reference to both
arca\wiide and local governmental interests, planning was defined to
include:

a. Preparation, as a guide for governmental policies and action, of gencral plans
with respect to: (1) Pattern and intensity of land use, (2) Provision of public
facilitics (including transportation facilitics) and other government services,
(3) Effective development and utilization of human and natural resources.

b. Preparation of long-range physical and fiscal plans for such action.

¢. Programing of capital improvements and other major expenditures, based
on a determination of relative urgency, together with definitive financing plans for
such expenditures in the earlier years of the program.

d. Coordination of all related plans and activities of the state and local govern-
ments and agencies concerned.

e. Preparation of regulatory and administrative measures in support of the
foregoing.
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Promulgation of such a wide-ranging definition of planning, trans-
cending routine project coordination activities and recognizing the
prescriptive functions as well as the information-gathering function
of urban planning, clearly conveyed to local and areawide units of
government the notion that planning should be the integrating process
for the variety of traditionally separate public projects that stimulate
and sustain urban development. ‘ '

The early warning system of project planning advisories established
as a result of the Intergovernmental Cooperation Act provides a
vehicle for applying, at metropolitan and state levels, evaluative
judgments to more than 100 differént types of public projects having
some potential to affect the quality of social and physical environ-
ments in both urban and rural areas.

Additional guidelines and interpretations covering the scope of
planning responsibilities and technical content have been published
by the Federal Highway Administration, Department of Housing
and Urban Development, and Department of Agriculture.

The breadth and sophistication of these official guidelines is such
that defining the field or interpreting the context for planning has,

for all practical purposes, ceased to be a problem for professionals
and enlightened laymen.

OBJECTIVES OF PLANNING

“According to the American Institute of Planners, urban planning is
concerned with the unified social, economic, and physical develop-
ment of urban communities and their environs and of states, regions,
and the nation.

The essential objective of such concern is the same as the basic
objective of all governmental and political action—guiding the
patterns and forces of society for the benefit of people. Planning
provides the means by which a unit of government may fulfill its
commitment to people by anticipating and preparing for future
needs inherent in the process of urban growth and change. The
primary objective of planning is thus achieved by improving the
effectiveness of democratic government.

The most important objectives for planning in the decade ahead
should be, first, to gain the initiative in preparing for and guiding
the course and quality of development in urbanizing areas and,
second, to apply conteémporary technology and professional judgments
to problems inherent in the consumption, conservation, and recovery
of scarce resources such as land, water, and air. Gaining the initiative
is an almost vbvious prerequisite to finding solutions to most con-
temporary urban problems and even to managing such problems.from
year to year. Applying contemporary technology.and know-how in
planning the future use and recovery of land, water, and other en-
vironmental resources is a fundamental need in the face of mounting
population pressures on a declining resource base.

Gaining initiative in guiding growth and coping with change should
be a primary function of government, oriented at once to the needs
of business, industry, institutions, and individual vcitizens. None
of these components of society has ever achieved, nor can they achieve,
their major objectives without planning. The immediate challenge
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is to enlist the resources of all of these groups in developing and
pursuing an effective planning process, oriented ultimately to their
mutual interests. This is not a theoretical or ideological challenge
based on altruistic principles. It 1s a practical challenge dictated by
national necessity and to be undertaken in the best traditions of
American pragmatism. : .

RESOURCES FOR PLANNING

During the past 25 years the United States has created a significant
institutional capability for developmental planning. Legislative
mandates and inducements to plan are extensive. The Housing Act
of 1949 established both incentives and requirements for cities to
plan the basis for slum clearance and central-city redevelopment. This
was followed in 1954 by another housing act that extended financial
incentives for developmental planning to small cities, counties, states,
metropolitan areas, and muitistate regions. Federal highway and
mass transportation legislation of the early 1960s provided require-
ments as well as incentives for comprehensive planning in an early
attempt to identify and deal with potentially adverse environmental
effects of major investments in needed publie facilities.

The Intergovernmental Cooperation Act of 1968 has resulted in the
establishment of more than 200 multicounty and multicity planning
and project review agencies centered in major cities. The range of
national interests in applying planning as a problem-solving tool was
extended bevond urban areas by the rural-area programs of the
Farmers Home Administration and legislation establishing the Ap-
palachian Regional Commission and similar commissions to assess

-and plan remedies for the problems of areas suffering from the de-

O

pletion of basic forest and mineral resources. Legislation concerned
with air quality and water resources development, including critical
estuarine areas, has generated planning agencies and functional
jurisdictions {hat unite rural and urban interests:

Professional and informational resources extensively support the
legislative base for planning. The perioc since 1950 has scen the
establishment of 132 depository libraries for plans, planning studies,
and reports throughout the country; the formation of nearly 100
professional consulting firms engaged exclusively in the practice of
planning (as distinct from economies, architecture, or engineering);
the growth in the number of recognized graduate schools in urban and
regional planning from 12 to 45; and the growth of the urban planning
profession from 248 to more than 7,000 members. .

These are the. key elements of the available institutional base for
planning in the United States in the 1970s. Mobilization of these
resources for the actnal tasks and primary mission of gaining the
initiative in planning {or national growth, in contrast with planning
expedient solutions to conspicuous problems under erisis conditions,
1s a creative challenge for planning professionals, politicians, and
people alike.

INHIBITIONS TO PLANNING

Despite the creation of many basic tools and an institutional
capability for planning, there remain severe inhibitions to putting
what is known mto practice. A key question is whether the traditional
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political process at every level can handle the extra burden of the
sometimes harsh realitios that planning analyses often produce. It
is always difficult politically to vote “no” or “not now’ or “not as
presently designed” when u proposal promising tax returns or single-
purpose benefits (such as u highway) 1s presented to local leaders.

 Adverse indications revealed by longer range planning analysis are

ERI

often conveniently overlooked under such circumstances, and the
accumulated results of such decisions are often deplored as the product
of poor planning. It is traditional, in fact, to place the blame for
ineffective plan implementation on the planning process itself or the
plans produced. This amounts to blaming the victim of nonsupport for
being mdigent.

The real failure in ineffective plan implementation is a failure of
community commitment and politicdl leadership, rather than a failure
of planning concept or technique in the preparation of alternatives
among which communities may choose in deciding politically, how,
when, where, and under what terms growth or change shall occur.
Obviously, it is within the capability of uny planning agency to pre-
pare plans for urban development that can be implemented casily
and painlessly. It is simply a matter of limiting the scope, content,
and thrust of the process so that no interests are affected adversely.
Such plans, however, usually are not worth making, and only those
political interests that thrive on the avoidance of controversy are
served.

Clearly, the greatest potential for controversy in the planning process
lies in the translation of planning principles into specific proposals
related to specific people or groups and times. This translation of
proposals into public policies capable of affecting the rate, quality, and
dircction of urban growth is essentially a” political undertaking. It is
futile to expeet any planning process by itselt to effectively imple-
ment creative proposals for change in the absence of vigorous, sustained
political leadership and community comniitment.

Building community commitment to planning, including plan im-
plementation, and providing the rationale tor local political leadership
dedicated to urban growth planning isalso a federal function. This is
not to suggest that federal agencies need to become involved in each
local or metropolitan planning issue, but that forthright and informed
federal advocacy of the salient planning principles involved in selected
growth and development issues would provide needed encouragement
to locul leaders facing habituwl opposition to planning per s¢ or the
implementation of important and controversial plan proposuls.Main-
taining o purcly neutral or safely detached position on mujor urban
development problems, secure in the shelter of “policy,” is a tradi-
tional foderal tactic, but it is one that severely reduces the credibility
of the federal commitment to anticipate and deal with problems in
advance througl planning.

CONCLUSION

Tlhe ovolution of planning in the United States since World War IT
hus been an uneven and sometimes self-conscions adventure in domestic
institution-building. Growth of the institutional capacity to plan and
anticipate the possible consequences ol different public actions and
policies affecting people and” their environments has been steady,
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however; and much evidence suggests that both factual and opera-
tional bases for effective planning at several levels of government have
become established.

The reality of the nation’s emergent capability to plan for growth
and change is unmistakably reflected in the broad base of federal
legislation providing incentives to plan, in the requiring of local
planning as a prerequisite for 4 variety of federal grants-in-aid, in the
planning ftinctions in the nation’s growing metropolitan areas, in the
establish : 1r¢-of graduate degree programs designed to prepare pro-
fessionals ¢ careers in the planning field, in the accelerating growth
of the ranks of the actual planning profession, and in the pervasiveé’
popular disenchantment with the economic, social, and physical y
consequences of haphazard urban growth. All of the foregoing simul-
taneously indicate the growing popularity of the objectives of planning
and essentinl elements of the institutional base for planning per se. -

But in spite of these positive indications, the fact remains that the
nation has yet to realize more than a minute share of the potential
benefits of planning. Some of the most practical berefits of planning,
such as achieving economies of scale in systems of public facilities,
preventing the emergence and aggravation of environmental hazards
and nuisances, and anticipating basic demands for power, transporta-
tion, and other utility services, are not being realized because of the
full generation’s lag between the development of planning techniques
and lnstitutions on the one hand and public awareness, understanding,
and insistence on the creative use of these techniques and institutions
on the other. ’

Planning theory and techniques have evolved at a far faster rate
in the past 20 years than have the political institutions that might
benefit most from planning, and neither the general public nor most
local political leaders have been able to assimilate the content of
planning as an evolving field or to accommodate its offerings. As a
general consequence of this lag of public understanding behind the
evolution of urban planning, the nation is being deprived of major
resources in planning techniques and information that could be used
to improve its ability to conduct essential public business and provide
a hasis for anticipating future problems and opportunities inherent in

¢ national growth.
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EVOLUTION OF PLANNING THEORY AND PRACTICE: A
RESPONSE TO CIHTANGING PROBLEMS AND INSTITUTIONS

By Aelred J. Gray*]

Benton MacKaye in his book The New Exploration (1928) observed
; that “Cultured man nceds land and developed natural resources uas
the tangible source of bodily existence; he nceds the flow of com-
moditics to make that source effective; but first of all he needs a
harmonious and related environment as a source of his true living.”

The search for ways to achieve a “harnonious and related environ-
ment” in a rapidly changing world is a thread that runs through the
history of planning in the United States. The main thrust has been
to find a philosophy adequate to cope with planning problems brought
about by changes in economic and lnstitutional structures during the
nation’s transition from an agricultural to an urban mdustrial society.
The flow of time and events has produced new ideas and approaches
to planning problems. What was adequate for the depression years
of the thirtics, when the emphasis was on public works and physical
developnient, 1s ¢learly not acdequate in this day of concern for human
aud socinl problems, The historv of planning thought thus reflects
efforts to respond to changing national problems and situations.

Professional specialties—aurchitecture, landscape architecture, public
administration, geography, engineering, economics, sociology—have
also influenced planning theory and practice. These influences are
evident in discussions on the scope ad nature of planning. Examples
are the-issues raised by propouents of resource planning as opposed
to urban planning, of the city beautiful as opposed to the city efficient,
of planning as vepresenting regimentation as opposed to freedom, of
physical planning as opposed to social and economic planning,.

Major advances in planning thought in the United States began
after 1900. The idea of comprehensive planning and many theories
that still dominate the field emerged during the first 30 years in the
twentieth century.

THE FORMATIVE YEARS, 1900 TO 1939

W e

Although there were sporadic and piccemeal efforts at formal
planning prior to 1900, the roots of planning were closely related to
the “conservation movement’ and,speeifically, the administration of
Theodore Roosevelt (September 1901=March 1909). The conservation
movement embodied three ideas basic to accepted planning theory.
One wus the understanding of interrelations among resources and
activities. Another was the need for a healthful living envirenment.
Third was the iden of a rational and orderly approach to developmental
problems.

*Aelred J, Gray ischief of the Regional Planning Stafl, Tennessee Vally Authority and associate professor,
Graduate School of Plauming, University of Tennessee, Knoxville, Teun,
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In a sense, planning has come a full circle becayse these same ideas
are once again a dominant concern. Just as public policies concerning
resource development and use were major issues in the carly 1900s,
so today these policies are again under public discussion and debate.

While President Roosevelt, with the help of Gifford Pinchot, spear-
headed efforts to expand public understanding and support for the
conservation of resources, a_parallel movement attempted to gain
support -for city planning. The latter was an outgrowth of efforts
by public officials and professional groups to deal with growing prob-
lems of sanitation, housing, and open space in urban arcas.

| "The plan for improvement of Washington, prepared in 1901 by the
Committee on the District of Columbin, was an important stimulant W

for city planning. This was followed by a series of events that had a

major impact on the whole” planning movement. In 1907 the first

official city planning commission was established in Hurtford, Con-

necticut. The Chicago plun was prepared in 1909, and that same year

the first national conference on city planning was held in Washington

and the School of Architecture at TTarvard established the first formal

course in city planning in the United States.

But while city planning seemed to have purpose and direction by
virtue of efforts to establish it as an official function of local govern-
ment, dissention grew within the conservation movement. Differing
ideological concepts separated Roosevelt and Pinchot from many of
the movement’s popular enthusiasts. The Roosevelt-Pinchot faction
supported the twin concepts of sound use (conservation) of resources
and rational and comprehensive planning. The other faction held
to a preservation. view. This group, “Fearing that mushrooming
cittes . . . threatened the United States with social disorder . . .
hoped to promote rural life as d stabilizing factor in society.” It~
viewed tlie conservation movement as “oriented toward the country-
side, toward nature and the eternal values inherent in nature . . .»
and “had little appreciation for rational and comprehensive plan-
ning. . . .’ President Roosevelt, who advocated national planning,
had to rely on the preservation group for support, and, as Iays noted,
“It was especinlly difficult to approach resouree development in a
rational manaer when one’s major political support now came from
groups who looked upou the problem in moral rather than economic
terms and preferred to reserve resources from econoniic use rather than
to apply technology to their deveiopment.”

These differences in concept and philosophy splintered the conser-
vation movement. Individual groups beeame concerned with their own
particular aspect of the conservation problem —wilderness and wild-
life preservauon, urban planning, water and related resource devélop-
ment, and national and state parks. The novement soon lost strength
and support. But while the general conservation concept declined
as a single, compreliensive movement, the idew of rational wnd orderly
planning seemed to gain strength. One of the sertous side effects of
these events was the separation of planning for rural und for urbun
areas—ai separation that persists today. For eity planning, however, \
the next two decades (1010-1930) saw tlhie formulation of some
basic planning principles that are still accepted in the field.

One principle was the idea of the independent commission (whicl
became and still is firmly entrenched in planning thought). 'The
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theory was that an official comumission made np mostly of eitizens
with no direct ties to the government would be nonpartisan and thus
could prepare a plan for a city ov aven that would have broad citizen
support. The plan would serve as a guide for erowth of the city or
area and would be a basis for planning by the functional agencies
(streets, parks, zchools). To obtain coordination among functional
agencies and key decision-makers, the commission would have as
part of its membership the mayor, a representative from the legislative
body, and one or two representatives from functional departments.

Another prineciple was the result of architecture’s strong influence

1 on early city planning thought. The major concern of city planning
r was physical development, and the master plan became the basic
tool for giving substance to public land use policies. The strong tie
to physical development emphasized maps and other forms of graphic -

presentation as the acceptable method for delineating the scope and
content of such public policies. This position was strengthened by the
organization of the American [nstitute of Planners in 1917. Its con-
stitution, reflecting this point of view, defined AIP interests in plan-
ning “a» expressed through the comprehensive avrangement of land
nse and land occupancy and the regulation thereof.” Physical aspects

» of community development had to take into account social and eco-
nomic needs, but planning for these needs was not considered central
to city planning.

During this period also, the concept of districting a city for different
uses emerged. In 1921, Herbert Iloover, then Secretary of Commerce,
appointed a speeinl advisory committee to draft standard state zoning
enabling legislation. Edward Bassctt, a lawyer who had developed a
strong interest in community development, was appointed chairman.
Within » year the committee had a preliminarvy draft of the legislation.
A final version was published in 1924. Three years later, in 1927, a
Standard City Planning Enabling Act was published that emphasized
the importance of the master plan as a basis for the zoning ordinance.
This stancdard act beeaine the model for much of the zoming enabling
legislation subsequiently adopted by every state.

Alfred Bettman, also an attorney, along with Bassett had a great
influence in conceptualizing the planning field. His writings, beginning
in 1917, influenced city; planning and extended the concept to plan-

- ning lor regions and states. )

The eavly 1920s marked the beginning of state planning, of which
the New York program must be considered a landmark. In 1924,
Clarence Stein, chairman of the New York State Commission on
THousing and Regional Development, engaged Benton MacKaye to
outline the studies necessary for the preparation of a New York State
plan. The survey work was done by flenry Wright and the study was
published as a report by the Commission to the Governor in 1926.
This remains today a prototype of broad areawide planning. In some
ways it was more soplusticated than many present-day efforts because
it recognized planning as a process and the data in the report only
as u step toward achieving o satisfactory planning process in that state.

During the same period, Wisconsin too was nioving to carry out
an overall state development plan. Problems of settlement on mar-
ainal and cutover lands abandoned by lumber companies in northern
Wisconsin became the program focus. Difficulties in providing services
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on a dwindling tax base led to the idea of land uso classification and
ultimately to the idea of county zoning. The College of Agriculture
led this program, and many counties adopted zoning ordinances that
encouraged forestry and recreation as the best use of submarginal
land. _

Other state efforts included the work beginning in 1921 in Michigan
to conduct land resource surveys as a means of providing basic in-
formation for dealing with problems of cut-over land and tax delin-

- quency in upper Michigan. A few other states began to plan. state
park systems.

The 1920s ended with a solid legislative base for planning and
growing public support, particularly in cities, for a rational approach
to the development of cities and related areas. There had been some
experience in the techniques of city planning and some experimental
planning work in a few states and regions.

THE GROWTH YEARS, 1930 TO 1960

The 1930s saw u rapid growth of city, state, and regional planning in
the United States. In large measure this was a direct result of the
Franklin D. Roosevelt administration, which emphasized public
works and the need for relating projects to city, regional, and state
plans. The National Resources Planning Board and its predecessor
agencies (National Planning Board, National Resources Board, and
National Resources Committee) carried on an extensive program to
encourage state planning.- Consultants were assigned to states to help
with state programs and organize local planning activity. Most
planning activities teaded to follow the pattern set during the early
1920s. The standard format was organization of a “nonpartisan’
irdependent planning commission and preparation of a master plan
for the physical development of the planning jurisdiction (city, county,
region, state). _

But other problems emerged that directed some attention away
from urban problems and the yrowth of cities. Increased mechaniza-
tion in farming hegan to depopulate rural areas as people left their
arms for work i major industrial centérs. Programs to encourage local
planning developed within the Department of Agriculture. While
agricultural colleges and agencies in a few states worked with the
officini county planning agenecies, Department of Agriculture programs
tended to emphasize the county agricultural agent and farmers. Plan-
ning activities were carried out through state and local committees
made up generally of farm and rural people. These programs were
aimed at individua! farm development and those community activiti.s
that groups of farmers could undertake cooperatively. This separa-
tion of planning in rural areas from the official planning carried on
through governmental agencies persisted over the next two decades.
Only now are the groups coming together as the official ptanning agen-
cles give greater attention to environmental and resource problems.

Although planning agencies were heing organized in most urban
communitics in the country, some people began questioning the ap-
proach to area planning formulated in the 1920s. A hook that played a
significant part in foreing a shift in basic planning theory was Robert
Walker’s The Planning Function in Urban Government, first published

O
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in 1941. Walker pointed out thiat “students of administration have
tended to neglect the city planning comniission as a factor in the local
governmental process.” He concluded that the nature of the planning
function could “no longer be regarded solely in terms of preparing a
master plan for the physical features of the community. . . . Other
vital considerations included such matters as the local economic struc-
ture and its velation to the national strueture, the deterioration of the
downtown area, relief trends, slum clearance, and public finance.

Walker also called for changes in the planning structure itself. Start-
ing with the premise that “planming, of whatever character . . . is
useless unless it influenees action,” he advocated the creation of a plan-
ning agency more closely integrated into governmental administra-
tion. He saw planning ax o staff function’ divectly under thie chief
exccutive. His major conclusions were that the independent, unpaid
eitizen planning commission could not adequately carry on the plan-
ning tunction, that this function should be attached to the executive
office, and that planning agencies themselves must have a full-time
executive head.

But while Walker’s ideas were accepted by many professionals, the
loeal governmental capability did not seem conducive to this type of
organization. As a result, planning agencies continued to be set up in
the traditional manner with a primary concern for physical develop-
ment.

In the early 1940s planning also came under indirect attack in
Frederick Hayek’s book The Road to Serfdom. While Hayek actually
defined planning as central direction of all economic activity and
argued that soectalism and economic democracy were not compatible,
opponents of the idea of a rational solution to probleins used this book
to support their opposition to all planning activity. One result was
that planning professionals adopted a defensive posture. As Gross
pointed out, the fear to use the word planning forced the use of such
substitutes as program, coordination, and policy without any clear
understanding of the terms orrhow they related to the planning process.

In spite of these problems,. planning continued to find support in
urban areas. Growth of metropolitan areasresulted in growth of metro-
politan planning commissions. Again, the accepted approach was a
eitizen body dedicated to the preparation of physical plans. Questions
on the role of the planning commission and its relation to democratic
institutions and elected officials continued to be raised. Metropolitan
agencies withiout power to zone as a means of achieving the plan made
an effort to use what had long been considered an important but rela-
tively unused power found in most enabling legislation; namely, the
referral of project proposals to the planning commission for review and
eoordination with the plan.

Another development that was to have a lasting effect on planning
related directly to the Tennessee Valley Authonty program. In the
middle and late 1930s, TVA began to demonstrate that an agency
assigned specific regional development responsibilities, but with broad
overall area interests, could in fact be a major force in regional devel-
opment. Beginning in 1941, TVA recognized the need to coordinate
the planning being carried on by states and localities with its own
activities in the Tennessee Valley region. Using the state planning
agencies then being encouraged by the National‘Resources Planning
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Board, TVA made funds’available to these agencies within the Tennes-
see Valley region to provide local planning assistance to communities
affected by TVA reservoirs and its other activities. The number of
plannirig agencies in the valley rose rapidly as a result and provided
the much needed joint planning by TV A, states, and localities. This
activity becanie the forerunner of a national program of local planning
assistance. ' o ' '

A community planning prerequisite for housing loans had been in-
cluded in the 1949 Housing Act. Since the housing program was
nationwide, there still remained many communities” without funds
and technical staff to meet the planning requirentent. Carl Feiss,
appointed head of the newly organized Planning and Engineering
Branch within the Housing and Home Finance Agency’s Division of
Slum Clearance, became mterested in ways to expand community
planning as a meansiof relating the housing programs to overall
community development. He visited the directors of state planning
agencies and reported on his visits to the Tennessee and Alabama
agencies, which were already providing technical planning assistance
to communitics with funds provided by TVA. His recommendations
for federal funding of community planning became Section 701 of the
Housing Act of 1954, '

The 701 program provided federal matching grants for preparation
of community plans. It helped solve the major problem facing most
planning agencies, namely, the lack of funds to employ staft to do the
necessary professional work required for plan preparation. Almost
every city of any size and many counties organized planning agencies
to qualify for a planning grant. The 701 funds also created great
demand for people trained in city and regional planning. Planning
schools grew in number, and their graduates provided for the first
time a solid base of professiouals to carry on the work in the field.

One other major development during this period deserves special
mention. With the demise of the National Resources Planning Board
in 1943, state planning agencies found it increasiigly difficult to
support and justify budgets. As Robert Walker had noted in relation
to city planning agencies, state planning agencies also had failed to
establish themselves as part of state management and administration.
In looking for ways to support budgets, many state planning agencies
turned to industrial deyelopment or to local planning assistance. As
a result, few agencies remained with broad overall state planning
programs.

As the 1950s came to a close, there was increasing concerni, not only
among professional people, but throughout the country, for improved
administration of planning programs. Reporis by the Council of State
Governments and American Institnte of Planners called for the organi-
zation of state planning as a staff function in the office of the governor
and a broadening of its interests to encompass all concerns of state
government itself. Similar ideas developed in metropolitan planning,
where concern was expressed that metropolitan agencies did not
relate to responsible elected officials. A period.of intensive reassessment
of the planning function hegan,

REAPPRAISAL, 1960 TO THE PRESENT

A first indication of the changes that were to occur in planning came
within the profession itself. Perry Norton, in a report to the Board
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of Governors of the American Institute of Planners titled “Planning
and the AIP,”’ pointed out that many techniques of the planner were
being challenged, including the master plan concept. He called for
added stress on ‘“‘the idea of planning as a process rather than a
product . . .”" as a means of broadening the field to include those
professionals concerned with planning specialties and to meet the new
- demands of the expanded administrative and technical capabilities of
government. These concerns brought a new emphasis on a systematic
study of the planning process itself as Harvey Perloff had suggested in
the early 1950s.
While city planning became firmly established in the 1940s and 1950s
. and, increasingly, the technical planner worked as staff within the
overall governmental structure, the 1960s brought new emphasis on
the need for areawide planning. The proliferation of planuing require-
ments in federal legislation gave new impetus to the search for a
comprehensive approach to planning. The financial support that a.
growing number of individual federal programs gave to planning
brought about recognition of the need for-a mechanism to coordinate
planning activities and to provide a common base for arecawide plan-
ning. Although regional planning became an accepted philosophy for
‘most federal programs, each of these programs tended to set up its
own local planning organization.
Governors and mayors expressed concern about the lack of coordina-
“tion and the differing planning requirements among federal programs.
Support grew for a single set of regions to which all federal programs
could relate. The result was the issuance of Circular A-80 by the
Office of Management and Budget, which called on all federal agencies
to support a single set of planning regions to be established zi)y the
governor in each state. About the same time, Section 701 was amended
to provide for plauning grants to councils of local governments. This
development was part of the long-standing search for ways to legitimize
area and regional planning by establishing ties to elected officials. The
theory was to have area planning agencies controlled by councils of
elected governmental officials. This provided the necessary tie to the
electorate and to the responsible public agencies. .
A parallel movement also began in state government. Beginning in
the 1960s, state planning was generally nccepted as a stafl function
within the executive department. Today, most state planning agencies
have broadened their activities to help develop policies and strategies
for statewide development programs. This contrasts with the earlier
emphasis on surveys and physical development.
A major force now shaping planning theory and practice is OMB’s
- Circular A-95, which provides for notification and review of most
programs for which federal grants are now available and for most direct
federal programs that have a significant effect on area development.
Under this process, a state-designated clearinghouse provides a vehicle
for coordinating development proposals with all state agencies, and
regional clearinghouses, usually the state-designated regional agencies,
provide the mechanism for review and coordination at regional and
local levels. These are important new concepts because they strengthen
the referral and review procedure, which, although included in most
of early planning enabling legislation, was not mandatory. :
Which way are we heading, and where do we go from here? Present-
day concerns for the environment raise many of the same issues that
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the conservation movement did at the turn of the century. The
divergence of views on wise use as opposed to preservation of natural
resources are central to present environmental concerns. And it is
becoming increasingly clear that in the absence of a planning base,
decisions as to environmental requirements in specific areas cannot be
determined in a rational manner.

In part this is also reflected in the growing concern with the lack of
land use and settlement policies in the United States. Bills considered
but not passed by the last Congress would emphasize land use policy
and the consideration of overall development policies for both nrban
and nonurban areas. The Rural Development Act of 1972 will have an
important effect on future planning, but will require shifts in ideas
about the use and development of rural areas. For example, the plan-
ning of public facilities in rural areas should take into account the
kinds of settlement patterns that these facilitics are designed to sup-
port. If water systems merely result in the extension of low-density
sprawl into rural communities, the benefits of rural living will probably
be lost. This calls for a fresh look at the whole settlement pattern in the
United States and how it relates to the provision of services and
opportunities for differing life-styles.

Finally, concepts of regional planning will probably require a com-
plete reassessment if this kind of areawide planning is to achieve its
expectations. Regional planning activities today are being carried- out
with machinery and concepts that were tried in the 1930s and 1940s
and proved ineffective. Experience to date does not show significant
local financial support or efforts to clarify the role of regional agencies.
If federal funds were withdrawn, the agencies would probably wither
away, as similar agencies did when the National Resources Planning
Board was abolished. What we are coming to understand is that re-
gions established on the basis of economic relationships do not assurea -
capability for effective planning and action. Fortunately, recent experi-
ments, such as the one now being carried out in the Twin Cities
(Minnesota) area, are opening new approaches. The Twin Cities
Council is responsible for specific jobs that have been identified as
essential for sound regional development. The council is having the
effect of strengthening local government while providing essential
regionwide planning and service facilitics. Other experiments that may
help answer some of these problems are the New York State Urban
Development Corporation and the Maryland Waste Disposal Program.
These experiments suggest that some of the problems we are now try-
ing to solve on an inter-local basis might well be handled by state
agencies.

All these efforts demand that as we continue to reappraise the
planning function at all levels of government we develop a capacity to
make our ideas and the problems to which they relate as specific as
possible. General terms and lack of specificity in planning require-
ments are not likely to result in major advances in planning theory
and practice.




THE LEGAL AND GOVERNMENTAL FRAMEWORK FOR
PLANNING ’

[By Philip P, Green, Jr.*]

The legal and governmental framework for planning is essentially
no different from-the legal and governmental framework for any other
function of federal, state, or local government. In a broad sense,
planning is management for improved decisionmaking. In this sense,
every agency at every level of government may plan with few legal
constraints. Only when planning is used in the_special sense of guiding
land use and development do certain features of this framework
become important constraints. ) '

In the broad sense, planning consists of gathering- and, analyzing
facts, both existing and projected ; determinating néeds and objectives;
developing plans and programs to meet and achieve those needs and
objectives; and carrying out those plans and programs in an efficient,
coordinated manner. The first three stages are distinctive of the
planning approach—the action or plan-cffectuation stage involves the
same activities that an agency would otherwise engage in.
¢ In the more special sense of planning—as a device for guiding the
use and development of land—the same is partially true. The differ-
ence is that many activities that were previously used independently,
with little consideration for their interrelations, are now directed toward
common objectives, and some new legal devices have been specially
created for use by the planning organization in this effort. Thus, the
planning organization (broadly conceived) taxes, spends, builds, regu-
ates, and acquires, uses, and disposes of land. In the process it uses all
major governmental powers—taxation, eminent domain, and police
power. And in this use it is subject to certain legal constraints.

GOVERNMENTAL FRAMEWORK

Under our constitutional scheme that divides powers among the
three levels of government, states possess the broadest range of plan-
ning powers relating to land use and development. They have clected
to delegate most of these powers to local units of government, although
some rethinking of this policy is currently underway. The Federal
Government’s impact on land use and development has been largely
indirect; but nevertheless substantial.

Federal Government _ ,
In legal theory the United States Constitution is one of “grant” so
far as the Federal Government is concerned: The Federal Government
must be able to point to a specific constitutional authorization for
whatever it does. Apparently the only provision that authorizes it to

*Philip L. Green, Jr., is professor of public law and government at the Institute of Government, Univer-
sity of North Caralina, Chapel Hill, N.C.
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regulate directly land use and development of nonfederal property
(and then only in a limited way) is the interstate commerce clause.
This is the basis for federal regulation of phe use of navigable waters,
for example, and would be the basis for federal-strip-mining regulation.
While the Federal Government can regulate emissions from industrial
plants, it cannot constitutionally forbid the burning of leaves (as can

the states). .

The major wechanism through which the Federal Government
affects land use and development is its ability to levy taxes and spend
them for the “general welfare.” This enables the Federal Government
to acquire land for such purposes as parks and wilderness. It authorizes -
the construction of -public projects, such as the interstate highway
system, which may have profound effects on development. It permits
financial assistance to state and local governments to strengthen
particular programs, such as construction of sewer and water facilities
low-rent public housing, or urban renewal. It allows the conditioning
of loans and grants to governments (e.g., A~95 review, “workable
program”) and individuals (e.g., Federal Housing Administration
and Veterans Administration mortgage insurance) on their taking
specified actions. It allows the positive or negative influencing of
particular kinds of development through benefits and penalities
written into tax laws.

The Federal Government also performs an important educational
function in calling problems. and possible solutions to the attention
of state and local governnients and the people at large. Whether done
through study conmmissions, committees of Congress, spokesman for
the executive branch, or agencies, such as the National Resources
Planning Board of the 1940s and its predecessors, the impact of such
efforts has been (remendous.

Probably the major thrust of aarent federal efforts, apart from
environmental protection measures, is to bring about stronger planning
programs at the state level.

State governments

Whereas the Federal Government enjoys only those powers granted
to it by the Constitution, most state governments possess virtually
all governmental powers not denied them by provisions of state or
federal constitutions. Although they have cxercised some of these
powers in efforts to shape physical development, states have tradition-
ally delegated most respansibility for this function (o ther local
governments. Only recently have they started reassuming a greater
portion of this responsibility. : R

One problem that must be solved as states tuke more responsibility
for planning is an organizational-one. Sparked by the need for public
works planning during the depression, virtually every state created
a state planning board in the mid-1930s. When this immediate need
diminished, however, most suclt agencies either were permitted to die
or became industrial development agencies, apart from a temporary
surge of postwar planning activity in the closing years of World War Ii.

The Federal Housing Act of 1954, however, required a state planning
ageney through which planning assistance funds could be channeled to
local governments. Thix brought about a resurgence of such agencies
that has continued and expanded to the present. It is these agencies

El{lC 26

Aruitoxt provided by Eic:




E

Aruitoxt provided by Eic:

17

that presumably will be the focal point of a state’s land use planning
activities.

While many states earlier developed functional plans of ono type or
another, such as highway plans, state park plans, or medical care plans,
they have only recently attempted to devise comprehensive state land
ase and policies. Hawail is still in the forefront of this movement as a
result of its Land Use Law enacted in 1961.

With the possibility of a National Land Use Policy Act before them
and this experience behind them, plus new pu blic awareness of environ-
mental problems, many states have begun to experiment with direct
state regulation of land use and development—particularly in areas of
“oritical state concern,’” either because of environmental or scenic
characteristics, the need to protect public investments, or tlie need to
preserve particular resources. Thus, development in and around
coastal areas, mountain areas, state parks, public buildings or institu-
tions, swamplands, inland lakes, and major highways has been
subjected to direct state controls—either in the form of general laws
or riles and regulations promulgated and administered by a state
agency. Some states have limited such controls to very large develop-
ments or those that might produce exceptional mmpacts on the
environment. ‘ '

Other states have taker  middle course between direct state regula-
tions and regulations promulgated and administered solely by cities
and counties. They have either created or encouraged the creation of
regional planning agencies with regulatory responsibilities. Although
the uitimate organizational pattern has notyet emerged, it seems likely
that land use planning and. regulation will..eventually involve d
combination of state, regional, and local planning agencies—with the
“lower level” units having progressively greater responsibility for
refining and making more specific the policies and plans adopted by
the units with broader geographical responsibilities.

Another form of emerging state activity is the adoption of state
policies either as amendments to enabling acts under which local units
operate or in separate enactments, with provision for these.policies to
overricde local policies and regulations. An example is a Massachusetts
act under which local zoning ordinances and other regulations having
the effect of excluding low-income housing may be overridden by action
of o State Heusing Appeals Committee.

Tn the gase of certain envitonmental measures, such as stream sanita-
tion, air pollution control, and controls over strip mining, states have
not infrequently preempted the entire field of regulation, using state
departments and agencies rather ghan local units to formulate and
enforce necessary regulations.

Local governments

Even though state governments -are experimenting with new
approaches, the major responsibility for planning and regulating the
use and development of land remains with local units of government—"
primarily cities and counties, although some special-purpose units,
such s sanitary districts, have been granted limited regulatory
powers. '

These units, in legal terms, are crentures of state legislatures.
Except in states wlere constitutions provide for home rule charters

-
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prepared locally and adopted by a vote of the people in a given unit,
local governments are organized in accordance with enactments of
state legislatures. They possess only those powers the legislatures have
explicitly or implicitly granted them. The statutes under which this is
done may be mandatory or permissive (enabling acts), and their
application may be statewide, classified, or peculiar to a single unit of
government (local or special acts). Collectively, they may be known as
a *‘charter,’”” although the term is sometimes reserved for circumstances
where a single special act contains most of the statutory provisions
relating to a given unit. =

Historically, planning of lund use and development was begun by
cities, which still possess the greatest range of statutory powers to
carry on such programs. Because problems tended to spread beyond
city boundaries, however, legistatures reacted first by extending the
planning powers of cities for distances of from one to ten miles beyond
those boundaries and then by granting counties similar powers over
other unincorporated areas.

Elements of plonning orgunizations

Almost all local planning organizations, whether at the city or
county level, make use of at least four organizational elements. The
first of these is 0 governing board (city council or board of county
commissioners). This board generally 1s responsible for creating the
other elements of the planning organization, financing them, and
furnishing housing and supportive services. After plans have been
prepared, it usually is responsible for appropriating funds for public
projects and adopting the various regulations required to carry out
the plans.

The second element is normally a planning board or commission.
Such a board or commission is required by planning enabling acts in

most states, although its wtility has sometimes been questioned, The,

planning board is composed of appointed citizen members, usually
unpaid. It has general responsibility for secing that studies are made,
plans arc prepared, and recommended ordinances, policies, and admin-
istrative procedures for carrying out plans are devised. ITn some states
it has authority to adopt subdivision regulations (but usually not any
other form of legislation). In niost states it approves subdivision plats
and makes recommendations to the governing board concerning pro-
posed zoning amendments and urban renewal projects. It may also
be called on to make recommendations on the capital improvements
program, proposed annexations, proposed public projects, and other
matters of interest to the governing board.

The third element is some type of planning staff. This staff is necded
to perform twoservices: the nonprofessional leg-work of data collection
and the professional analvsis of this data and preparation of plang,
ordinances, cte. In larger cities and counties this stafl may be full-time,
usually hired by and responsible to the manager or other local execu-
tive. In smaller cities the professional staff may- be hired on a part-time
consultant basis, pessibly through a contract with a state planning
agency, and supplemented by the nonprofessional services of other
employees of the unit.

The final element is & congeries of plan-effectuation agencies that may
be required to administer various devices for carrying out the plan.
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This might include a committee to prepare and administer the capital
improvements program; an inspection department to enforce -the
building code, plumbing code, electric code, housing code, zoning
ordinance, etc.; n board of appeals or board of adjustment to hear
appeals from the inspector with respect to zoning and other regula-
tions; officials from interested departments who may be involved in
administering subdivision regulations; an urban renewal commission
with staff; an economic development commission with staff; and mis-
cellaneous departments and agencies of the local unit. The local
governing body itself may handle certain administrative functions,
such as approving subdivision plats or granting special use permits
under the zoning ordinance.

Some larger cities and counties in the past decade have consolidated
some of these agercies in a Department of Urban Development. These
consolidations t-:wsally include divisions performing the functions
otherwise associated with the planning board, urban renewal com-
mission, and housing authority, and their respective staffs, the
inspection department, and possibly the engineering department.

Planning tools

The key to a successful local planning program is usually the ability
of this organization to use a great range of devices in a coordinated
manner to assure o desired pattern of development. ‘

In the first place, publication of the plan itself may induce or
influence a certain amount of private development.

Secondly, the local unit can encourage or discourage particular
types of development in certain areas by providing or denying specific
kinds of installations in those areas. Interstate highway system inter-
changes commonly becomne focal points for commercial development.

A sanitary landfll, garbage dump, incinerator, or lighted foothall

stadium may discourage nearby residential development while at-
tracting other development. A golf course, park, or school mav attract
residential development. Depending on soil conditions, the availa-
bility or nonavailability of a public water supply or public sewerage
system at a given location may have profound effects on development.
Alocal government that recognizes these facts and skillfully uses its
ability fo locate such facilities can take much of the pressure off its
regulatory mechanisms.

Third, by its acquisition of open space (whether parks, airports,
cemeteries, or simply “development rights”), the lvcal unit can in-
fluence the pattern of development and perhaps case the harsh
interrelations between certain types of development.

Fourth, through subdivision regulations the local unit can assure
that whatever development takes place has an appropriate quality of
design, that lots are of adequate size and orientation, that they are well
drained, that the street system is safe, that adequate utilities are
available, that suitable open space is reserved, anc that, in general, a
desirable living environment is provided for lot purchasers.

Fifth, through zoning the unit can control the overall pattern of
devclopment and interrelations among land uses. It can control the
nature and intensity of development in cach area so that properly
scaled public facilities can be provided. It can insure once again that
lots are of adequate size and buildings are properly located on the
land.
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Sixth, through building codes, electric codes, plumbing codes, mini-
mum housing codes, etc., the unit can assure that new construction is
sound, safe, healthful, and includes appropriate facilities.

Seventh, through other regulatory powers the local unit can keep
floodplains free of development, prevent nusiance conditions from
arising, forbid nappropriate location of hazardous operations such as
explosives manufacture or storage, control air pollution or excessive
noise or radiation dangers, regulate various types of businesses, pro-
tect and preserve historic areas, control the excesses of outdoor
advertising, and, to some degrec, control the appearance of structures
in selected areas.

Finally, the local unit can attack mistakes of the past by improving
services, providing'new public facilities, eliminating isolated nuisances
endangering people or property values,and enac ting areawide programs
for rehabilitating deteriorated structires, acquiring and clearing
property prior to its disposition for new development, and other
measures that generically come under the heading of “urban renecwal.”

Not infrequently, the major hindrance to effective planning is the

failure of dgcal officials to recognize these and other available tools

and use them effectively.
THE LEGAL FRAMEWORK

All units of government—federal, state, and local—must carry on
their planning programs in accordance with their statu tory authorities

and within the constraints imposed by state and federal constitutions. <

~ In general, governmental powers fall into the threc major classifice—

‘tions of taxing and spending power, power of eminent domain, and

police power. Each type of power is subject to certain restrictions.

- Taxing and. snending

Many states may spend money orily for “public purposes.”’” While a
broad range of matters fall under this heading, the constitutional
restriction still prevents certain types of expenditures that might
primarily benefit individuals. A related restriction is a prohibition
I many constitutions of the grant of special privileges or emolu-
ments to individuals or a prohibition of the grant of a monopoly to
individuals.

A major hindrance to planners who would like to use the power of
taxation to help shape development is a common constitutional
requirement that taxes be “uniform.” Other constitutional provisions
may sharply limit tax exemptions.

Still other constitutional restraints may require a vote of the people
before certain expenditues can be made or taxes levied. Constitutions
may aiso impose relative or absolute limits on the amounts of taxes
that can be levied. Related to tiiese are many constitutional and
statutory restrictions on the ability of local units to incur debt.
Eminent domain ‘ ,

The power of eminent domain aids planning programs by permitting
the acquisition of property for particular projects, such as streets and
schoc! sites, or by serving as an essential ingredient to an urban
renewal program mvolving acquisition and clearance of land.

30
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Courts have imposed two requirements of a constitutional nature on
the exercise of this power in addition to a vequirement that the
condemning unit have adequate statutory authority to take the
property for the desired purpose. First, the purpose for which the
property is taken must constitute a “public use.” Secondly, the
property owner must be adequately compensated.

Considerable litigation has dealt with the question of exactly
what constitutes “public use” (a doctrine closely akin to the “public
purpose” doctrine governing expenditures). It clearly includes
property taken for use by the government (such as a city hall). It
includes property taken for use by the public generally (streets, parks).

‘Tt includes property taken for public utilities (power, water, gas,

ERI

railroads. It normally includes the taking of “blighted” or slum
areas to eliminate substandard conditions. But it may or may not
include the acquisition of property rights for the preservation of open
space ‘or the acquisition of land for indeterminate future purposes
(the *land bank’ concept).

Police power B

When governments exercise Lheir regulatory powers (labeled collec-
tively the “police power””), three major constitutional provisions serve
as limitations. They are the “due process” clause of the Fifth and
Fourteenth Amendments to the Federal Constitution and similar

rovisions of state constitutions; the “equal protection” clause of the

ourteenth Amendment and related state constitutional requirements;
and the constitutiona! vesting of all legislative power in the Congress
or in state legislatures, which is the basis of a doctrine prohibiting
undue delegation of legislative authority. . :

The primary rule courts have imposed under the “due process”
doctrine is ‘that all regulations must reasonably and substantially
relate to the public hcaTth, safety, morals, and general welfare. Thus,
front-yard requirements in a zoning ordinance might be sustained on
the basis that they conduce to public health by removing residences
from the noise, dust, odor, and carbon monoxide of street traffic;
that they conduce to safety both in terms of traflic safety (preventing
children from ducking out of the front door directly into the street .
and preventing corner buildings from blocking the view of intersecting
traffic) and in terms of fire safety (providing a fire break between
buildings); perhaps that they conduce tc morality by providing a
degree of privacy; and that they conduce to the general welfare by
restricting the density of development to a level that can be served
by existing street, water, and sewerage systems. (Not all of these
ties must be shown in a single case to demonstrate constitutionality.)

The major arca where the tie to police power objectives is currently
in question is that of aesthetic regulations (those that attempt to
control appearance). The traditional view in almost every state has
been that aesthetic objectives alone do not sustain regulations so
that some tie to traditional objectives (usually safety) 1s necessary.
However, increasing numbers of courts are finding that such regula-
tions conduce directly to the general welfare or that they serve to
preserve property vialues, which means preservation of the local
property tax base, and this conduces to the general welfare.
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Most state courts would now sustain restrictions on billboards and
requirements that junkyards be screened. Many have sustained
regulations of architectural appearance in historic districts or in the
vicinity of public buildings, such as a state capitol. Some have upheld
regulations aimed at what might amount to “visual nuisances,” such
as a prohibifion of clotheslines in front yards, a requirement that .
utility wires be placed underground, or a requirement that trailers
of various types be stored in garages or back yards. But whether
architecture can be controlled in ordinary situations is still an active
legal issue. :

A second major “due process” test is whether regulations are
“reasonable” or whether they go beyond what is reasonably necessary
to accomplish a valid objective. If a particular regulation goes too-
far, in the eyes of the court, it will be held to be a “taking” and
constitutionally invalid as an exercise of the police power (although
in that event 1t might be treated as an exercise of eminent domain
and upheld if the property owner is compensated). :

One particularly important aspect of this rule is that courts generally
require that the zoning of a particular piece of land allow the owner
a range of alternative feasible uses of that land. This has in recent
years invalidated many regulations aimed at preserving swamps,
marshlands, and other rural arens against development. In one case,
floodplain restrictions were invalidated in their application to a
particular property even though they permitied parks, playgrounds,
marinas, boat houses, landings and docks, club houses, wildiife sanc-
tuaries, farming, truck and nursery gardening, and accessory motor
vehicle parking—the court finding that none of thesé uses were
“practical” in the circurnstances. :

In effect, courts seem to be saying that if a government wishes to
preserve particular areas against development it must acquire and
pay for them, or at least acquire “development rights” so the owner
receives some compensation from society for this restricted use of his
property. . ’

A third aspect of “‘due process” is that regulations must be rea-
sonably specific and not so vague that persons being regulated, en-
forcement officers, and courts lack a clear indication of what precisely
1s permitted and prehibited. This rule is based both on the “chilling’
effect of vague regulations, which leave the cautious citizen so In
doubt ihat he forgoes permitted conduct, wnud on the possibility of
discriminatory epplication by enforceinent officers (which moves 1nto
the “equal protection” area). '

The “equal protection” restraint prohibits the grant of special
privileges or emoluments of monopolies to favored individuals. This
1s coupled with & general feeling that fair play demands uniformity
of treatment for all who .are situated alike, which some courts find
to be an essential ingredient of “due process.”

This poses a real difficulty in the case of zoning, which operates on
the basic principle that land in one area is regulated differently than
land in another area. To find that zoning is not a violation of “equal
protection,” courts insist that the basis of the classification be
reasonable.
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A common line of cases involving this issue bears the label of “spot
zoning.” There have been many attempts to define spot zoning, none
very successful. At base, it is simply the arbitrary and capricious
treatment of certain property in a manner different from neighboring
property. Spot zoning can occur ecither in the original zoning ordi-
nance or as an amendment to that ordinance. The latter is more
common, and many court cases have invalidated zoning amendinents
because they amounted to spot zoning. :

But the “equal protection” doctrine is not limited to instances in
which similar properties are zoned differently. It also involves differ-
ent treatment of similar types of uses. For example, an emerging legal
issue in many states is whether mobile homes can be zoned differently
from modular homes, prefabricated homes, or conventionally built
homes. Another example is whether public schools can be zoned
differently from private schools.

And finally, there is growing legal attention to whether particular
regulations discriminate against particular groups in our society. For
example, it has long heen elear that zoning cannot permit a church of
one denomination 1n a neighborhood while barring others. Now there

s a rapidly growing list of cases in“which courts are examining land

use regulations to determine if they are aimed at particular racial
groups or low-income people. Courts have invalidated some zoning
ordinances on the basis that they unreasonably restricted multifamily
developments (such as apartments) so as to preclude adequate housing
for low-income families. The exclusivn of mobile homes may be at-
tacked on the same basis. ,

The third major constitutional restraint on police power regula-
tions—the prohibition of undue delegation of legislative authority—
has lost most of its punch at the federal level but is still viable in
many states. Succinctly stated, it means that a regulation cannot
delegate to an administrative officer or agency the ability to grant or
withhold permits or takc other enforcement actions without written
standards adequate to prevent arbitrary decisions. This obviously
relates both to “due process’” and “‘equal protection” by inhibiting
the possibility of arbitrary and discriminatory treatment on the part
of enforcement officials. ‘

CONCLUSION

This, then, is the governmental and legal framework within which
planning iakes place. Obviously, the framework is in a state of fluxin
terms of both the governmental und legal aspects. Final details are
uncertain. But again, planning is no different from cther functions of
government it this respect.
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THE POLITICS OF PLANNING

[By Walter J. Monasch¥*]

If planning is so _great, why do politicians keep rejecting planners’
recommendations? This same question can sppropriately be stated in
other ways. One might be to ask not what the politics of planning are,
but how planners can do an effective _]Ob of planning within a parmcular
political system. Another one, which is probably more basic, is how
can planners do any planmnt7 at all outside the political %ysbem if
they accept the basic function of ‘planning as the, application of
rational forethought to the shaping of phys cal structures, namely
those of our communities.

Traditionally, professionals in most fields, including planning, have
felt that they can engage in their activities and make their contribu-
tions to society aparb flom or at least outside of, the political realm.
Someone else—generally someons hold in less esteem—is iavolved in
politics and profes:xormlq are above that sort of thing.

This syndrome no doubt is caused by the traditional American
attitude that we can only elect persons who are absolutely pure and
true, but the minute we elect them we obv ousiy cannot trust them
so we set up endless mechanisms to assure that they cannot get the
better of us. That this paranoic fear all too often prevents an efficient
governmentu mechanism only adds to the public’s paranoia about its
government. It clearly proves that governmental officials (elected
and/or appomted) are nov to be trusted and are inefficient as well.
governmental delivery system, whether for welifare or planning, is
suspect if it is too efficient and obviously incompetent if it is not
efficient enough.

Current concern for environmental rjuality as opposed to economic
growth has spawned excellent examples of such political contradictions.
If a planning agency does what it 1s expected to do, namely, provide
for reasonable growth projections and physical and social delivery
systems of utiliiies, roads, and other public and private facilities,
then that agency is accused of assisting the self-fulfilling prophecy
of growth by providing for it. However, if that agency only develops
programs for these components after the need is clearly demonstrated
by a clientele group, then that same agency is accused of not planning
ahead and providing for the needs as they are liable to arise.

If these contradictions appear to indicate that planning is a politi-
cally difficult process within our system, then one must accept that
as being true, although it is probably no more difficult than many
other activities within our relamvely imperfect, albeit, surprisingly
successful system.

c'l?;alter J. Monasch is platning director for the Santa Cruz County Planning Department, Santa Cruz,
alif.

(24)




E

25

PLANNING CUMMISSION MBCHANISM

The political paranoia T mentioned has led to & number of interesting
structural and organizational techniques that have given many
writers food for extensive discourse. %)ne of these is the planning
commission mechanism. In simple terms, our representative govern-
ment provides for the election of a representative legislative body—
city council, board of aldermen, board of supervisors, state legislature.
Associnted with these are various administrative or executive orga-
nizations. In cities, for example, there are city managers and their staft
or strong mayors and their staff. Planning hopefully is a key element
in all of these. As an added factor, most legislatures have provided for
planning commissions. Depending on the enabling legislation, the
planning commissions have advisory and/or regulatory responsi-
bilities and, in some instances, even legislative roles to play.

I believe there was a partial motivating undercurrent to the estab-
lishment of these commissions. Since (a) politicians (elected legislators)
are potentially corrupt, and (b) technicians are prejudiced by their
own speclalties, it was necessary to establish @ review and often
control mechanism of hopefully uninvolved and independent (meaning
honest and sincere) luy persons.

This arrangement In many instances enables both the politician
and the techmician to avoid their basic responsibilities. The politician
is oble to hide behind the opinions and recommendations of the
advisory commission if it is politically advisable for him to do so.
He can uphold the planning commission on the basis that it is the
planning commission and thereby avoiding taking full responsibility
for his own actions. Or he can overrule the planning commission on
the premise that it is only an advisory body and he, as an elected
official, must aecept full responsibility.

The professional, on the other hand, is able to use the planning
commission as an obstacle standing between himself and the legis-
lators, thereby serving as a convenient whipping boy if his professional
recommendations are not adhered to.

T am somewhat ambivalent about the role of planning commissions.
Since legislative bodies appoint planning commissions, they can
appoint commissions that accurately reflect their own orientation.
If this is the case, then no countervailing or balancing force is avail-
able. However, if commissions are appointed with substantially
varying orientations from those of the appointing bodies, then
ongoing conflicts between the two units can and often do exist.
Such conflicts almost inevitably lead to a breakdown of effective
communication. In the long-term, negative results in the pattern
of community development often occur.

PLANNER-POLITICIAN RELATIONS

Apart from the potential difficulty of relations between the legis-
lative body and planning commission, thore is the planning profes-
sional’s Telation to the community’s pslitical leadership. Existence
of the planning commission as an interloper often creates a substantial
distance between the planning professional and the legislative body,
resulting in equally substantial distances between professional recom-
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mendations and the final political responsibilities involved. This often
makes it possible for phuners to devise recommendations that do not
allow for judicious, positive, and necessary political compromise
to be built into the original recommendat on network.

Sinee the politician must compromise -to develop reasonable con-

-sensus for direction, he is forced to make these compromises without
having the opportunity to reevaluate understandable recommendations
from the planning professional. e must shift for himself. Conse-
quently, the planning professional is able to blame the politician for
not making the most-judicious choice. This then leads to unnecessary
and fruitless confrontations bétween the political leadership and plan-
ning professionals that simply aggravate the situation without
producing any effective results. As o result, many planning exercises
are highly intellectual and satisfying for the planning professional,
but for the community they all” too often turn out to be highly
irrelevant. '

There is a major dictum in politics that states: “You have to be
elected before you can be effective.” For planning, this dictum can be
amended to read: “In planning you have to provide plans and planning
on which politicians can be elected before you as a planner can be
effective.”

Planning depends on the planner convincing the public and its
representatives—the politicians—of the wisdom and advisability of
his recommendations. Any professional planmer who cannot or will
not recognize this democratic fact of life, may satisfy inner personal ,
needs of making the “right” recommendations at all times, but he
will almost leave behind a heritage of aggravated personal relationships
and unsatisfied community groups and meetings.

Making this fact of life even more difficult is the problem a planning
professional has in defining the nature of his client. In local govern-
ment, planuers are often hired by a variety of employers. The employer
might be the local executive, the legislative body, or the planning
commission itself. Planners must be loyal to any one or all three of
these, even when they are in direct conflict. An additional conflict
created by these loyalties to specific employers isthe planner’s
responsibility to “the psople” or “the public.” (This is & particularly
thorny problem wlien there are questions as to whether politicians do
in fact represent the public.)

. Even when it is elear to whom the planner is responsibls within the
local governmental structure, the planner has » partially undefined
responsibility to the broader “public good.” This potential conflict
produced the current concern about advocacy planning in its many
ramifications. Diffusion of responsibility presents potential and
significant difficulties in developing an efficient, responsive planning
program, and current vealities.of ever broadening public participation
further aggravate this already extensive difficulty. As destrable,
indeed, as essential as broader public participation is, it almost
Inevitably contrgdicts the desire for efficiency that is required of
government fo provide sufficient, quick, and responsive service in -
whatever activities it is responsible for.

Any plan that must respond to the concerns of people in a particular
area at a time when these concerns are perceived will be difficult to
sell and implement if it must undergo the current requirement of
extensive and 1ong-lasting citizen cxposure and consensus.

-

ERIC 36

PO A T rovided by ERIC




27

Timing and exposure only complicate an already inherent and
difficult relation since there is a basic timeframe difference within
whicli planner and politician must work. A planner by the very nature
of his responsibilities, training, and experience must look primarily
at the long-term implications of any recommended action. On the
contrary, the politician must be elected und reelected to be un effective
politician, His prime awareness deals with the short-term results of
any plan and the short-term implementability of that plan.

The planner, in practice, must learn to plan so he is able to build a
long-term investment in the community and a long-term involvement
of the politician and the commnuunity in its own future, At the same time,
he must provide the politician and his community with short-term
payoff opportunities that make it possible for the politician to be
reelected.

There are no doubt many idealistic and courageous politicians who
will support a planner’s long-range program even though it may not
provide any immediate practical and political payout. But unless such
politicians (and T use that word in its most positive context) can also
show current and on-going results, such as spinoffs on specific projects
or solutions to current problems, those politicians may not be reclected.
At such time, a planner must reeducate a whole new set of politicians.
This task, which is time consuming and often difficult, must be
weighted against all the other tasks facing the planner and his day-
to-day activities,

' PLANNING REALISTICALLY

Throughout much of planning history, planners have been accused of
“dreaming the impossible dream.” One canvot and certainly should not
acdvise planners to stop dreaming, but il there is to be any successful
planning in onr political system, planners should be advised to sing
that impossible dream to a politically possible and catchy tune. Only
then will it be possible to combine the realities of political life:witlt tie
creative stimulus of professional input.
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PLANNING PRACTICE AND TECHNIQUES

[By William A, Malone*]

Planning is nothing more than thoughtful public guidance of change
in a city or region, yet it embraces an extensive responsibility, govern-
mental involvement, and continuine attention to all kinds of activities
in the planning jurisdiction.

Whether comprehensive planning is being done for the first time
in an area or whether an existing plan is being revised and updated,

.the same information is dealt with, similar procedures are involved,
and the more or less formal concluding stages are completed in
much the same way. History, geology, climate, and topography are
types of information that provide a basis for planning. Fundamental
subject areas that require detailed study are population, economy, and
land use. Transportation facilities comprise a complicated system of
space-using clements for moving people and goods. They must be
studied in considerable detail. Physical eclements of community
facilities—buildings, open space utilities—all serve the needs of people
and contribute to the quality of life, so existing facilities and Tuture
needs must be included in the planning study.

PLANNING TO PLAN

Organizing for planning and determining the area to be covered are
closely linked. Answering questions regarding the “who’ and “how”’
of planning also requires careful thought at an early stage.

Getting necessary studies and planning done ‘involves ecither of
two types of technical staff: Local staff employed by the planning
agency of the governmental unit involved or a planning consulting
firm working under contract with the planning agency. “In-house’
planning may simplify administration 1f the planning staff is large
enough to allow the pursuit of master planning with minimum in-
terruption. If staff is small or nonexistent, o consulting firm may be
the only means for conducting studies and planning in & reasonable
amount of time, since a vonsultant’s commitment involves little or
no day-to-day service on current problems.

GETTING STARTED
& planner to begin with must become familiar with his planning
area.
. .
Maps of the planning arec
To facilitate this review as well as the procedures to follow requires
a system of planning area maps. For purposes of gathering and an-

“Willtam A. Malene is associate professor of urban and regional planning in the Department of Landseape
Architecture, Towa State University, Ames, Towa,
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alyzing information, the planning area should include the central
urban concentration (city or cluster of cities) plus a sufficient area to
aceommodate anticipated future growth. When a smaller portion of a
metropolitan area or region is being dealt with, itis still iinportant to
study thoroughly the interrelations between and among neighboring
governmental units in developing the comprehensive plan. Inclusion

" of entire areas of minor civil subdivisions is usually necessary to use
the information published for such units on population and other
subjects. Whole counties or part of counties, but including entire
units of the next smaller subdivisions (towns, townships, or boroughs),
provide sufficiently large territory to show the planning area.

Maps should be specific to the area involved and show all official
boundaries. Adequate maps are sometimes available, but in many
cases they must be prepared. A one-sheet wall map of the planning
area is desirable, with a scale of 1 inch to 500 feet or 1,000 feet. Larger
scale maps—for more detailed information at 200, 100, or 50 feet to
the inch—on sheets for flat files or plat books are useful for both field
and office work.

Background studies

A planner must understand why and how development has oc-
currcd in the planning jurisdiction. Notes on significant achievements
in the pust illuminate probable directions for the future. Topography,
geology, climate, soils, aml other physiographic characteristics of
undeveloped portions of the planning area help determine the suita-
bility of lands for future development.

Goals and early schemes

Having some familiarity with the:planning area, the planner must
determine clear-cut goals with the help of commumity officials and
residents. At an early stage, generalized schemes with two.or three
alternatives can be drawn up. Such forward-looking schemes should
reflect established goals and serve as overall guides to more detailed
stucties of the planning area. ’

MAKING DETAILED STUDIES

Basic studies on which most of the planning process builds are
population, cconomy, land use, transportation, and commniunity
faciliges. Rescarch, inventory, and analysis in these subject areas
o major portion of the planner’s time. The quality of results -
s to a great extent how effective the plan will be.

Population

A detailed population study deserves the attention of a demog-
rapher. On the other hand, a planner must learn to develop and
apply his skills in many aspects of population analysis, estimation,
and projection. In most local governments it is the responsibility of
the planner to provide population information. .

‘Population is analyzed for patterns of change; characteristics are
studied in all subordinate groupings. Changes in growth rate are
determined by reviewing decennial census figures. Ways of making
population estimates should be devised for the period- between de-
cennial censuses. Changes affected by births and deaths (natural
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increase) are modificd by movement of people (net migration in or
out). Population projections are based on recent population changes.

The planner is not expected to be clairvoyant in estimating future
population. Long-range projections, if allowed to stand, can be wide
of the mark—over or under—in a decade or two. Continuing awareness
of factors affecting population and periodic updating are necessary to
reduce the divergence between projections and actual development.
Overlapping and interfelatéd information from economic studies,
employment, Jand use, and transportation is a necessary factor in
ascertaining population changes. Governmental policy itself also has
an important bearing on population changes.

‘a,

Economy ’

Economie studies generally include as much detail as possible on
activities in production, marketing, wholesale, retail, commereial and
professional services, government, finance, employment, land, and
property valies. If minutely detailed or elaborately extensive studies
are needed, consulting economists can be contracted for, Some targer
planning econsulting firms offer this service also. However, local
planners can collect data from published sources of information,
augmented by local sources and nventory and survey procedures
as appropriate.

Tuformation regarding family or househokl incone, labor force, and
related data are useful in studying au area’s economy. Employment
trends for the larger industries or larger segments of commercial and
tndustrial activities are fundamental to growth und change in
population. :

Economic concerng are intimately involved in comnumnity goal-
setting.  Mauy governmental policies develop around economic
considerations. )

Several teelmiques have been developed for analyzing an area’s
economy. The cconomic base_technique 1s most frequently cmiployed
in studying wrban economy. Others, more regionully oriented, are the
input-output method and income-product accounts (or social accounts)
method. These three technigues arve treated in cousiderable detail by
Chapin in Urban Land Use Planning and by Andrews in Principles
and Practice of Urban Planning. Other respected techniques discussed
by these two uuthors are approximation analysis by Chapin and
industrial complex analysis and mathematical models by Andrews.
All the methods have limitations, but all have some wselulhess in
planning. Whatever teclnique is selected should be applied cavefully.
Land use

Land use inventory and analysis involves a field check of cach parcel
of landl in the planning area and all uses made of the land, both with
and without structures. Assembled information is recorded for office
reference on maps suitable for showing each parcel and cach use, on
cards, or ou tape. In many urban avens, computer storage of these data
i becoming commonplace, and much planning information can
advantageousty be included in such systems. In smaller urban areas,
hand-recording tand wse on maps and tabulating wccumulated
quantities may still be satisfactory.
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Uses are cinssified—a necessarily conplicated procedure because of
the many parcels of land and use varintions. Quantities are tabulated
according to area and numbers of units in each classification,

All land within a planning jurisdiction is accounted for—with
structures, without structures, vacant streeis, railroads, open space
for recreation, agriculture, and so on. Accumulated areas are calculated
in various uses under the classification system and should add up to
the total area of the planning jurisdiction. Developed area is shown
as n percentage of total area. Figures in each use classification are
tabulated and shown as percentages’of developed area. Information on
land values is important for the planning of future land development
patterns.

Numbers of dwelling units or housing units provide a useful reference
for development densities in residential areas and for estimating
population. Kuowledge of housing development locations may be
useful also in drawing population “spot maps,” which indicate a

“somewhat generalized distribution ef inhabitants.

Simplified notes on the condition of structures may be recorded
with the land use information. Areas containing large proportions. of
deteriorating or dilapidated housing serve to indicate possible urban
renewal projects. The same indicators reveal serious problems in
commercial areas. When extensive blight exists, .simplified notes on
structural condition will not be relinble. More precise and comprehen-
sive survey techniques will be needed. Probably the best known and
most reliable is the American Public Health Association’s appraisal
method for use in residential areas.

- Land use and zoning

Land use patterns and detailed relations serve as a basis for prepara-

tion of zoning regulations. The zoning ordinance map must initially
reflect existing conditions or uses of land—not necessarily to recognize
and/or approve of these uses, as located, indefinitely. Regulatory
provisions must be based on existing conditions to be reasonable.
Established land use patterns readily reveal harmonious groupings
and areas of conflict between or among uses. So the zoning district
classifications as written in the ordinance and shown on the zoning
map should reflect established experience of what works well together
and should encourage similur uses for continued compatibility as
further development occurs.

Once the zoning ordinance becomes law, subsequent changes pro-
posed and applied for will be studied first by r {erring to harmonious
land use relations both on maps and in the field.

- Transportation-circulation

Study of a transportation system encompasses all aspects of moving
people and goods into, out of, and within the planning area. Streets,
highways, railroads, airports, and waterways are the major facilities
required, Vehicles of all kinds, terminals for handling people and goods,
and pedestrinn rights-of-way arc also objects of study.

Information on existing facilities, activities, and problems is as-
‘sembled and analyzed. If new facilities are proposed, such as highway
or street extensions, it should be recognized that improved accessi-
bility will influence trafic as well as development. Major streets,
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The planning process

highways, railroads, and streams also serve as dividing clements in
a community, so the spacing and alignment of these major physical
features must be carcfully directed.

Standards for planning streets and highways are usually derived
from engineering experience in handling and regulating traffic and in
methods of construction. Yet many details of street system planning
are the responsibility of planners, so extensive cooperation and co-
ordination between engineers and planners is necessary to create a
functional system.

"Much quality in subdivision design depends on street arrangement—
shaping blocks for homes and spaces for neighborhood service facilities.
Classes of subdivision streets vary, ranging from major thoroughfares
to minor local streets. Appropriately, many local governments include
details of street design and construction standards in their subdivision
regulation ordinance. Sidewalk standards may be included as well.

4
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Public transit—using large-volume vehicles to move people on
regularly established schedules, and routes—has encountered many
difficulties, primarily economic, in most urban areas. Public subsidies
have been necessary in many cases, and the Federal Government has
sponsored research and experimentation to find possible solutions
to the economic and other problems associated with such transit
systems. The planner must recognize that age groups comprising
the labor force are least affected by transit system difficulties, but to
school-age children and senior citizens public transit is critically
important if they are to enjoy inobility within an urban area.

The planner must also realize that rapid transit systems“serve
large mumbers of commuters in major metropolises on radial routes.
These systeins operate in their own rights-of-way over longer distances.
Recently, in several rapidly growing metropolitan areas, new systems
have been undergoing construction and existing systems expanded.

Inter-city passenger service by airlines and by bus is also studied.
Airports for different classes of service are considered. Railroad yards
and terminals are studied for possible combination, relocation, and
extension of lines for service to industry. Truc_ terminals and transfer
facilities are included in planning studies. Port facilities and con-
nections to other elements of the transportation system complete
the picture. '

Transportation elements, utilities, and official policies on extension
of utilities are also important factors affecting urban and suburban
patterns of development.

_Commumity facilities

Facilities that serve an area’s entire population must be studied.
These include both areas and structures, public and semipublic.
Examples are schools, parks, churches, municipal buildings, libraries,
utilities, drainage and waste disposal, and transportation elements.

Basically, planning should balance the needs of people against
the resources available to provide required facilities and continuing
services.

Benefits of ecconomy and efficiency accrue to a. community when
more than one use can be made of land, buildings, and/or equipment.
Joint acquisition, development, and use of schoo! sites and play-,
ground-parks by school districts and municipalities are familiar
examples of this kind of local cooperation.

Plauners integrate location considerations with space requirements
and 'relate appropriate distribution of facilitics to the developed
arcas of the city they are designed to serve: residential, commercial,
or industrial. Specific site selection and acquisition is most often
left up to the responsible agency: governing body or operating board,
commission, or department. Development and operation of the
facility follows in the same line of responsibility.

FINALIZING THE PLAN

Asinventory and analytical procedures progress, ideas are generated
for synthesizing the information into planning proposals. Policy
review is requisite to this phase since goals and policies must guide
planning. Plans drawn should aim to achieve goals within the frame-
work of policies.
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Preliminary or intermediate planning ideas are presented to ap-
propriate officials, members of sgencies involved, and citizen groups
to get their reactions before proceeding with more detailed plunning.
If the individuals contacted sufficiently represent people in the com-
munity, then support for additiona] planning proposals may be
assured. However, citizen participation and solicitation of broad-based
support must be a contimuing activity in the planning process.

In o plan, projections of future growth and change take several
forms: population and employment projections, future land uso plan,
economic projections, extension and expansion of the transportation
system, and’ public facilities (commumity facilities) plan. Within
any level of estimated growth (there may be alternatives, for example,
low, medium, and high growth), alternative patterns of development
should be considered. Continnod_ expansion of existing patierns of
development may propagate problems inherent in past development.
Studies of how to eliminate or prevent such problems may lead to
alternate ways of gniding and controlling development. Extensive
application of acceptable standards can provide the basis for quality
in multitudes of details as planning proposals are specified and
effectuating devices arc enacted.

INPLEMENTING THE PLAN

Planning is never complete until measures for plan effectuation are
drawn, enacted, and administered. Common plan-effectuation devices
include the zoning ordinance, subdivision regulations, official map,
capital improvement program, housing code, urban renewal procedures
and projects, and administration of serviggs to keep a community’s
physical plant and activities working., e
Zoning ordinance

Zoning derives from the police power granted by states to local
governments. Generally, the zoning ordinance controls, by distriet,
the use, height, and bulk of buildings; uses of land; and density of
population.

Subdivision regulations ,

Planners are responsible for checking subdivision plats for compli-
ance with requirements set out in subdivision regulations. While
these regulations overlap to some extent with zoning regulations, they
g6 on to fix the financial responsibility for completion of improvements
within the platted area. In mauy states, local planning conimissions
approve plats. In other states, city councils retain this responsibility,
but plats are referred to planning commissions for study and recom-
mendation before approval. :

Official map

The official map grows directly from tlose portions of a plan dealing
with transportation systems and community facilities. It 1s an instru-
ment of plan effectuation indicating proposed major street extensions
and, in many instances, other public facilities and opett spaces. Also,
1t is precisely dimensioned by enginecring determination and supported
by legal descriptions. When officially adopted and duly recorded, it
prevents construction of buildings or other development in the spaces
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designated and so reserves these spaces for public acquisition and
development,

Necessarily tied in with the capital improvement program, the
official mup muy reasonably show only those spaces to be aequired
with publie funds as finanelal resources become available.
Capital improvement program

To ucecomplish the publie’s share of community development as set
out in the plan, a program for financing land acquisition and develop-
ment of facilities is needed. This capital improvement program is a
sehedule of designated items, listed by priority and estimated cost,
that.a local unit of government plans to acquire and construct over
a specifie period of time. Usually five years of detailed allocations of
funds are proposed beyond the immediate budget yeur. The program
is controlled by unticipated revenues from appropriate sonrces.
Continuaiion of planning

Through continning application and mtegpretation as well as
periodic updating and revision, a plan is kept current and workable.
And n community cotes to realize as much of its plan as possible.
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IMPLEMENTING THE PRODUCTS OF COMPREITENSIVE
PLANNING: THE PUEBLO EXPERIENCE

| By Allan Blomquist*)

For five years the Pueblo Regional Planning Commission followed
the Department of Housing and Urban Dcvol()pmem 701 planning
book and drew a compr chensive plan. This article is about the seven
years after the plan. The approach is not necessardly, accepted by
planners as a group, but it illustrates & point most planners would
make: planning must be tatlored to the local situation and change as
times change.

DEFINING ‘‘COMPREHENSIVE”

A “project” plan is one plan, say for a specific school or drainage
way. [t is usnally done by an architect or engineer to guide budgeted
construction.

A “functional” plan is 100 to 1,000 preject plans, say for a school
system or drainage svstem. It iz usually done by an operating agency
to guide its five-vear capital programing and budgeting effort.

A “comprehensive’ plan is 10 to 20 functional plans or 10,000 to
20,000 project plans because it includes all project pluns, plus

_functional plans, plus the intangibles of goals, civie strategies, priority

“SELENES! Probabilities, conjectures, trade-ofls, (l(*ion.tls intrigue, budg-
eting, "and so on. [t i1s usually done by a plannmg’ ageney as a
20-year guide for the arcawide poliey-makiig unit of government.

I have never seen a real comprehensive plan. What 1 have seen,
experienced, and believe in is comprehensive planning: a process that
sometimes uses map and plan drawings to articulate a proposal or
idea.

Sinee most state enabling statutes and federal programs require a
comprehensive plan, most agencies create and adopt one. However,
effective agencies energize a process, that proeduces other [)1()(111(‘{\
research, facts, 1)1()[)()\1.1\ 1deas, \UUO(‘%U()HS, and help that altogether
facilitate pvbho (lom\lon-mmkmn The plan is only » handy document.
It is always done and therefore not current.

For years planners regarded more powers of implementation as
something they needed to do their jobs better. Today, most would
agree that implementation should be in the hands of elected officials,

*Allan Blomeauist is direetor of the Pueblo Regional Planning Commissiou, u division of the Pueblo Ared
Council of Governments, Puebld?" CEio. s
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public managers, or the private sector—that leadership element called
the “civil community.’”?

Rule 1

Comprehensive planners wse their comprehensive plan and overall pro-
gram designs lo guide a continwons flow of internally consistent policy
options. plan alternatives, fact production, citizen involvement, action
proposals, opportunily suggestions, and just plain questions and ideas
that relate to a philosophically and goal-bused “sense of direction.” This
sense of direction must have general or specific support in the cwil com-
munity that guides decision-making in the physical region being planned.

NOT IN THE BOOK

One reason for a modicum of local success in being a partner to the
consensus process in the Pueblo civil community is a 10-year-old con-
cept for the office production of helpful things as useful increments for
the incremental clientele. Bach is an office “routine’” that fits into an
overall system of interlocking routines that help implement the com-
prehensive planning process.

First, research is forced onto 8}4- by 11-inch sheets of paper in a
data baik with one numbered and indexed sheet per informational
item in a form anyonc can use. There are now 3,000 such sheets in the
bank. We sell about 2,000 copies a year to market researchers and give
away another 1,000 copies to staff, other agencies, and officials. This
is functional citizen contact at its best. 1f people want our facts, they
normally have something on their mind, and they often tell us or-ask
us aboutit. In this way we get to know what is going on in the way of
public research and private [easibility studies. :

Second, maps are availuble to the public through a local blue
printer at normal print cost. On the basis of who buys what, we can
often tell what to expect soon in the way of a zoning case or develop-
mental proposal. .

Third, newspaper coverage averages 2,000 column inches a year,
meetings and outside appointments average 500 a year, three tele-
phone lines are busy, and drop-in visitors average five or more & day.

Fourth, our office hus no zoning administration and avoids other
operational responsibilities. We restrict our aclivities to research,
informational services, planning, and ideas. As u result, we are not
saddled with sear tissue from zoning and other operational disputes
that rub off negatively on planning cfforts. '

Fifth, we provide an ombudsman service to those who ask for help
in wading through a particular problem with any governmental
agency. On occasion we advise both sides in the same zoning dispute
fow best to present their side of the case. We do not take sides, but
simply suggest who to see or what to do.

1 Daniel Blazar in his book Cities of the Prairie (Rasic Books, Tne,) defines “ecivil commuinity” as “‘aspecies
of localily . . . contalning many governmental institntions not necessarily coterminous with eity boundaries
of metropolitan limits, bat served by a single comprehensive loeal politienl system.” “A loeal poiitient
system,” Klnzar says, “ean be Identified ns Lthe organized sum of the political institutions which funetion
in agiven locality 1o provide it with the hundie of governmental services and activities that can be manipu-
lated locally to gerve local needs i light of local values,” With respect (o politics, Etazar writes, “While it

{the civil community) has too muny people for commmnnitywide face-lo-face rﬂ.lX\HOI‘lSIlIDS., it is still small
enough Lo afford all who are so inclinedl the opportunity {o develop such relationships with the cirele (or

circles) of actors who shape the community affairs. [n practice, (his means thai no membet of the community
is more than one person removed from the loenl decision-makers.”
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Sixth, A-95 (n project uotification and veview svstem ‘initinted by
the Federal Office of Manageinent and Budget) and other reviews are
done routinely, and some 95 pereent have been for projects on which
we “helped” in one way or another at some time during the conceptual
or gestation periods. :

Seventh, we have stopped calling our proposals plans and now put
them out as idea sketches without the pomp and circumstance nor-
mally associated with recommending o plan.. We suggest. Our com-
mission or those most affected or elected recomniend.

Eighth, we help produce a monthly magazine about the community
that contains a mix of cultural calendar, local articles of interest, and |
planning articles. On television our people interview community
officials and citizens on matters both directly and indirectly related to
our prime planning concerns. The use of both medin is low kev, which
helps prevent premature issue development.

Ninth, we use an impartial convener to chair ad hoc meetings on
pending idea sketches. Normally, we invite a mix of 15 persons who
are directly affeeted, send them a rough draft ahead of time, and the
convener asks each to make his or lier observations at the beginning of
the meeting. Points are then listed and diseussed in order, with the
planner allowed to speak only as a resource. Thus, when finaltly
proposed, the ideas are neither new nor jolting, and they are based on
early citizen input.

Tenth, we have no dead files. Each August and Deceriber we
“thin” our files to make room for the accumulation in the next six
months. This practice tends to preserve the continuity of the im-
portant and interrupt the continuity of the less important.

Eleventh, staff members are encouraged to take special courses and
become involved in a variety of work and civie experiences, the net
result of which is improved personal ability and respect for the inter-
disciplinary and team aspects of planning ‘and decision-making.

Rule 2 ’

Office procedures and mechanisms must be keyed to the planning
process and not to the book on how to manufacture a plan. Production of
a plan is @ sub-system. The larger office system meolees fitting planning
into local consensus development and local decision-muking. The same
holds for the HHUD 701 rule book. It is a sub-system. The prime focus
should be on needs as defined by the ¢ivil community.

DEFINING WHAT'S “Goop”’

In 1962 we faced the task of communicating with 500 farmers and
200 ranchers who wereill-disposed to listen to cttyv-slicker professionals.
The sue was rural zoning prepared by our professional staff. The
tarmers and ranchers endorsed it, and fhe county commissioners
passed it in 1963, In 1958 these same farmers and ranchers gathered
5,000 signatures on a petition against zoning, whiceli at that time had
been prepared by well-meaning nonprofessionals.

The difference was simple. The nonprofessionals tried to convert a
city ordinance to fit w rural situation, The staff and ecommission
talked with the farmers and ranchers and invented what they needed—
zoning to protect them from city-type nuisances. When the farners
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and ranchers came to the meeting, they saw the result of thetr earlier
input. .
In June 1972 the county commissioners opened a $1.5 million Arts
and Conference Center in downtown Pueblo. The project idea was
articulated several vears carlicr when our staff was helping a loosely
kuit group of citizens form an arvts council. TThe project required a
five-yvear slow sell by an ever larger team of citizens led by two ded-
icated, persistent women.
Comparing the zoning functional plan story and arts center project
plan story reveals three common denominators: geuuine need, good
. sense, and persistent leddership. Resulting therefrom is expressed
and dedicated citizen and political support for a technically sound and
waitted plan. The result is action.

THE TEST OF TIME

Another common characteristic in both eases was the passage of five
to eight years from the first articulation of the problem to implementa-
tion of the solution.

The test of good art supposedly is the test of time. So it is with
project, functional, and comprehensive plans.

Early in my career as a planner in St. Paul, I was assigned the task
of cleaning out the St. Paul Planning Board vault containing all kinds
of dusty maps and files dating back to 1917. I looked at every one of
at least 5,000 maps over the two-month elean-up.

An amazing numiber of those plans had been redrawn every five
years or so. Sometimes different names were used for the same basic
project. Almost always there was one or more meaningful design
modifieations, The original 1918 design for a St. Anthony parkway
for carriages, for example, was finally built as a depressed [reeway on
the interstate system.

T left St. Paul and came to Pueblo in 1960, just in time to see 30
years of local effort vesult in congressional approval of the $200
million Fryingpan-Arkansas project. In June 1972 the contract for the
Pucblo Dam portion of that project was finally let. It will have been
45 vears from articulation of the original idea to completion of the
project. ven more interesting is how what started as the Arkansas-
White River project cuded up as the Frytugpan-Arkansas project and
how 11 hydro plants in 1960 will end up being one hydro plantin 1975,

The point is there is seldom such a thing as « plan. The plan is

“really a sequence of plans, cach slightly modified by each succeeding
planning team. ‘

Implementation comes when the plan and time are right. The plan
becomes right over time hy being exposed. Time itsell serves as the
inevitable modifier and improver.

From conception, cach plan that finds a receptive ovary hasits own
gestation period  before experiencing birth--what planners call
implementation and what plam folks call action.

Rule 3

Comprehensive planners must adopt an inerementalist approach and
technology. They must eflectively participate in functional and project
planning and work at linking all three levels with « practical incremental-

i
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win that produces synergistic byproducts. "T'he multiple-use productive
powers of comprehensive planning improve funciional and project plan
MA2ES. .

PLANNERS DON’T IAPLEMENT

Planners plan. Others implement. There is thus an interdependency
called public decision-making, of which planning is just one part. I'lhe
process depends on civie teamwork for success.

The comprehensive plan (raditionally provides the lo ality with a

. persistence factor. Lt is supposed to be good enough to change only
slowly, so it canin fact guide orderly growth and sensible development.

A good comprehensive, funetional or project plan, properly dis-
tributed and exposed, will persist on its own merit. A half-good plan
can later be made @ood by a planuer’s persistence in trying again to
“get it right” after successive waves of criticism and help from others
on the team, including affected politicians, managers, agency heads,
technical experts, and eitizens. A bad plan will be ditched quickly.

Persistence does not mean bullheadedness. 1t means willingness 1o
change aidd revise when such vesults in bettering the product offered.
The comprehensive plan and process that operates early enough {or
adequate gestation gives the team effort a persistence factor. I done
tight, it wipes out bullheadedness, elitism, pride ol anthorship, and.
other divisive fuetors that often negate o team effort.
Rule :

(ool comprehensive planning 1s a planning-legislative-management-
citizen team working ‘n an ongoing istitutionalized format that assures
the eontinwity aud fleribility required o improve cach plan element
sufficiently so il can survive the test of time. 1ull and adequate gestation s
@ prevequisite fur techuical exccllence and for consensus amony «ffected
clientele,

GIVE THEM WHAT THEY WANT

The Pueblo Regional Planning Commission does nof buy the “give
people what they want’” key to_political popularity. Bul we listen,
and our ageney spends money overy two or (hree years to formally
ask people what they want. In fact, our surveillance and menitoring
of what they want is constant. We sce our professional challenge as
discerning between what they want as the symptom and the real
cause, and the Iintling out how to correet or harness that causative
factor.

For example, one symptom-only demand was for o teen contor.
Analysis really needed, The center itself, ns originally desired, would
probably have frozen or limited the caricty of options the teens
themselves really desived and needed.

The planner's method ol handling this type of situation need not be :
quick “yes™ e it won't work.!” A string of meetings could be a
better alternative. This could start as a mecting of adults demanding
a teen center, shilt to inviting teens to participate, involve a survey
of existing and desired activity options, and end up calling for a total
communitywide reereafion program to better coordinate and adver-
tise existing options and to schedule new activities and facilitios
needed to Al the discovered voids.
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THE COMPREHENSIVE APPROACH

Comprehensive planning has a special approach that is important
to the “how” ol implementation of its products.

An easy and often used explanation of this approach is to say simply
that the methods and products of comprehensive planning ave not
unlike the methods and products of multiple-use planning as professed
by the Bureau of Reclamation or the Corps of Engineers, but this is
true only to a limited extent.

My best definition is first to identily the territorial imperative and
then the temporal commitment to forever.

The territory or region being planned is seen as forever evolving and
changing. Within those limits, the preconditions to a comprehensive
plan or any portion of it arc constantly changing, which causes any
comprehensive plan drawn at any point in time as always needing
revision to accommnodate always reeently changed conditions.

This is not true just of comprehensive city planning. 1t applies
equally, if not more <o, to rural America as well. Look at what Safeway
packaging machines and the feedlot have done to cattle ranching.
Look at what designation as wilderness has done to wilderness.
Look at what helicopters have done to off-area skiing,

I addition to the territorial and temporal ingredients, compre-
hensive planning must also be comprehensive in the original sense of
the word and be an institutionalized, ongoing team cffort.

Rule 5 .

No matter how good an ouiside erpert is, he cannot, by definition, do
comprehensive planning becaise he does not comprise « locally represent-
alive  planner-managemeni-legislative-citizen team that lives on  the
territory being planned and that must look on any plan as « potential
mistake to live with later if implemented.

IMPLEMENTATION

[n one sense, comprehensive planning amounts to meddling in
everybody’s business all the time. Tt appears as a region’s “conscience’”
that stays around to make sure what has been planned actually works
alter it has been implemented. [t can profit from a mistake by re-
membering the pros and cons of when a plan was a plan and comparing
them with the pros and cons after the plan became o fact.

Hlow is it possible to both be a professional meddler and develop a
record of getting things done, and at the same time seeve as a region’s
conseicnee? Lots ol planners point to their record by saying, <L did
that stack of reports.” Others point to the accomplishments of their
communily by sayving, “We did this,” or *“They did that,” or “Mayor
Smith palled that one off.’" The latter are inyolved in comprchensive
planning that gets implemented. , ‘

[istorically, comprehensive planning has been stuck off in a com-
mission as far from decision-making as possible. Planning so located
and controtled by a eitizen commission was theoretically to avoid
being dirtied by polities. By definition it became ineffective, exeept
when plamners learned to meddle well by worming their way into the
political scene, closer to decision-making.

ERIC ol
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The strueture of the Pueblo Area Council of Governments and
its surrounding web of interrelationships is designed to assure
involvement i local decision-making by all affected eroups and
individuals. The product is a partnership or team effort at (he
local level that shonld, in o year or two, produce more than surfuce
unity of purpose and dircetion of achievement.

HUD finally institutionalized the trend set by these meddlers, first
by suggesting and now by requiring that 701 planning funds g0 1o
regional councils.of governments or cities and counties instoad of to
regional planning commissions. This one aetion did more to put
regional comprehensive, plagning into the decision-making stream
than any other_thing. 1t said planning must be involved direet]ly with

eleetec ws-not andirectly.

HOW TO IMPLEMENT

The territorial imperative: Bvery square ineh of this nation must be in
v comprehiensive planning district. Tt is based on the age-old concept of
stewardship of the land. -

The tewmporal imperative: - Every disteict must be permanent and
tunded as sueh. It says the steward of the land has to hoth be there
and big enough to handle the job!

The technical imperative: Planning is a problem=solving, idea-
ereating business that requires a dedicated, interdisciplinary team.

The administracive imperative: Planners plan, the politicians decide,
the adminstrators implement, and the taxpayers pay.

AN
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"....goverrment of the people, by the people, for the people. ... ‘

OF THE PEOPLE. ...... BY THE PEOPLE....... FOR THE PEOPLE.....

The partnership comprised of cleeted and appointed officials
as well as staff people, is broadly based in numbers to reflect o
variety of skills, concerns, and types of influence for input to the
team's output,

The citizen-participation imperative: All of the above is suspect,
except as a general rule, and subject to reinterpretation, redefinition,
and appropriate rearticulation for cach local situation.

These imperatives are basic to the long-range “right” game plan.
But for today and carly tomorrow, there are other implementation
factors to consider. For example, HUD recently changed its 701
planning program to the ILUD 701 planning and management pro-
gram, This step followed quickly the change from supporting citizen
commissions to supporting agencies directly controlled by elected
officials. o

From these two moves, it is clear that HUD thinks of comprehensive
planning as being concerned with policy. A rumored next step is pulling
701 out of HUD and moving it to OMB, alongside A-95. This step will
presumably tic in well with whatever revenue-sharing programs pass
the Congress. It is interesting that President Nixon alreudy has suc-
ceeded In pushing decision-making on many categorical grants out to
regional headquarters, and revenue sharving will earry that move the
next step by giving states and loealities u bigger slice of the decision-
making responsibilities.

ERIC
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What this all means is that any comprehensive planning done today
will only be in gestation when the currently evolving federal game plan
becomes effective. Gone will be several traditional implementation
avenues that often condition what gets into a plan and what gets
budget priority. For example, the federal categorical grant to localities
was the single most important implementation device of the last two
decades. [t was a carrot so good that most localities dropped many of
their local priorities and accepted federa] priorities instead.

When 1+ revenue sharing allocation and some block grant-type
critert, for e use of that allocation reach the local level, the pro-
ponents o highways and urban renewal will not be able to wave a
90 percent federal funding advantage for highways or a 66 percent
advantage for urban rencwal against a 50 percent advantage for sewers
and open space or a no-funding advantage for swimming pools and
art centers.

YWhat is expected is that states and localities are in for some soul-
searching, goal-oriented, priority-setting, and budget-making sessions
that will tax the very viability and survival prospects of local govern-
nent itself. In short, local.decision-makers and their planners, man-
agers, administrators, and citizens in each stage and locality may soon
be asked to fully set their own priorities once again.

After planning and decision-making, an cconomic problem or
opportunity, say ““A”, poften ends up being implemented by spe-
cific actions of two or more-action agenecies. The same route is
followed by physical problem “D,” social opportunity “(i,”" ete.
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What that means is that goal-setting, planning, and decision-making
must all be done in the context of the widest possible political consensus
and in harmony if chaos is to be avoided in the'local priority-setting
and budgetary processes. Helping get such consensus jelled in the pre-

" decision stages is what the new comprehensive planning has to be all
about.
Rule 6

Citizen-front committees and pretty plan and goal statements from
consultants or academia tailored to appease federal requirements for «
“comprehensive plan” and “‘citizen participation” must be abandoned
as rubbage peculiar to the categorical grant era. They must be replaced
by a genuine local heartfelt and knock-heads type of goal-setting and
budgeting that includes the comprehensive planning function in it and not
separate from it. :

""HE PRE-DECISION ROLE

Assuming the territory is defined and that inside the territory’s
governmental machinery there is an ongoing, interdisciplinary
comprehensive planning process that is superior technically and politi-
cally, how does this process relate to equally superior functional
planning and project planning housed in other departments and
agencies?

Basically, the answer is found in the steps of the process, which can
be diagramed in many ways. The following seven-step diagram is as
good as most:

Step Stage
1 Paebs oo
2. Analysis_ ... _ Pre-decision comprehensive planning
3. Ideas and alternatives._____
4, Pre-budget hassle and de- Mid-point functional planning and pro-
‘ cision. graming
5 Budgets .- oo
3. Plans and programs__._____. Post-decision project planning
7. Action. o oo

Whenever a functional plan is dene for highways, for example, the
decision already has been made to try to spend on the implementation
of the resulting project plans. The gut purpose of the functional plan
is to allow pre-final programing and budgeting to make sure the
job can he doné. In contrast, comprehensive planning has to do
with whether a decision to do something is worth making.

Rule 7

Comprehenisve planning helps articulate regional or community needs
and opportunities and the best directions toward solutions and actions.

1t operates in the pre-decision sphere and has nothing to do with actual

implementation, except thal early articulation is helpful in mowing
the other partners in the local decision process along the path toward
implementation.

PARTNERSHIP

Tt is no small task to produce hundreds of plans, proposals, ideas,
and alternatives over a several-year period that, altogether, are

Q 'S 5)
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- internally consistent in the sense implied by comprehensive planning
so that 10 years later one can look back and sce how when cach was
added to the other the city or region actually began to’'be a better
city or region.

As local conditions. and opportunities changed over the wvears in
Pueblo, so did our planning response to them. Our whole program
was oriented to fill the voids we discovered in various community
efforts. ' '

At one point, about the cighth year, a hostile councilman hurt our
budget request seriously when he asked, “What have you done—

realty?” Caught by surprise, we could not answer and began to
wonder ourselves. Later 1t came to us as our defenders came out of
the woodwork to save our program. They reminded us of strategic
help.given on this and that at timely moments.

Then we looked back on our eight years: the three successive
versions of a one-page comprehensive plan and the series of reports,
memos, policy suggestions, casual conversions, data to resecarchers,
television shows, newspaper clippings, speeches, meetings, hearing
testimony, and the like. We discovered certain threads of continuity
and internal consistency with lots of things lots of folks were thinking
about, asking about, and talking about all those years.

The patterns were fascinating. We had done nothing by ourselves.
We had veally only nudged those things on the plan ahead of those

that were not. .
Partnership consists of nudging to get agreement instead of fighting
to get dissolution. Nudging consists of deuling with people one to
cone, finding out what they really want and think, giving n on this,
standing firm for that, waiting for the right time, waiting for under-
standing and support to develop, trying a second or third time to
draw better or describe better.

A regional planning agency’s partners are the whole local popula-
tion, local officials and agencies, outside investors, and State and -
Federal Governments. With each there is cive and take. )

The really important partner is the local one, cousisting of elected
officinls, appointed citizens, agency administrators and technicians,
and the general public, as a whole and in its small, individual con-
stituencies that form about particular issues at particulur times and
places. =

From meaningful anticiputory dialogue with them in the pre-
decision stages do the best fuets, analyses, plans, alternatives, ideas,
and questions arise. This, in effect, allows time for gestation. People,
if given time and help, can set the planning work program and the
frame for the plan.” What the comprehensive planner does is help
them dive in early and articulate that program and the plan, or frame-
work for a plun. He helps the community reach consensus on direc-
tion and relative priority earlier than usual. :

At this point, you might scream. “Not practical’”” A politician
would say, “To be u leader, find out where they are going and run
out front and yell ‘follow me’?” But I am saving it somewhat differ- -~
ently. I am saying the planner must help the community articulate

earhier what it wants and needs on all fronts and for all timeo.

Q. ob
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Ihgnt rungs on the ladder of citizen participation
Rule 8 :
Comprehensive planning will not succeed unless the civil commu-
nity wants help.
IMPATIENCE

The above is oriented to long-range comprehensive planning, while
the country secms to be falling apart over demands {or project plans
and now action accompanied by general impatience with the overall
slowness of government.

The same now pressures exist in Pueblo, and the Pueblo area
council is n response to them. Addition of the Puehle Human Re-
sources Commission to deal with social issues and creation of the area
council flow mechanism from constituency to action are the first
local strategies to become more responsive to this impatience.

Reading studies on citizen participation in the Office of Economic
Opportunity, Model Cities, and other program: in bigger citics most
involved with public impatience, and match ag them with local
knowledge, one senses that scule 1s a factor both in the severity of

“the problem and the possibilities for solution.

Technical committees and ad hoe project, minority, and neighbor-
hood groups already gain entry with some ease, but many groups
and interests have not yet become involved. This total inveolvement
will evolve over the next few years.

* The goal will be real involvement and participation. The diagram
by Sherry Arnstein describing eight rungs on the ladder of citizen
participation has meaning.in this regard. State and local charters
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and laws place elected action entities, like the city council and the
county cominissioners, on rung eight—citizen control. The Pueblo
area council structure itself sits on rung seven—delegated power.
The entry system now evolving sits on rung six—partnership, and
often involves rung four—consultation—and rung three—informing.

The basis for most impatience has not been comprehensive long-
range planning per se. It is only that such planning under 701 was
done and has been visible. The true basis for impatience is in the
failure of functional agencies to have functional plans, the failure of
implementation agencies to have enough money to budget, and the
failure of project planners to draw project plans for which no imple-
mentation was probable. And much of the failure can be traced. to
general apathy in the civil.community itself.

But long-range comprehensive planning under 701 has been guilty
of highlighting the gap between what could or should happen and what
did not or what is. To that extent it has helped spawn impatience.

The problem now is to beget better performance from the full
governmental decision-making structure, of which comprehensive
long-range planning. is just one small part. With federal revenue
sharing and other changes in state and local money raising and allocat-
ing mechanisms, dollar help is on its way. With both comprehensive
long-range planners and functional agencies taking more of a manage-
ment view by focusing on functivnal and project planning via new in-
crementalist mechanisms, technical help 1s on 1ts way. With each
election, each simplification of overlapping federal, state, and local
mechanisms, and each increase in citizen involvement and participa-
tion, more help is coming {rom the civil community itself. And with
each new management and teclinological change, more help on imple-
mentation arrives.

MANAGEMENT

Most people who have watched Pueblo for several years are im-
pressed with the change. A once sleepy, depressed kind of place began
to come alive in 1969 and 1970.

Planning has played a partial role in this renaissance. More impor-
tant, however, was a phenomenon that bugan in the late sixties:
“They’ve got more plans than we can ever use.” “Their plans cost too
much—aren’t practical.” “They don’t need a budget increase.” “If
they did practical plans, we’d get more done.”” .

This criticism was answered by a lot of people realizing that it was
not the planning that was wrong, but rather the implementation. As
the criticism reached a peak, a new city council and new city manager
came on the scene and withot [anfare implemented more talked about
projects in one year than had been done inthe.previous five or ten.
They had carefully gotten a key charter amendment passed and then
moved swiftly to a comprehensive array of projects. The anti-planning
balloon had burst.

Rule 9

If you don’l have implementation, 1t is becanse you don't have imple-
menters that want lo implement and have the powers of implementation.

In describing the management function in this planning to imple-
mentation process, the Pueblo city manager talks about such things
as “orchestration’”” and “doing our homework” and “extrancous vari-
ables’” und “timing.” '

L]
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Rule 10

In local government the responsibility for the orchestration necessary to
implement plans rests generally with the civil community and specifically
with elected officials and the managers they hire to help them perform the
tasks they elect to perform or have performed. :

Rules 9 and 10 sometimes fly backward to modify rules 1 through 8.
In this regard, the key observation is working from rather than work-
ing to o comprehensive plan. The full impact of this observation for
comprehensive planning relates mostly to tlie coneepts of process,
incrementalism, flexibility, gestation, timing, trying to get it right,
working with others, flow, teamwork, management, ete. In total, it all
refers to local political realities like true facts, true problems, accurate
analysis, and workable solutions.

an
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INTEGRATING NATURAL RESOURCES INTO AREAWIDE
AND LOCAL PLANNING: THE SOUTHEASTERN WIS-
CONSIN EXPERIENCE :

[By Harian E. Clinkenbeard® |

Most planners have, througlh the years, been primarily involved in
urban planning—that is to say other than rural planning. T'raditionally,
organized planning at the local level in (his country has dealt for the
most part with planning for urban communities, both large and small.

In many organized planning programs, however, no long-range plans

‘have ever been prepared, no long-range communiiy objectives have

ever been discussed by the governing officials, and only the legal
control of land use through zoning hes resulted from such “planning.”
Until recent years, most plans prepured included land use plans that
encompassed only -urban uses: residential, retail, industrial, institu-
tional, and perhaps reereational. Agricultural land, il recognized at
all, was usually elassified as “vacant” or “undeveloped” land. Lakes
and streams were depicted on existing land use maps but usually
ignored in the detailed analyses relating to plan development. In
communitics where urban uses predominated, land generally was not
considered a natural resource that may have severe limitations for
development. Rather it was viewed as a commodity to be exploited.

During the decade of the fifties, city dwellers began moving from
the relatively high-density central eities to the relatively low-density
suburbs. Suburban conumunity leaders as well as central city leaders
and their planners became concerned about this new “urban spraw).”
Not only did it hegin to tax the fiseal capabilitics of recently rural
communities to provide even basic services for their rapidly growing
populations, but the physical capabilities of the natural resource base
to sustain the development attendant to such growth as well. Those
concerned began to view metropolitan arcas as mixed rural-urban

~communities with many complex problems, some of which were not

even considered in mvore traditional urban planning. Reglonal plan-
ning, as generally structured today, was and is a major outgrowth of
this concern. The seven-county regional planning commission in
southeastern Wisconsin was created in 1960 for the basie purpose of
preparing sound plan recommendations to solve the complex problems
of one rapidly developing rural-urban region.

AWARENESS OF THE RESOURCE BASE *

From the beginning of an established staff program in 1961, the
Southeastern Wisconsin Regional Planning Commission considered
knowledge of the status and limitations of natural resources in the

*Harlag . Clinkenbeard is assistant director of the Southeastern Wisconsin Regional Planning Com -
mission, 816 North Kast Avenue, Wantkesha, Wis.
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2,700-square-mile region as an important work clement. In 1960 the
region housed approximately 1.6 million people, and less than 20
percent of its land was devoted to urban uses. Two of the six initial
commission planning studies during the 1961-63 period dealt with
the matural resource base and utility systems of the region. The
former involved conipilation of work by a dozen agencies and in-
cluded more than a dozen separate inventories and studies of various
resource clements related to land, air, and water as well as wildlife
habitat, wvegetation, geology, and topography. The latter study
~inventoried the extent, quality, and quantity of public and private
utilities in the region—all physical improvements that relate directly
to the natural resource basc. In addition to these initial inventories,
the comniission prepared base maps meeting national map acenracy
standards for each of the seven counties in the region—the first
such maps in the region. These first planning studies comprised the
foundation for the framework of areawide plans to be prepared.

FORMATION OF AN ADVISORY COMMITTEE

The commission’s first major work program in preparing compre-
hensive plan components for the region began in 1962 as the “trans-
portation study.” Until that time, most transportation studies in
the United States had placed little emphasis on land use and the
natural resource base. A technical advisory committee, formed by
the' commission to assist its staff in developing a prospectus for the
proposed three and one-half year, $2 million transportation study,
‘wisely included work elements dealing with land use and the natural
resource base. The commifitee’s thought was that no physical improve-
ment as extensive as a regional transportation system should: be
planned without extensive knowledge of the impact of such facilities
on land use and the natural resource base and vice versa.

Before beginning work on the land use-transportation study, as it
was termed in 1963, the commission increased to 96 the number of
" members on the technical advisory committee. Representation
included such professionals as county agricultural extension agents,
public works directors, wildlife specialists, eity planners, soil scientists,
and economists—at least one representative from each discipline
dealing directly with land use, transportation, or the natural resource
base. Each individual picked wus experienced in his particular voca-
tion. The commiittee then divided 1tself into seven subcommittees
dealing with the transportation, land use, und natural resource
components of the overall study.

Comunittee members were imformed af the beginning that they
would be ealled on to review all facets of the individual Inventories,
analyses, and plan proposals presented by the commission’s staff
and its consultants. 'The advisory committee was not looked on as a
body of technical talent formed only to review and rubber stamnp the
work of the staff, however. The committee was expected to provide
imput to the planning program. More importantly, it was to help
interpret and use at the local level on a day-to-day basis the regional
plans that would result from the overall study.

I
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In some cases local, state, and federal agencies agreed to assign
personnel temporarily to the study staff in order to provide direct
mnput and gain first-hand knowledge of the regional land use and
trangportation plans being prepared. These preliminary efforts in
selecting an advisory committee orientation were considered essential
to plan implementation. They hayve been subsequently duplicated in
the formation of every technical and citizen’s advisory committee
for each of the commission’s muajor planning program work efforts.

ASSIGNING STUDY PRIORITIES

The land use-transportation study prospectus was wecessarily brief
in outlining those major work elenwents of the planning program
dealing with land use und the natural resource base. An important
first effort by the advisory committee and commission staff was to
determine what specific studies or inventories should be conducted and
to what depth and detail. In designing the first land use inventory
ever to be conducted for the entire seven-county region, for example,
urban plamners on the committee requested a detailed inventory of
retail and industrial uses. Agriculture-oricnted members (rural
planners) of the committee requested detuiled inventories of agricul-
tural land activities. Not all the detail could be accommodated within
time and funding limits. However, this type of input and exchange of
knowledge resultedin an initial inventory und subsequerttreinventories
of rural and urban land uses in southeastern Wisconsin that have
become the backbone of every planning progrant undertaken by the
commission to date.

Another major concern to the commission, its staff, and the advisory
committee was the level of detail at which the results of various inven-
tortes and special studies would be tabulated, summarized, and/or
presented. This issue was particularly important because of the need
to orient the information to implementation programs carried on by
the local units of government.

Rather than establish an artificial grid for geographic measurement
and coding of information, the existing U.S. Public Land Survey
quarter section (approximately 160 acres) was used was the unit for
which all applicable data could be delineated, coded, measured, and
mapped. The Public Land Survey provides a grid describing areas of
approximately the same size that historically have been the basis for
delineating, docunienting, and transferring land pareels in this part of
the United States. In addition, nmost man-made physical features in
the region, such as streets and highways and many major utility lines,
as well as property lence lines, coincide with section and quarter
section lines.

Use of the quarter-section designation allows coding of data to a
specific quarter section, section, township, and civil division within
the region. Each quarter section has a unique numericel identification
that can be combined manually or processed electronically to represent
various civil divisions and counties and natural boundaries, such as
divides between watersheds. This same system was used to delineate,
code, and summarize data relating to the socioeconomic makeup of a
neighborhood, community, or the region as a whole and the data
relating to travel habits and patterns of persons residing in these
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same areas. SEWRPC envisioned that information snmmarized at the
quarter section level could not only be used in its planning efforts, but
by local, state, and federal agencies operating in the region on various
projects. '

~ IMPORTANCE OF SOILS INFORMATION

Funds limit most major planning programs. Studies or inventories
to -agcumulate information that would be “nice” to have must
necesSarily be eliminated or cut back to conduct those specific studies
or inventories considered essential to program objectives. Such was
the case in the natural resource base studies conducted as part of the
land use-transportation study.

Again the advisofy committee provided substantial guidance to the
commission and its staff. In a series of advisory committee meetings,
decisions were made to direct a major portion of funds earmarked for
natural resource base studies to a detailed “operational’” soil survey.
Soil Conservation Serviee and Extension Service representatives on the
committee pointed out that most soils in the region had severe limita-
tions for urban development that relied on on-site soil absorption
sewage disposal systems (septic tanks), although “urban sprawl’ using
such systems was continuing almost unabated, far beyond the extent
of public sanitary sewer facilities. It was also pointed out that only 42
percent of the region had been mapped by the Soil Conservation
Service, and those soil surveys had been conducted primarily in rural
areas on individual farms,

The detailed soil survey became a major study of the entire regional
planning program, not ouly because of the importance of soils informa-
tion to the land use development aspects of the plan, but because the
information gained from such a survey would be of continning value
in plan implementation as well as in the preparation of other regional,
subregional, and local plans.

In reaching formal agreement with the Soil Conservation Service,
the commission placed particular emphasis on being able to quickly
convert actual field survey maps to multiple reproduction form for
immediate use in the regional planning programs as well as in local
planning and plan implementation programs. Field mapping of
soils was accomplished using the commission’s acrial photographs
obtained in the spring of 1963. Once the field mapping had been
checked and iuked on the six-squarc-mile field maps, screened: (133-
line) negatives at a scale of 1 inch to 2,000 feet were prepared:for
each field map. This enabled inexpensive diazo prints to be made
for use by the staff and by local planners and the general public
within weeks following field manping. The map scale was selected to
correspoud with the scale of the commission’s base maps.

[n addition to soil survey maps, a major report, Soils of Southeastern
Wisconsin, was published. This report described in detail each soil
type in the region and included 16 interpretive tables for use with
the field maps 11 almost every type of public or private program or
project dealing with the land. The soils data, interpreted for urban
and rural planning use, beecame o major element in determining what
land was suitable for urban purposes—a major factor in shaping
regional land use plan objectives and standards as well as subsequent
regional plans. The soils data also became a major element in deter-
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mining the location of prime agricultural land in the region in order
that such land could be delineated and perhaps preserved from
encroachment by urban development.

The commission, like most governmental planning bodies in this
country, is an advisory agency with no powers to implement the plans
1t prepares and adopts. Implementation of the plan or plan components
must be brought about by the various local, state, and federal units
of government operating at the regional level and used as input to
the various areawide plans must, therefore, be usable by these same
units of government.

Subsequently, a planning guide for local governmental agencies was
published that outlined the use of soils data in various planning and
plan implementation programs. Since the detailed soil survey was
conducted during the 1963 to 1966 period, soils data have been inte-
grated into local land use plans, local zoning ordinances, local sub-
division regulations;, local building and housing codes, and local
sanitary codes in southeastern Wisconsin—all actions that serve to
implement directly the regional plan. In addition, private developers
and investors have begun to use soils data in day-to-day private
decisions, which also serve to implement the areawide plans that
include these data. The detailed soil survey has indeed become o
significant tool in combating “urban sprawl’—a clirect contributor
to both land and water pollution—in sountheastern Wisconsin.

o OTHER RESOURCE CONSIDERATIONS

Soils data alone cannot provide the basis for all decisions regarding
land and land related resources in a given area, however. Any recom-
mendations resulting from either the regional land use-transportation
planning effort or other arcawide plans and having to do with the land
and water resources of the region must be based on a significant
knowledge. of the various elements of the resource base. The com-
mission, its staff, and the advisory committee also determined that
information on woodlands, wetlands, wildlife habitat, and the quality
of major streams in the region should be a part of the initial land use-
transportation study, reahzing that future watershed and community
planning efforts may have to address themselves more specifically to
these resources. In addition, it was deemed essential that mformation
ont natural resource-related elements of the environment, including
outdoor reereation and historie, scientific, and cultural sites and struc-
tures, be included in the initial inventory in order to form a basis for
future recommendations regarding these important resource base
elements as a part of any land use planning «ffort in the vegion.

[n conjunction with the land use-transportation study, Wisconsin
Conservation Department foresters, working under an agreement
with the commission and using the commission’s aerial photographs,
delineated all major woodlands in the region and rated each i terms
of its value for both aesthetic and commercial uses. The department
also conducted special wildlife habitat studies, delineating on aerial
photographs (seale of 1/'=400") the specific arcas where various spe-
cies of birds, mammals, and fish could be found as well as the relative
quality of these resources. Both of these special studies helped deter-
mine and delincate future urban and urban-related development,
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such as major highways, and primary environmental corridors, which
have been delincated in the regional land use plan and reconmmended
for preservation by local, state, and federal units of government.

In addition, the commission staff, working with the State Historical
Society and the seven county historical socictios, inventoried those

historieal struetures and “ealtural or selentific sites already having
some official status and, consequently, nvarked for historie preserva-
tion as well as those structures and cultural and scientifie sites known
to exist but having no official status and, therefore, subject to potential
destruetion by future public and private development. This inventory
also contributed to the delincation of the primary environmental
corridors.
=7 addition to the inventory ol existing outdoor recreation sites as
part ol the overall existing taind use inventory, which included urban
and rural taivd uses, potential ontdoor recreation sites of those privately
owned areas having, by local determination, some potential for future
acguisition for outdoor recreation purposes were identified. More
than 600 pareels of land were visited and evaluated for potential for
outdoor recreation development and use by a landscape architeet on
loun to the comnuission staff from the State Conservation Department.
Results of this inventory too were used in delineating the primary

- environmental corridors, They have also become the basis for many
leeal and state acquisitions and develepment of outdoor vecreation
tand e the region. Some of the best remaining natural areas having
recreation potential were delineated in this survey and subsequently
recommended lor preservation for use by evervone living in or visiting
southeastern Wisconsin. .

Wetlands were also inventoried as part of the overall land use
inventory. Eael wetland area, like woodlands, wildlife habitat, and
existing potential outdoor recreation areas, was delineated, measured,
coded, and placed in electronic data processing form for use in all
planning activities in southeastern Wisconsin dealing with land.

Major cinphasis in the land use-transportation study was placed on
cwater guality of streams in southeastern Wiseonsin. In 1963 little was
known about the quality or the impact of urban and rural land use
development on the quality of water in the region’s streams and lakes.
The commission considerced it important to the planning program to
evaluate the impact of such development on water quality.

Clearly, any regionai eifort to colleet and analvze information on
water quality in southeastern Wisconsin would be a hbenchmark effort.
There was but one continnous recording strenm gauge on the region’s
43 major streams in 1963,

State and federal health ageney representatives on the advisory com-
mittee volunteered their ngencies’” services to assist the conmmission’s
stafl in establishing 87 water guality sampling stations on these 43
streams, They alzo agreed to assist in welering water flos, water
sampling, and the conduct of 25 separate analyses of the water samples
taken at cach station over o Ld-mouth period. There data were cor-
related to land use activities along the streans and in the watersheds to
evaluate the inpact ol thiese activities on water quality. Such informa-
tion was used to prepare alternate fand nse plans as well as to evaluate
plans in the process of reaching a final plan. Subsequently, compre-
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hensive plans Tor the major watersheds in the region have used these
data as a historteal hase mmore detatled analyses.

Monitoring of streamflow and water quality at each of the 87
sampling stations is now carried on by the Department of Natural
Resources (Tormer'y State Conservation Depavtment) for use by
local, State, wo! Federal agencies as well as the commission.

CONCLUSIONS

Integrating natural resouvee base informationinto arcawide and local
planning and plans involves a series of actions that must be initiated
at the time such . programs are conceived. Due to national and even
international concern for the environment in reeent years, as well as
new state and federal regulations that have been established in response
to that concern, the task of setting aside funds in physieal planning
program budgets for special resource studies or inventories is more
easily necomplishied than once was the ease. Onee this initial step has
been accomplished, the remaining actions diveeted at the establishment
ol resouree mformation usable by all coneerned must include:

1. Establishment of a committee or advisory body thatis strnetured
to allow an exchange of knowledge and ideas, while at the same time
having representation from those local units of government, as well
as citizen eroups, that will ultimately implement the vesulting plans.

2. Development of a program outline that sets forth the general
types of data to be colleeted and the general uses to whieh the data will
initinlly be oriented.

3 Seleetion of a uniform system for data delinedtion, measuring,
coding, storage, and vetrieval that is readily nsable in the preparation
of the plans and by all concerned with or affceted by the plans.

4. A determination of the priority and level of depth and detail at
which cach resource element should be explored in-order to be used by
all coneerned.

5. Development of a staff assistance program and published gnides
to assist local, state, and federal vnits of government to interpret
arcawide plans and incorporate resource data into day-to-day deci-
sions and action programs.

6. Development of on-going programs to keep data enrrent through
continuous monitoring and.or reinventory or analysis. :

sSubsequent areawide and local planning programs mitinted by the
plamning commission have dealt with those resource clements not
direetly addressed in the initial programs during the early 1960s and
with those resource clements that were addressed and required
refinenient to be morve uselul to both arcawide planning programs and
local programs for plan implementation. Planning by s very nature
is the beginning and not the end. One specifie plan cannot be envisioned
as the only possible plan. Rather it must be evaluated against AL
alternatives to develop the Dbest plan within existing constraints.
Ultimately, planning must he a contining process if it is to be uscful
at all.




WATERSHED MODELS: TOOLS IN PLANNING TILAND
MANAGEMENT FOR WATER AND POLLUTION CONTROL

¥ [By C. B. Englaud*]

Adequate consideration is seldom given to the fact that all phases
of the hydrologic exele ave involved in the disposition of wastes on
agricultural land. Infiltration, storage, movement of water in the soil,
surface  detention and  runoff, evapotranspiration, glmmd\\'alm'
recharge, and channel processes all influence the fate of any material
applicd to a soil. And these processes, in tun, are u'tfumte(l by a
multitude of soil, topographic, biologie, and climatic factors.

Agriculture’s role is to manipulate these physical and biologic
factors to control agronomic and hydrologic processes. Since water
transports dissolved or suspended materials, the hydrologic aspects of
waste disposal, as affected by land use and management, must be
emphasized.

A wealth of practical information is available from the Agricultural
Researeh Service and elsewhere on climatic factors affecting the
ocenrrence and distribution of precipitation; on the role of soils and
vegetation in infiltration, evapotranspiration, storage, and release of
\\'Ll(‘l on geologic control of deeper flows; and on the movement of

sater overland or through channels and rOSCUVOITS, Often, such in-
tmm ation has been obtained for, and applied to, specific geographic
situations of climate, soils, land wse, and phy qu("ld,[)ll\' These studies
have supplicd valuable basic information needed to solve pollution
problems in the locality w lere the data were gathered. The need now
13 to integrate these rescarch findings into compreliensive prediction
methods having wider application.

WATERSHED MODELS

Because of the complex interdisciplinary nature of predicting
watershed performance, comprehensive math: matical models have
been developed in agricultural hydrology. These models are abstract,
computerized devices for simulating the hydrologic processes (hat
occur during the conversion of precipitation to streamflow. Their use
in conjunction with available information on soils, land use, acology,
and stream channel charvacteristies enables one to predict the spatial
and temporal sequences in the hydrology of a \\'M(\lsh(\(l The more
comprehensive models incorpornte the ability to assess the influence
of Jand use changes and structural works on streamflow from a

watershed when it is subjected to o rainstorm or series of precipitation
v\unl.\. Thus, mathematical models offer a tool for the design of
agricultural practices and engineering structures that can effect;
desired changes in runoff and streamflow.

*(. B. England is a rosearch soil seientist at the [Tydrograph Taboratory, Agricultural Research Serviee,
U.8, Department of Agriculture, Beltsville, M.
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To construct and operate a detailed mathematical watershed
model, the modeler assembles appropriate fornulas deseribing the
physical processes of infiltration, storage, subsurface movement,
evapotranspiration, and surface flows within or on the land. He then
incorporates these into a computational framework that accepls, as
mput, measured or synthesized  precipitation data and  outputs
rumofl rates and volume, soil water, or streamflow data,

In generating the usual output of streamflow data, a comprehensive
model will also compute the storages, paths, and rates of flow through-
out a watershed. Beeatse such models provide a method of keeping
track of water movements, the quantilies involved, their special
distribution, and rates of flow, they offer a useful technique for
tracing substances that may be dissolved or suspended in the water.

Hopefully, the models have the flexibility required to simulate
hydrologic processes under the diversity of conditions over the nation.
A distinet advantage of the model approach is that, through manipula-
tion of parameters controlling the prediction computations, the model
builder can quickly and efficiently evaluate potential effects of manage-
ment alternatives, thereby optimizing the design of control measures
to achicve a specified objective.

EFFECTS OF LAND USE

The water control planner has many options at his disposal. The
agronomist and soil scientist have identified for him many soil and
land use measures for controlling water on or in the Iand. The cngi-
neer has designed mechanical structures Lo complement these meas-
ures. In combination, they can provide means of accurately controlling
the volume, rate, timing, and patit of water flow at various points in
the hydrologie continuun.

Good examples of results from research on combined land use-engi-
neering methods come from ARS experimental watersheds, sueh as
those near Treynor, Towa. There, several watersheds, ranging from
75 to 389 acres, were planted to corn or bromegrass, and level beneh
terraces were constructed on-some of the watersheds.

UNTERRACED . -
CORN

 TERRACED
CORN

UNTERRACED
GRASS

MIXED
COVER

(6-YR. AVERAGE, TREYNOR, IA.)
(o} 2 4 6 8 INCHES

Frevre 1.—Pathways of flow under four management systems.
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. - B
Figure 1 shows the surface (R/0) and subsurface (8/8) components
of total streamflow T the Treynor watersheds under four (reatiments.

“ Total annual streamflow from the watersheds in corn was essentinlly

E

the same (about 7.5 inches) whether terraces were present or not. But
terraces did change the route hy which water entered the stream. On
the terrnced watershed, only 0.8 wneh of the 33.2 inches of annual
precipitation traveled over the surfuce, while 6.6 inches took subsur-
face routes. On the unterraced watershed, most excess water became
surface runoft (5.0 inches), leaving only 2.5 inches for return from
infiltration. : .

Total annual streanflow from the unterraced grass watershed
avernged 4.8 inches. Surface runoff was 1.8 inches, and subsurface flow
was 3.0 inches. Increased infiltration on the grass watershed cansed
the path of How to be quite different from that on the unterraced corn
watershed.

Total streamflow from the mixed-cover watershed averaged 5.8
inches, with surface runoff of 1.7 inches and subsurface flow of 4.1
inches. These values are intermediate between those from the single-
eover walersheds, as expected.

Grass apparently used more water than corn, as findings at other
ARS loeations bear out (figure 2). For example, at Coshocton, Ohio,
corn grown in lysitieters nsed about 10 pereent less wuter than grass
during the April to November growing season. Monthly evapo-
transpiration was quite different between corn and grass. Hay cutting
also reduced evapotranspiration to about half the preharvest rate.
Evaporation is important in waste disposal because water dissipated
into the atmospliere is not available for runoff or leaching. »

The previous examples illustrate some of the practical potentials for
influencing water regimes by fand management. On small, uniform
plots or ficlds, these effects are readily discernible. On larger arcas,
variations in topography, seils, geology, land use, and microclimate
ereatly complicate the picture. In fact, the purticular pattern of ureal
distribution of water-absorbing and water-shedding arveas over the
landscape can be, and usually is, the overriding factor determining
water disposition. For example, consider the idealized watershed
dingram in figure 3. This arca 1s composed of three soil-landform
units: (1) moderately deep residual uplands, (2) shallow eroded
hilislopes, and (3) deep alluvial bottomiands. Diflerences in infiltration,
slope, lund use, and water storage eupacity among these units determine
the entire hydrologic performance of the watershed. Excess water on
the hillslopes invariably caseades over the alluvium, to be absorbed
there or to add to the excess on this lower zone. In western watersheds
the alhivium remains dry, absorbing all but enormous flows produced
by extreme events. The converse is true i the humid East, where less
intense but more prolonged rains on saturated alluvium cause most
flow. The fate of o waste on the land will » determined in part by
where it is placed in relation to the puttern of sotl-land form units
the particular watershed.

The three hydrologic respouse zones illustrated in figure 3 probably
represent the simplest pattern of soil-land-form units _one might
encounter. Land capability classes, as mapped by the Soil Conserva-
tion Service, provide a grouping of not only hydrologically similar
goils and landforms but also of land use potentials, Elevation sequences
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Fravre 2. ~Lvapotvanspiration under corn and grass, Coshoeton, Ohio, ,

of land capubility groups observed in the watersheds studied thus
far uppear to offer a convenient framework for compuling wafer
storages and flows in complex watersheds, commensurate with the
hydraulies of the syvstem as well as land use.

The following illustrates the utility ol combining the knowledge of
hydrologir effects caused by land treatment with mathematical models
of watershed performance in a recent stidy at the Department
of Agriculture Hydrograph Laboratory in Bel(sville, Maryland.

A WORKING MODEL

~The laboratory, through an imterdisciplinary team approach, "has
developed a comprehensive digital computer model for continuously

Ic 700
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Fravne . - Soil-landform in a hypothetical watershed.

simulating all hydrologic processes in complex agricultnral watersheds.
The nrodel accounts for the disposition of measured preeipitation to
surface storage, infiltration, evapolranspiration, and subsurface and
surlace flows. Soil differences and land use eflects ave built into the_
model so that by changing the approprinte parameters the modeler”
an simulate, at will, the effects of land use changes or engineering
structures on water flow throughout the system.

Reecatly, the model was applied to rainfall-streamflow records
from three ARS experimental watersheds contrasting sharply in
soils, Tand use, and elunate. The experiment was designed to simulate
the influence of land use management on total flows from 3,500~ to
4,500-acre  researeh  watersheds at Coshoeton, Olio; Hastings,
Nebraska; and Riesel, Texas (fignee 4). Three levels of land use
management were simulated i each watershed: (1) erploitive land
use-—-farming_all land that could reasonably be put in row crops
without regard to conservation practices, (2) conscrvative land use—
row crops in rotation plus reommended soil protection and water
management practices, and (3) pasture—grasses on all Jand. Results
are shoyn in figure 5. :

The model was “ealibrated” to records from the existing mixed-
cover conditions prevailing in cach watershed during an 8-year
period. The three hypothetical land-nse schemes were then simulated.

Exploitive use of the land ncreased <tremmnflow .at cach location.
Conservative use of the Jand increased streamflow at Closhocton and
Riesel, bt deercased it ot Hastings. Retiring the land to grass
resulted i astrewfiow inerense at Coshocton but a reduction at the
other locations. Cntting of forests at C'oshocton caused some increase
under all three treatments, '
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Froure 5.—Comparative water yields.

I cach case there is a rational physical explanation for the stream-
flow changes predicted. by the model. Soil charaeteristics are the
primary reason for the different effects. The less dramatic effocts ab
Ricesel are due to inherently low infiltration rates, while cracking
mduced by drying influenced the rate under grass, which used moro
water than (he other treatments.

Water yields were less affeeted at Coshocton than at Hastings
because increased infiltration at Coshocton simply results in more
return flow, whereas return flow is negligible at Hastings.

Effects of land use ave thus explained by changes i mfiltration and
evapotranspiration at cach location.
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As an aid to understanding and predicting water movements
within agricultural watersheds, watershed models offered a powerful,
yet relatively unused tool for determining the movement of dissolved
or suspencled pollutants. If models are constructed in such a way that
land management effects are predictable, they also become a useful
toot in poliution control planning. As shown, land use adjustnients
exert their effects primarily on paths of water flow. If increased
infiltration results in more flow through the root zone or plow layer,
greater losses of soluble chemicals to seepage and groundwater will
undoubtedly occur..On the other hand, if a land use change reduces
infiltration, the greater surface flows will transport more surface
materials. Therefore, placement of agricultural wastes or applied
chemicals should be accomplished judiciously with full consideration
of the water flow paths, and land use should be adjusted to achieve
the desired vesult.

o 73
ERIC |

Aruitoxt provided by Eic:




RURAL NEW YORK STATE’S AGRICULTURAL DISTRICTS

AN OVERVIEW OF THE TAXATION OF OPEN LAND

DIFFERENTIAL ASSESSMENT OF OPEN SPACE AND
FARMLAND

STATUS OF AD VALOREM TAXATION ON RURAL LAND
IN GEORGIA—1972

74




RURAL NEW YORK STATE’S AGRICULTURAL DISTRICTS

[By H. E. Conklin, Department of Agricnltural Economiecs, Tthaca*]
A}

ABSTRACT

A new law in New York State is intended to encourage
continued farming where speculation and other urban’ in-
fluences otherwise would bring it to an end long before non-
farm uses are ready to occupy all of the area. This law offers
a package of alds and incentives to farmers who form agri-
cultural districts under its provisions. It also provides some
positive discourngements to nmonfarm developments within
these agricultural distriets.

The New York agricultural district law is quite different
from anything tried so far in any other state. It is believed
that the package of provisions in‘the New York law will lead
to the long term dedication of many arcas to farming, but the
law is constructed so that an orderly transfer of land from
farming to urban uses is possible.

Agricultural districting is a relatively new device to prevent urban
scatteration and speculation from destroying good farmland. Since
September 1971, New York State has had a law in effeet that permits
the formation of agricultural districts as a means of keeping produc-
tive farmland in agriculture until it is really needed for other uses.

Many states have become concerned about the preservation of
farmland. Hawaii, for example, has undertaken a major program of
agricultural zoning, but it is the only state in which such an exercise
of police power is used extensively for this purpose. A proposal for a
somewhat similar program in New York was rejected by the state
legislature. Other states have passed laws in recent vears that are in-
tended to keep taxes on farmland in line with farming’s capacity to
pay, although these laws vary widely i their details.

New York’s agricultural-district law does not grant police power,
but it does involve the creation of specifically delineated areas. It also
ineludes special tax provisions, but they are more attractive inside the
distriets than outside of them. The uniqueness of New York’s statute
arises prineipally from several nontax incentives for the continuation
of arming within the districts, and from the method by which the
districts may be established.

The New York agricultural district legislation contains two major
provisions, one specifying the steps required to ereate a district, and
the other stating those special provisions of law that apply within

“Reprinted from New York’s Food and Life Sciences, Vol. §, No. 4, October-December 1972,
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already been [orned and many more are in various st ages of formation.
Additionally, there is a general interest in distrieting throughout the
better farming aveas of the state.

Agricultural districts in New York State are ereated by local
mnitiative following the steps summarized below:

Landowners prepare u district proposal and submit it to the county
legislative body, which in turn refers the proposal to its agricultural
advisory committee for consideration. (If none exists, the county
legislature would name an advisory committee of four farmers, four
agri-businessmen, and one county legislator.) The agricultural
advisory committee and the county planning board report their
recommendations to the county legislature, one or more public
hearings are held on the proposal, and the county legislature may then
adept it, or a modification, as u plan..

The county legislature next submits the plan to the state’s Com-
missioner of Environmental Conservation, who secks recommenda-
tions on it from the state Agricultural Resources Commission anl
the state Office of Planning Services. The Commissionoer may then
certify the plan (or a modification of it) as eligible for a. district.

Following certification, the county legislature may hold another
public hearing on the plan;if the plan was modified by the Commis-
sioner, the county must hold another hearing. After ecertification
and the additional public hearing, it any, the county legislature has
a_final opportunity to approve or disapprove of ‘the agricultural
distriet. Beginning in 1974, the Commissioner of Environmental
Conservation may create agricultural districts to cneompass C“unigue
and irreplaccable agricultural lands”, but to do so requires the co-
operation of local people, the Agricultural Resources Commission,
and the Office of Planning Services. Whether created by the county’s
legislature or by the Clommissioner of Environmental Counservation,
five major provisions of law apply within a district:

L. Farmers may apply for an exemption from taxation on the value
of their land in excess of its value for farming. Most jurisdictions of
the state in the past have assessed farms on the hasis of their value
for furming, until the owners began to sell land for nonfarm develop-
ment, although this was not authorized by statute. Such authoriza-
tion has become increasingly necessary for continuation of this policy,
and the agricultural district law provides it, if farmers meet certain
restricting qualifications and make annual applications, However, if
they convert any land to nonfarm purposes, farmers are required to
pay a vollback (for up to five years) of any taxes from which they
gain exemptions under this law. ,

2. Local governments may not restrict or regulate farm structures
or farming practices bevond the requirements of health and safety.

3. State agencies must modify administrative regulations and pro-—
cedures to encourage the maintenance of agriculture. :

4. The right of public agencies to acquire land by eminent domain
1s modified (though not removed) and they are required to consider
alternative arels. , )

5. The right of public agencies to provide funds for facilities (such
as sewer and water) that would encourage nonfarm development also
is modified.

|
1
the districts once established. More than o half-dozen distriets have
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6. The power of public serviee districts to tax farm land for sewer,
water, power, and nonfarm drainage is restricted.

The agricultural district law also provides individual farmers who
are not in a distriet an opportunity to obtain agricultural-value
assessments. They must, in writing, commit their land to farming
and are subject to \10111[1(‘unt [)(‘nn]tw (rather than a rollback) 1f
they violate the commitment. While this feature of the law can pro-
vide relief from taxation that otherwise would foree discontinuance
of fuming, it is not likely to contribute as mueh toward the long-run
dedication of land to farming as will the distriet arrangement.

The northeastern part of the United States has witnessed great
urban expansion in recent years. The “megalopolis” of the East Coast
includes a substantial portion of this state. Urban growth has stimu-
lated visions of more growth, until many landowners have l)e(,om(,
blinded by the resulting speculative fever. Realistically, there is no
possibility that we can Tave wall-to-wall city in New Y ork State or
even most parts of it There are more than 30 million acres in the
state—considerably more than an acre apicce for every.man, woman
and child! Thus, many who hope for a high-price sale are due for
disappointment. Yet while that hope lasts, it can destroy farming.

Commniercial agriculture in any form usually reguires large amounts
of capital in land improvements, equipment, and livestock. Dairy
farming, the mos<t common {ype in New York, has especially large
mvestment requirements. Additionally, farming must be supported by
active and eflicient mnlmsme\\ enterprises as sources of production
supplies and for marketing farm products; these likewise involve large
imvestments in plant and equipment.
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- Rates of technological change in both farming and agribusiness are
high nationally, and to remain competitive, any given area must
keep pace. Thus, new investments must be added continously. Cases
In point are illustrated by present needs for rebuilding or extensively
remodeling a high proportion of the dairy barns, dairy feed concentrate
handling facilities, and milk receiving plants in the state. =

But the farmer who hopes to sell his farm for more than its value
in farming seldom builds a new barn. He hopes, of course, that e will
not need it, and he knows that a new barn would not increase the sale
value to a nonfarm buyer. When farmers stop building new barns
and making other investments, agribusinessmen follow suit by relaxing
their efforts to modernize and offer better services. General morale
In agriculture may decline to a point where young men who would

~like to farm locally move elsewhere instead. From hore on, agricultural

disintegration accelerates. The individual farmer who tries to resist
soon finds that farming in his locality has lost its “critical mass’;
he is an “odd ball” among his neighbors, having to travel farther
each year to find men with like interests, busincsses geared to his
needs, and veterinarians willing to work with large animals.

In theory, agricultural disintegration can be turned about at will,
but in fact it often has been irreversible. To reverse such & trend
requires that many people move in concert, and thiere has been no
mechanism for obtaining a concert “director.” Even after it becomes
apparent that an area will not become entirely city, or that frontage
sales canrot cover total farm values, agricultural disintegration.
usually continues.

New York’s agricultural industry is important enough to justify
concern. Our farm products are worth about $3 billion in consumer
sales, and expenditures for their production and processing contribute
to local economies. Agricultural employment is equivalent to 200,000
full-time workers—a payroll that would be difficult to replace if lost.
Morecover, the needs for agricultural land are small relative to the
total area of the state; only 5 million of our 30 million acres would
keep the industry growing in terms of total output. There is plenty
of space for other uses. »

The agricultural-district law is designed to help people avoid the
quicksand of speculation; it provides farmers an opportunity to
publicly declare their desire to remain in farming and reduces the
pressures that would otherwise push them toward a speculative posture.
In effect, agricultural districting provides the ‘“concert” element;
farmers thus agree not to push one another toward speculative situa-
tions while other provisious of the law reduce the likelihood that
others will push them to such ends.

Overall, the agricultural-distriet law gives county legislatures and
state agencies somewhat greater control over land use. On the other
hand, that control is ontingent upon landowner initiative and is
limited to deciding what proposed districts may actually be created,
their boundaries, and how long they will exist. The county and state
have authority to continue any district indefinitely, regardless of local
wishes. Since each district must be reexamined every eight years,
however, when any portion of it is in really strong demand for non-
farm uses, it may be expected that its boundary would be changed upon
such review findings.

O
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It seems more likely that the land in many districts will become
dedicated to farming for long periods. Economic and social activity
will become geared to a contmnuation of agriculture, and peeples’
expectations and plans will be adjusted accordingly. A few landowners
may have to forgo some largeZrapitalogiins, but this will not bring
mental anguish because no one will be sure he could have gotten them,
nor at any time will anyone plan on them. For urban development
there nearly always will be plenty of nonagricultural land nearby
that can be adapted to themeeds of expanding urban uses at nominal
additional costs.

The agricultural-district law provides no “ironclad’” guarantee
that any particular farm avea will be kept in farming. It does, however,
provide an opportunity for agricutural people to avoid some of the
pressurcs that otherwise could force them to liquidate. This can both
help to maintain an important industry and preserve attractive open
space.

Many individuals and organizations contributed to this legislation;
their efforts in designing the law were materially aided by this col-
lege’s contribution of information on land use and rural change
obtaimed through research.
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AN OVERVIEW OF THE TAXATION OF OPEN LAND

[By Thomas 1. Hady,* Chief, Community Facilities Branch, Keonomic Researvch
Service, U.S. Department of Agriculture]

The specific subject of this seminar is taxation of agricultural and
other open land, and T understand my role to be providing the basic
framework on which the subsequent speakers can build. Let me start
by outlining three questions that I think you onght to keep before
you as you participate in the discussions today and tomorrow.

First, we are talking about a specifie tax, the general property tax.
What are the characteristics of this tax that ave important for making
decisions about taxing open land? : ’

Second, the arca most often involved is the rural-urban fringe.
What are the problems in that area, and what are the social and
economic forces that produce them?

Third, States have tried specific programs for altering the bax
treatment of land on the rural-urban fringe. What has been their
experience with those programs?” -

I'll lead off by trying to introcduce all three of these questions.
Subsequent speakers will be telling you much more about all of them.

THE GENERAL PROPERTY TAX

The property tax has a long history. There are records of a land tax
in Greece in 596 BC. Many of the taxes levied in various prineipalities
and kingdoms during medieval times had some of the characteristics
of the property tax, and it was one of the mainstays of finance for
many colonies during the carly days of our own country.

The general property tax really came into its own, however, in the
Arst half of the last century. The principle of taxig according to
market value became firmly established, and the base of the tax
gradually was broadencd. As Richard T. Ely put it, in a much-quoted
statement : *The distingnishing feature of the system may be described
in a single sentenee. 1t is the taxation of all property, movable and
immovable, visible and invisible, or real and personal, as we say in
Americn, at one uniform rate.” .

As developed in the U.S., the general property tax has a number of
important characteristies. One is its property base. Ltis a taxon wealth,
not a lex ot income. More speeitically, it is a tax on the wealth of the |
taxpuyer on (he assessment date—not on any of the other 364 days |
of the vear. At least in its original coneeption, 1t was to be universal—ib |
was to reach all forms of wealth. As we shall see, it has gradually ve-
treated from this erand design. The tax typically is wniform—all
property (unless exerupt) is lo be taxed at the same rate. 1t is

*The eonclusions and ppinions are those of the anthor, and not necessarily those of
the .8, Department of Agriculture,
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impersonal—it i levied on the property, not on the taxpaver. If the
“tax is not paid, the government sells the property; it does not throw
the owner in jail.

Most importantly, in the American tradition the property tax is
levied on an ad ralorem basis—on the value of the property. Further-
more, value has traditionally meant market value, the price at which
the property would change hands between a willing buver and a willing
seller in an arms-length transaction. Of course, most property is not
actually assessed at market value in the U.S.—it averages more like
a third of market. But this really makes little difference, unless
statutory limits on tax rates, or some types of exemptions, come into
play. If all property is assessed at the same fraction of its market
value, it will make little difference whether you assess at a third of
market vatue and levy a rate of $3 per $100 of assessed value or assess
at market and levy $1 per $100. ' ‘ :

By now, you may be starting to get the idea that the property tax
often does not measure up to this idealized deseription. You are right,
We have gradually changed our property tax laws-so that they no
longer conform fully to the pattern. Furthermore, the tax is often very
poorly administered.

Consider, for example, the principle of universality. The concept
has much to recommend it. One important advantage is that it helps
to maintain cquity. If we are going to tax men on their wealth, then
1t seems only fair that we should tax that wealth regardless of the
form in which it is held; the stockholder should pay as well as the
landowner. But gradually other considerations have led us away from
this approach. Intangible property—stocks and bonds and the like—
s very hard to locate if the taxpayer wants to conceal it. Hence the
tax on intangibles tends to become a tax on honesty, yather than one
on property. It has gradually been abolished in nearly all the States.
For much the same reasons, the personal property tax on houschold
goods is on its way out. An additional factor, here, is that the house-
hold goods levy has never been very productive anvhow—one de-
seription is that it produces “more squawks than revenue.”

Property of charitable and religious agencies has nearly always
been exempt. More recently, we have had aseries of other exemptions.
Homestends, up to some vahie, are exempted in a number of States.
Property of veterans, or of disabled veterans, is partially exempt in
some States. A growing number of States make special provisions for
the aged. And, of course, a number of States now provide special
treatment for farmland or open space land.

Over the years, State governments have largely left the field of
property taxation, and the property tax has become a source of
finance primarily for loeal governments. More accurately, it might
be called fhe source of finance for local governments— it (ypically
provides something on the order $9 out of every $10 of local tax
revenue; and about $4 out of $10 of all local revenues. Inanost States,
the property tax is about the only source local governments have Tor
inereasing their tax revenue. If they need more money, is is likely to
come out of increased property taxes.

With the importance of the property tax to local governments,
one would think they would pay careful attention to its administration.
In point of fact, often they do not. In many arcas, assessors stil) are
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part-time, clected officials w'th few qua'ifications for estimating the
value of property. As a result, two identical pieces of property may
be assessed at markedly different fractions of their market value.
Different types of property—residences and business property, for
examplo—niay show even more striking differences.

At least equally serious is the Tact that people often expeet the
assessor to do things which the law specifically direets him not to do.
Widow Brown hasn’t much income, so the community expects the
assessor (o “‘go easy on her.” The community wants another industrial
plant, so the assessor is expected to under-assess any new plants
that move in. But the law 1s usually clear. It tells the assessor to
value all property on the basis of its market value.

If the public wants exceptions to this rule, they can instruct their
legislators to pass the necessary laws, This is the reason that the
Advisory Commission on Intergovernmental Relutions recommends
that States first make sure the laws on the books are the ones they
want their assessors to carry ont—and then malke it clear that they
expect thitt these laws will be carried out.

The American property tax, then, is o very important source of
revenue for local governments, In its conception 100 years ago, this
fax was to be levied on nearly all types ol property. The property
tax is gradually moving away from that grand concept, however. FFor
one thing, the base is steadily being eroded by the exemption of
additional kinds of property. In cacl case, the proponents have
good arguments for exempting that type of property. Also in each
case, however, exempting uore property crewtes some problems which
may not always get adequate consideration. I can illustrate those
problems better when we turn to the specific discussion of the taxa-
tion of farmland. A second deviation from the graud concept of the
general property tax has been its administration. Inadequate training
of assessors and public expeetations conteary to the law have ledl to
many situations in whicll property taxes are not apportioned among
taxpayers in accordance with the value of their taxable property. L
might add that the property tax is uot lone in having these charae-
toristies. The income tax fails to tax many items whieh the economist
\\i()ul(l consider to be income, and the sules tax does not usually reach
all sales. .

TAXES AND GOVERNMENT ON THE RURAL-URBAN FRINGE

Let’s turn to the problems of the rural-urban fringes of a growing
city. I can illustrate part of tho problem with a personal example.
In'the late 1940%s, my family moved into the outskirts of Minueapolis.
We were already examples of the first wave of suburbanites—my
father workoed in town—Dbut the area still had a decidedly rural char-
acter. Directly behind our one-acre lot on a major highway, for ex-
ample, was land belonging to two active farms. 1" attended the cighth
grade in a consolidated school which had eight classrooms in use
and throe vacant. Four vears later, that school had an cight room
addition, only six grades m the building, and wus overflowing. By the
end of anothier four years, the area had its own high school. Housing

developnients were growing all around. Some of them had central

water systems, whicl it was expected that the village government (it
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“was a rural township government when wo moved in) would soon take
over. Discussion of the need for a contral sowoer system was growing.
The local swimming hole, “the clay pit.” had been cleancd out and

| had a part-time lifeguard, and there was discussion of the need to

| provide other forms of reercation. Police services had formerly come

| front the County Sheriff’s office; now the community found it necessary

‘ to hire policemen. Similarly, fire services had been provided by a small

1 city some five or ten miles away; the community found it necessary
to organize their own volunteer fire department. In later years, they
fornd it necessary to pay some ol the firemen. '

All of these serviees cost money, and any of you who have ex-
perienced the process have the tax bills to prove it. At the same time,
“land values appreciate very rapidly. Along with these high land values,
of course, come higher property taxes, and landowners object.

Another change is taking place in suburbia, too. Americans scem to

| be increasingly interested in tryving to control their surroundings,

} and they seem to be inereasingly willing to give up some of their
| rights to de so as they wish with their own property in order to get
‘ that control over their surroundings. As a vesult, planning has beeone
| an important activity in urban areas. This is not the place for a dis-

1 cussion of the entive process of planning and of implementing plans,
but T think two observations are important for cur diseussion. The first
observation 15 that there*is no such thing as a “science” of planning
which ean tell you the right plan for a given area. The very essence of
planning is the highly political process of reconciling conflicting views
and values. One common example is the fight that often develops be-
tween the landowner who wants to put i a shopping center and the
local residents who want convenient shopping, on the one hand, and

residents of the area neav the proposed shopping center, on the other
hand, over where to put shopping centers. Another example is pro-
vided by the following lead sewence ‘rom an article two woeeks ago in

The Washington Star, *Spur«ed by vopocts of alleged diserimination
by some country clubs, support is buikite here for outright repeal of a
Maryland law granting tax breaks to elubs as an ineentive for them to
maintain open green space.”

The second observation is that planning has {o be a process of
influencing development. In this conntry, at leas(, one ean’t stmply
plan, zone on the basis of that plan, and then =it back and relax.
Amerieans are not willing to aceept the degree of public control over
land 1w that prevails in many European countries, where you may
need official permission to change the color of vour roof. Personally,

T hope they never will. Zoning can he one tool, but yvou need to find all
the other tools you can to influence tand use if voware to be suceessful. -
Fought to warn yeu, also, about some ol the things we know little

about. Tt seems to me thet one of those is the process by which land
nse changes from rural to urban, Tt is commonly observed | for example,
that the fact that one pagest of dand sear a miajor ltighway interseetion
sells for $10,000 an acre for a shopping contor Joegr’t make all the
land for five miles around worth $10,000 an feredisand this is ur-
doubtedly correet. "The alternative that sou are often asked to helieve,
thougly, s also wrong. That land probably is worth considerably more
than its value Tor strietly agricultural wses. The real problem is that
we know so little about what influences both the pace of urbun devel-
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opment and the specific kinds of nses in whicll land eventually is
used. Lt is hard to sav just how much one ought to discount that
$10,000 an acre to take account of the fact that the tract we are
asses<ing i a half-mile away on a country voad. is hilly, contains
arens i which the soil doesn’t “pereolate’ ecasily, and so forth. A
further problem is that we don’t know how risky it is to hold fringe-
aren land for future development. I it is quite risky, that speculator
we are willing to condemn =0 quickly just might be performing a
u=eful economic function.

Two impoxtant things, then, are happening on the rural-urban
fringe. One ix that property taxes are going up. The second is that
there 1= more interest in planning, Both of these phenomena lead to
interest in ditferential assessmaont. First, differentinl assessment serves
as o means for large land owners to cut their taxes. Second, it serves

s a tool for carrying out plans.

DIFFERENTIAL ASSESSMENT LAWS

This pressure for some sort of special treatment for farm and open
space land has led to legislative action in neavly half of our States,
and it is becoming increasingly havd to summarize these laws. In
hroad terms, however, they can still be eategorized in three groups.
I call the groups “preferential assessment,” “deferved taxation,” and
“pestrictive agreements.” 1 use the term, “differential assessneny’”’ to
denote all theee types, vollectively.

Preferential assessment

Under the preferential assessment. approach, land devoted to
agricultural use is assessed on the basis ol it value in that use, and
market values reflecting potential uses such s housing subdivisions
are ienored. The Maryland use-value assessment law is a good example

of this approach. 1t says in part . . lands which are actively
devoted to farm or agricultural use shall be assessed on the hasis of
aneh use, and shall not be assessed as if subdivided .. .7 The Act”

also provides for the State Department of Assessment and Taxation to
establish criterin for determining whether lands are bona fide farms
and qualify for preferentinl assessment. My current list shows laws of
this type in Arkansas, Colorado, Connecticut, Delaware, Florida,
Indinna, Towa, Marvland, New Mexico, and South Dakota. 1 should
note that not all of these laws elearly fall in this calegory—some other
rosearchers would classify a few of the States in one of the other
oroups. Murvland, for example, now has deferred taxation in some
limited cases. .

Opponents of these laws commonly raise several objections. In the
first place landowners are being given a substantind tax advantage
and little is required of then. In veturn, all they have to do is to keep
the land in agricultural use for the yvewr in question (or move accurately,
have it in agricultural nse on the assessment date, ad perhaps, for
9 or 3 venrs preceding). Furthermore, it is argned that nonfarmer
speculators suceeed in getling their land classified ws farm land by
condueting very minimal farming operations on i, and that the laws
benefit these speculators more than they do the bone firle Larmers.
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Deferved lazation

An example of the deferred tax law is found in New Jorsey. Specifi-
cally, the fands must he not less than & acres in area, and must be
determined by the assessing ofticer of (he taxing Jurisdiction o he
actively devoted to agricultneul or horticultneal uses and (o have been
so devoted for at least 2 successive years immediately preceding the
tax year inissue. When any-land assessed under this" Act passes info
nonagricultural uses n “rollbuck” tax is levied. This (ax is Tevied Tor
the year in which the land nse changes nnd the 2 vears imimedintely
preceeding, It is equal to the amount of tax which was saved, each
year, beeaunse of the speeial agrienltural assessment. Alaska, [Kentucky,
Minuesota, Oregon, Rhode Tsland, Texas, Utah, and Vireinia have
similar laws. Oregon charges interest on the deferred taxes. The effect,
of a deferred tax provision is to reimove some of the financial incentive
for an individual who is holding land for velutively near-term nrban
use to apply for the differential assessment. He will save very little
money. The effeet depends, in substantial measure, on the length of
the deferral perviod. )

An additional advantage claimed for the deferred tax is that it
provides additional revenue at exactly the time when it is needed for
new schools, sewer extensions, and other community services.
Restriclive agrecments

Both preferential assessment and the deferred tax leave the com-
nunity little choice. T the land is in agricultural use, it must be as-
sessecl on that basis, at feastif the owner applies for the assessiment.
The community may have decided that the farm i< in an area where
urban growth should be encouraged, but it has no alternative to aran(-
ing financial benefits to those who want to continue farming.

Several States have met this problem by legislation which altows the
local government and the landowner to enter into a volintary agree-
ment under which the landowner agrees to keep his land in agricul-
turad use for a period of five or ten vears into the futuve. Tn return he is
granted assessment on that basis. In Hawaii, the landowner may
petition the State. 1f the State finds that the land is suitable for the
tended use. aud that the use is in accordance with “the over-all
development plan of the State,” the petition is approved. The land-
owner forfeits any right (o change the use of his land for a minimum
period of ten years. The agreement is antomatically renewable in-
definitely, subject to cancellation by eithee party on five yvears’ notice
ntoany time after the fifth year. I'n other words, use of the land is
nitially restvicted for ten vears, and alwavs is vesteieted for five vears
into the future. I the owner fails to observe the restrictions on use of
his fand, all of the difference between the taxes that wore paid and
those that would have heen paid ander the higher use, back to the
time of the initial petition, becomes due. Five pereent interest is
chareed, ' .

The Calilornia law provides for legally binding, voluntary agree-
ments between  (he Jandowner and (he local ‘government. They
generally run for an initial term of ten years, are antomatically renew-

~able, and can be terminated only on five years' notice. Thus, as in
Hawaii, land nses ure initially restricted for ten years, and ave always
restiicted for at least five years into the future. The assessor is re-
guired to assess on the basis of the legully permitted uses.
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The Californin law has been extensively used; unofficlal estimates
indicated that nearly two million acres were covered in ecarly 1968,
and the number now is undoubtedly larger.

A new law in the State of Washington provides that once a land-
owner applies to have his farm or open space land taxed on its value in
that use, and is accepted by the Joeal legislative body, the Iand must
reain in that nse for ab least ten years. After the seventh year, the
awner can give three vears' notice of his desive to revert to the standard

‘method of taxation. When the land reverts to standard taxation, seven

vears' delerred taxes are collected, with interest. [f the owner [uils to
give the required notice and changes the use of the land, 14 yeury
deferred taxes, plus o 20 pereent penalty, ave colleeted, with interest.

A similar Iaw is on the statute books of Pennsylvania, but appears
to have had litile use.

EVALUATING DIFFERENTIAT ASSESSMENT LAWS

Earlier, we discussed the problems of development on the rural-
urban fringe, and the problems of the property tax. Now, we are in a
position to consider differential assessinent in relation to each of these
sets of problems.

One view of differential assessment is ds a tool for implementing a
community plan for land use and development. Differential assessment
is often rged beeause it will preserve farming, or because it will
preserve open space, both of which the advocates of differential assess-
ment obviously believe should be a part of the State Tand use policy.
There is a broader question involved here. What is the potential con-
tribution of differential ussessment to the carrying out of various land
use policies?

One thing we need to do is try to aveld semantic trups. [ will
cheerfully support the thesis that the world would have been a better
place if we had never invented the term “open space.” I'he problem
s not the actions taken in the name of open space; the majority of
these are justified. The problem is that the term covers up o lot of
fuzzy thinking which prevents us from really deciding how we want
to use our resources. We may not get the right kind of open space,
in the right place. Expeeially in a country such as ours, with a recent
history of widely dispersed settlement, open space is a very appealing’
concept. Too olten, people forget to ask the-uestion, “Open space for
what?” Open space has different meanings in different situations.
[t may mean reereational arcas: Parks, goll courses, and similar
Jand uses, Soutetimes, it appears to mean any low density land wse
other than a junkyurd or a dump. Open space may be a tool for foreing
city expansion into certain patterns and densities, or it may be areas
that have a particalarly valuable ecological role--salt marshes, for
exanple.

[ wounld suggest that discussions of differential assessment would
be advanced if we forgot about the “open space” terminology” and
(alked about (he speeific funetions of land which we have in mind.
Ior example, il we are talking about recreation, perhaps the tax
preference should be confined to reereation arcas. Farms are not
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usually recrcation areas. IT we are talking about channeling urban
development, then it may muake sense to olfer tuy preferences to
owners of land in those areas we do not want urban development, if
they agree not to permit such development. I we want to preserve
lands with particular ceological values, we might offer special tax
coneessions to the owners ol that land, conditioned on thewr keeping
the land in uses which are consistent with their ecologieal role,

In all of these instances, through, the community should considor
the speeitic uses that are consistent with the specific type ol open
spaece 1t wants to preserve, and restriet its subsidies to {hose URES.
In the case of farming, this might mean that all kinds of farming
would be granted special tax berefits, it might mean that no fariing
would get such benefits, or it might mean that only some. tvpes of
farming would be allowed the benefits, 11 might be all right, for
example, to let farmers ent hay in & marsh, alter a cortain date,
but not to let them grow vegetables theroe.-

If preservation of farming does have o place in the land use plan,
the next question must be whether differential assessment really
helps to preserve farming. Unfortunately there is little rescarch, and
it is hard to design any, to answer this question. The motives yhich
canse o farmer (o continue farming, or to quit, are complex aiid
varied. Factors other than cash income clearly influence dectsions to
stay in bursiness, und these factors are hard to identily and harder
to quantily. It does seem doubthul, however, that tax reductions
would foom large in o Farmer’s decisions when he is offered $5,000 to
87,000 per acre (the average 1963-65 prices near Washington, D.C1),
for his land.

One way to find out the effeets of differentinl assessment on land
use would be to compare the rates at which land moved out of farn-
ing with, and without, these programs. In the case of vestrictive
agreements, for example, it is known that the California law has been
extensively used, and that the penalties are strong enough so that
nearly all of that land is likely to remain in. agriculture for a number
of years. The crueial question, it seems, is how much of (he land now
under the California Land Conservation Act would have remained
in agrieultural use anyhow. On this point, [ kiow of little informa-
tion. I know of even fewer data on other so-called “open space”’
uses of land.

It these laws actually do help to preserve farming, then it may be
doubly important that they be restrictod only to- the areas in which
farming is to be preserved. Il tax benefits are made available in areas
which are planned to become urban arcas, they will restriet the
availabiility of land in those arcas and may encourage further “leap-
frogeing” ol wrban development, inerease the cost of bringing essential
public services to the growing population, handicap loeal planning
efforts, and eencrally obstrnet orderly development.

A closely related problem is the objection that these laws aro mainly
of benefit to speculators, rather than farmers. Aavone who owiis
land on the urban fringe is, perforce, speenlating, For these purposes,
however, a speculator seems (o be someone who s holding Tand
primarily Tor appreciation in value, rather than current production.
These laws seem most likely to benefit speenlators if three conditions
hold: (1) the benefits are made available to land which is in the prob-
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able path of urban expansion, (2) differentinl assessment 1s not effec-
tive in holding land in agriculture, and (3) the requirements for
obtaining differential assessment are easy to meet und restrictions
on future land use ave few. Under the first two conditions, many
farms are likely to pass into the hands of individuals who are not
primarily intevested i farming, and the third condition makes 1t
cusy lor these individuals to make the minimum effort necessary to
obtain differential assessment. This suggests that benefits to specula-
tors are likely to be greatest under the preferential assessment ap-
proach, and least under the restrictive agreement approach. The
L extent of the problem under deferred taxation is a function of the
length of the deferral period and the planning horizons of speculators.
Benefits to speeunlators will be greater il the deferral period is short
and planning horizons are long.

DIFFERENTIAL ASSESSMENT AND TAX POLICY

Adum Smith said taxes should be equitable, certain, convenient,
and .cconomical. These. criteria are stll eited. For our purposes,
however, 2 more modern set way be better: social justice, consisteney
with cconomic goals, case of administration and compliance, and
revemie adequacy. ,

[ think it 1= [air to say that the average economist trained in public
finance will be suspicious of differential assessment before he even
begins to study it, Thix is because he Tas had previous experience
with attempts to provide speeial benefits to special groups through
the tax system, and has seen that these attempts often produce new
inequities, seriously erode the revenue productivity of the tax, or
produce serious administrative problems. The question to investigate
ix whoether this initial skepticisnt is borne out by the facts.

Soelal justice

One of the main arguments usually advanced for differential
pssessment says that we need differential nssessment because farm
incomes are low in relation to the property taxes levied on farners.
Hlence, it is argued, farmers pay more property taxes n proportion to
their ability to pay than do other suburban residents, on the average.

That areument, like most, has another side. We have never st L=
factorily defined ability to pay taxes. Many people would argue,
thongh, that an individual’s wealth also affects lis ability to pay.
Favimers own s ot of yvaluable land on the rural urbuwit fringe, and
this wealth should be taken into account when costs of government
ave distributed among cilizens, .

Furthermore, other eitizens on the rural urban fringe pay taxes out
of proportion (o their incomes. I you lower the farmers’ taxes, you
will have to raise everyone else’s inorder to provide the same revenue.
This will intensify the differences among other taxpayers.

Thirdly, some argue that the farmer’s lack of income is partly an
illusion. He lacks cush income, but his net wortle often has gone up
substuntindly eaelt year as  vesult ol vising land prices.

Differential assessment is elaimod to serve soetal justice on another
sot of grounds, too; the farmer pays property taxes entirely out of
proportion to the benefits he recetved from loeal government, Op-
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ponents will avgue that this is triue of many other groups of suburban
residents and that exempting the farmer will ouly compound the prob-
lemis of some of the other residents. Some people will go a step further,
and argue that the property tax correlates so poorly with ability to
pay and with benefits reeecived that it should be replaced entirely or
greatly deemphasized as a source of locul finance.

I think we have to say that there is no clear answer to the question
of whether differential ussessment is morve equitable than ad ralorem
assessment, ”

Consistency with economic gouls

In one sense, all of the discussion of differential assessment and
development poliey was concerned with its consisteney with cconomic
goals. But we should consider some other gouls, such as price stability,
full employment, and cconomic efficiency. 1 doubt that the implica-
tions for price stability and for full employment are very important,
A-presumptive case can be made, on technical economic grounds, that
differential ussessment interferes with economic efficieney—-our ability
to get the most satisfaction we ean from our limited stock of resources.
But, with all sorts of other types of property already partly or wholly
exempt from the property tux, it is not clear that differential ns<ess-
ment makes the sitnation any. worse.
foase of adminisiration and compliance

Whatever clse one says about differentinl assessment, ease of ad-
ministration does not appear to be one of its virtues. Botly the process
of determining which property qualifies for the special (reatment and
the process of placing a value on the property seem to raise difficuft
problems. :

Under both the preferential assessment and the deferred  (ax
approaches, the comnion procedure is to provide a broad definition
of eligible property in the stutute, supplemented in some cuses by
administrative regulation, and then leave the assessor to apply these
ritles to determine whether a particular parcel of property qualifies, It
is apparently not casy to write a set of rules which do nof leave a eood
deal to the disceretion of the assessor, and the assessor is not ordinarily
thought of as a policy-making official,

Related, and probably more difficult, is the problem of finding a
value for Jand in agricultural use. In theory, one capitalizes the carning
power of land when devoted to the permitted uses. In practice, this
ws difficult. Further, the assessor likes to have comparable sales ngainst
which to cheek his assessments. These are never sy Lo find, but they
are much harder under differential assessment, since there will be Tew
sales i which the price refleets only agricultural vahie. Aguin, the
approach used in California, Hawaii, and Washingion nay he an
mmprovemoent.

Since the restrietion runs with the land. there ave likely to he a few
sales inwhich the permitted uses are the only ones prineipally involved,

Svenin theory, however, the problent of defining n relevant standard
of value inder differentin assessment ix not a particularly simple one.
Atleast in the case of normal assessment, we have market valne as a
standard. When we move (o differential assessiment, we issess on he
busis of value in agriculture. The ttouble is that there secem to he at
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least two interpretations for that term: (1) What the Tand would be
worth on the market if it weve o hundred mites or more front the nearest
city. (2) The capitalized value of the earnings from thoe land.

Phe delerred  tax approach vequires the assessor to ke p two sets
of records, and assessors typically object to the additional paperwork.
Lt has never boen clear to me, however, to what extent this was simply
an objection to the paperwork, and to what extent it was an objection
to the who'e ot of prohiems involved in finding a value m agricultural
use, A

One good thing can be said about differential assessment from an
administrative standpoint. Insome areas where differential assessment
laws are not in effect, there appears to be strong pressure on local
assessors to provide preference on an informal basis. At least the.
differential assessment laws. bring these de fueto preferences out nmto
the open.

Revenne adequacy

One way of phrasing the revemie adequacy (uestion, in this con-
(ext. is *ITow much will general property tax rates have to be raised
(o maintain revenue, if differential assessment is enacted?” A recent
study of eight counties in Maryland found that the median increase
in the property tax rate needed to maintain revenues was just under
5 pereent, the highest was 13 pereent. On the other hand, T understand
that preliminary studies in California indicate relatively small impacts
on revenues,

CONCLTUBIONS

Tn the light of the slow rate at which our property tax institutions
change in this country, it seems to me that adoption ol differential
assossiment laws by nearly hall of the States in the last 15 years is
just short of w phenomenal rate of change. The process started with
“the relatively snuple preferential assessment approach. Recognition
of the problems ussociated with this approach led first to the deferred
tax appronch and later to the vestrictive agreement approach.

Some yvears ago two professors at the University ol Chicago wrote
2 ook entitled ~The TUneasy Case for Progressive Taxation.”” “Their
point was not that there was anything clearly wrong with progressive
taxation. Rather, they avgued that most ol the argumoents advaneed
for it had Maws in then, and the case for progressive taxation was not
proved. 1 one wanted, 1o, support progressive taxes, we had to do it-
beeause e thought they were fair, not beeause of any scientific
arguments.

[t seems to me the case for differentinl assessment 15 similarly
uneasy, There = little solid evidence to tell whether differential
assessiment will actually preserve farmland, or “open space” in its
varions Torms, but it seems:to be donbtful that it will have much
offeet. TF this is the rewson lor passing the law, the public might well
demand strong commitment to keep the fand in Tarmuse, ws the people
of Californiu, 1Tawaii, and Washington have done.

The case for and against differentind assessment as an imstoiment,
of tax poliey is equally uneasy. One can make 2 perlectly good argu-
ment for differeritinl  assessment—-cven in its plain prelerential
assessmoent form—on (he basis of tax cquity. One can also make o
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perfeetly good argument ogainst differential assessment on these
grounds. It does complicate tax administration, and it may cost a
substantial amount of vrevenue.

In short, T do not have a conclusion for or against differential
assessment to leave for you this moring. T hope [ have succeedod
in bringing together some of the relevant faets for vou, and left yon
with some other nagging questions to ponder as the other speakers
cn this panel bring you other facts and viewpoints to consider.

ERIC 91

Aruitoxt provided by Eic:




DIFFERENTIAL ASSESSMENT OF OPEN SPACE AND
FARMLAND '

[y Thomas F. Hady, Chief, Community Resources Branch, Rural Development
Service, U.N. Department of Agriculture®]

Back in the late 1950’s, Maryland adopted a new approach to
assessing farmland in the State. In essence, the legislature told the
asses=ors to assess this land as if 1t were of value only for farming and
to ignore other uses. Since that tine, roughly two-thirds of the States
have adopted similar laws. Given the glacial pace with which innova-
tions frequently are adopted in the property tax field, the rise of
differential assessment is o phenomenon of some interest.

My sssignment here is principally to discuss the rapid rise in rural-
arbant tand values and to summarize the various approaches to
differentinl assessment which the various States are using. I am
eoing to do that in reverse order. I believe the motivations for adopting
ifforential assessment laws fall into two broad categories. The first
ecategory might be summuarized as the equity arguments. These are
the various arguments which say thab assessment of farmland on the
busis of its market value produces tax linbilities for the farmer which
are entirely out ol line with his current money inconie. Recent change
in farmland values are an especially relevant fact in this cliscussion,
and T want to talk about them later. The second broad eategory of
reasons for adopting differential assessment has to do with its presumed
offectivoness as a tool for influencing the pace and direction of de-
velopment : differential assessment to preserve open space and similar
land uses. '

T.ot e turn first, lowever, to the problem of describing State
differentinl assessment laws so that we know better the phenomenon
we are talking about. Describing these laws has-become increasingly
difficult in the last few vears because of the increasing variety of laws,
T still like to cutegorize the laws in three broad groups: preferential
assessmoent, deferred taxes, and restrictive agreemeits. However, it 1s
incrensingly the ease that the program in individual States fits into
more than one of those prototypes, and it is also true that there is a
laree variety within each of the three types. ,

The preferentinl assessment approach was, hy'storically, the first of
the approaches to be nsed. It originated in Ma ytand and one or two
other States during “lie latter part of the 1950’s. Under this approach,
land devoted to agricultural use is to be assessed on the basis of its
value in that use. The fact that the Tand may be worth, say tmn
times as much for a housing subdivision 1s to be ignored. Typically,
there are no restrictions placed on the use which the owner can malke
of the land in the future. If the landowner wants to build liouses on it
next year, there is no impediment to his doing so. Some States, like

“Particular aeknowledgment is due Ann Sibold for her contributions to this paper.
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Delaware, require that the land be in agricultural use for several years
beforve it is eligible for preferential assessment; others require only
that it be in agricultural use on the assessment date. Some Stutes
grant preferential assessment only if the landowner applies for It;
others grant it to all aericultural land, whether or not the owner
applies. Ovdinarily, the Tocal government has no choice but to grant
prefevential assessment to any landowner who meets (he statutory
eriteria. In other words, they cannot say “We will zone this area for
agricul ure and allow preferential assessment; we will zone that area
tor housing and will not grant preferentinl assessment for agriculfural
u-es.” ’

At present, T classify nine States as having preferential assessment
faws. They are Arkansas, Colorado, Delaware, Florida, Indiana, Towa,

. New Mexico, South Dakota, and Wyoming.

The deferred tax is now the most common approach to differential
assessment in the U.S., being used by some 18 States at present.
Under the deferred tayx, land in agricultural use is assessed on the
basis of that use, just as it was under preferential ussessment. How-
ever, there is an additional provision for collecting back some of the
taxes the landowner has saved if he changes the.use of the land. Tn g
typical situation, the assessor will record (wo values when he makes his
annual assessment. He vecords the value of the land in agricultural
use, and he records the value which he would have placed on the land
had the deferred tax law not been on the books. Then if the land use
changes, the assessor can go back and caleulate what the taxes would
have beenin the absence of the special assessment, and for-a period of
years, the difference is collected. Tn order to simplify the assessor's
task, a few States are now developing deferred tak arrangements
which base the tax on the market value at the time the land use
changes, rather than on the taxes forgone over the years. This mnakes
it wunecessary for the tax assessor to determine and record two values
every year: Reeent laws in Connecticut and New Hampshire are
examples.

Where the more typical provision, pro viding for collecting the taxes
actually foregone, is used, the typical deferral period is for three YOrs.
In other words, if the owner changes the land to some use which does
not qualify under the law, the deferred tax is levied for the current
year and the two years immediately preceding. A fow States, however,
use fonger terms and several also charge interest on the taxoes forgone.

A deferred tax provision removes some of the financial incentive for

; an individual who is holding land for relatively near-term urban use to

apply for the differential assesement. He may save very little money.
For example, an individual who expected to hold a tract near a free-
way interchange for about ten years and then build a large shopping
center on it probably would not be muceh deterred by a deferred tax
provision for a typical State with a three-year tax deferral. He could
still save a substantial part of seven years’ taxes by qualifving his
property as a farm. In the typical State with no interest chacges, evon
a ten-vear deferral period would permit him to make money on the
mterest carvings on his annual tax “savings” from the time the taxes
- would have been due to the time he actually had to pay them because
4 he built the shopping center. -
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Currently, 18 States have deferred tax laws: Alaska, Connecticut,
Hawaii, lllinois, Kentucky, Maine, Maryland, Minnesota, Montana,
New Hnmpshue New Jersey, New York, North ()iuolum ()I(‘O‘O]l
Rhode Island, Texas, Utah, and Vi irginia.

Landowners typically must apply in order to got the benefit of these
laws. Often, they must reapply every year, and 1 understand a fow
States have had difficulty with owners who simply forgot to reapply,
even though their Jand use had not ehanged, and buddonl\ were mce(l
with a bill fer three years’ deferred taxes.

Local governments, on the other hand, ordinarily have no choice
but to rrmnl the tax deferral to any Jandowner who' npph(‘s and whose
property meets the statutory definitions. In Virginia, county boards
have the option of ndophnq the tax deferral or not. Once they adopt
the law, they must apply it to all qualified properties.

The third eroup of Jaws are those which provide for an agreement
between the landowner and the State or local government. The land-
owner agrees to restrict the userof his land for g period of years. The
local tr()vmnm(‘nt agrees to provide certain tax concessions. Typically,
the use of the land 1s initially restricted for about ten years, and cither
party must give several years’ notice if he intends to chnnoc‘ land use.
Alter he gives that notice, etther the land reverts to standard taxation,
or somo l_\ pe of charges ave imposed. If the owner changes the land
wse without following the preseribed procedures, much more stringent
penalties are imposed. For example, if the landowner fails to follow the
preseribed procedures in Washington and changes the use of his land,
deferved taxes plus a 20 pereent penalty, plus interest, are colloctc(l

The law in Washington provides a rroo(l example for other features
of the restrictive agrecments approach. The landowner applies to have
his farm or open space land taxed on its value in that use. Applications
for classification as agricultural fand ave made to the connty assessor.
Applications for open space or timber land classifications are made to
the county legislative authority, which may evaluate the henefits to
the general welfare in preserving the current use of the land and
compare it with the loss in revenue. Onee the application has been
aceepted, the Tand must remain in agricultural or open space use for
at least ten years,

After the eighth year, the owner can give two years’ notice of his
desive to revert to the standard method of taxation. When the Jand
reverts to stundard taxation, seven years’ deferred taxes are collected,
wilh interest. I have already noted the severe penalties if the owner
fails to earry out the agreement. Similar laws are on the statute books
in Hawali, California, Maine, Pennsyivania, and Vermont. However,
they appear to have had little use in those last three States. Florida
has such o law for park, recreational, and open space land, and
Marvland for woodland and country clubs.

The New York law has clements of several of the types of laws I
have deseribed. In New York, landowners can petition for an agri-
euliural distriet. The pmpomﬂ is approved by the county lorrlsJ‘LU\‘ ——
body, which may modify the boundaries of the distries. Ifit aApproves,
the pm]msul ix submitted to the State government which reviews it for
consisteney with State plans, Onee the agricultural distriet has been
created, it will be reviewed overy eight years. Land in agricultural
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distriets is eligible for assessment on the basis of agricultural value if
it meets certain additional eriteria. [f the land is converted to another
use, deferred taxes mve collected for the past five yeavs, If land is not
in an agricultural disiriet, but is in agricultural use and meets other
eriterin, it s eligible to *be included in an agreement. The owner
commits the land to agricultural use for the next cight yvears, and it is
cligible for taxation on the basis of agrienluural value. Commitments
must be filed annually. Converting farmland to another use during
the eight years subjeets the property owner to a penalty, in addition
to taxes, of an amount equal to twice the taxes due on all the com-
mitted land in the following vear.

Let me turn now to several of the overall characteristies of these
laws. One problem faced by drafters of differential assessment laws

in every case is that of defiming the uses to be permitted on land which

is given differentinl assessment. Some States restrict the program
entirely to agriculture or to agriculture and horticulture. Others
extend the provisions to forest lands, and still others permit a variety
ol open space uses, including goll courses, wetlands, and other uses
of scenie. recreational, or ecological value. Definitions of agricultuve
also vary. Some laws leave the meaning of “agricultural use” largely
to the judgment of the local assessor, sometimes with a local board
to help him. Others attempt to spell it out in more specifie ters.
For example, Oregon says it is “the current employment of land for
the purpose of obtaining o profit in money by raising, harvesting,
aud selling erops, or by the feeding, breeding, management and sale
of livestock, poultry, [ete.” Definitional problems are particularly
acute if the legixlation attempis to distinguish between “bona fide
farmers” and “speculators” and to give benefits to one and not to
the other. In an attempt to do this, some Stales require that some
proportion of the landowner’s income come from farming. Frequently,
the States provide that the land must have been in agricultural use
for a specified number of years. Sometimes they use minimum acreage,
incone, sales, revenue or productivity requirements. Here in Florida,
il the sales price of the land is more than three times its agricultural
assessment, there is o vebuttable presumption that it is not in agri-
cultnral use. Land owned by corporations is not cligible in a few
States, und at least (wo States require that the farm be the owner’s
residence or have been in his possession for o number of years:

Chuaracteristies of the land and its use are also used. Some States

consider whether the way land is being fertilized, limed, tilled, mowed,
or reforested suggests that i€ is commercial agricultural use. The
zoning of the land is important in some States.

A few States have extended their differential assessment laws to
inelude open space land, not necessarily unsed in agriculture. For
example, Conuecticut includes in open space land, Tand which would
help conservation of natural or scenic resources, protect water supplics,
promote conservation, enhanee publie vecreation opportunities,
preserve historie sites, promote orderly nrban development and «
couple ol .other eategones. Decisions about whether o given tract
of land would meet these requirements normally are left to local
planning commissions, county hoards, or other representative bodies.

A second major arvea in wluelt cach of the States has had made a
decision has been that of determining agricultural value. Provisions
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for defining the standard of vatue to be used for land granted differ-
ential assessment” vary cousiderably, Some States merely provide
that lands in agricultural use shall be assessed on the basis of that
use. Other States are more specifie. Ovegon, for example, permits
the use of comparable sales (market value), but only i those sales
are found to be “under conditions that justify the purchase of such
agricultural land by a prudent investor for farm use.” In the absence
of usable comparable sales figures, Oregon assessors join assessors in

a number of other States in using a capitalization approach. Often,

the capitalization rate is set by the State tax department. New
Jersey and o few other States go a step further and provide advisory
values for various classes of land i the State. The local assessor
then determines the capabilities of the land he is assessing and applies
the value.

With that description of State prograuns, let me turn to the question
of objectives in passing laws of this tvpe. As I have indicated, they
fall into two broad categories: the equity question and the problem
of influencing the pace and divection of development. Let's turn first
to the equity question.

The equity arguments for differential assessment come in a number
of shapes and sizes. Largely, though, they boil down to an argument
that the farmer pays high property taxes, compared to his limited
money income. Several factors account for this. In a rural-urban
fringe aren land values rise very rapidly because of the potential use
of the land resources for high intensity urban uses. If taxes are levied
on the basis of this higher value, they are likely to be quite out of line
with the ammual money income earued from farming the property.
Compounding this problem, of course, is the fact that local government
revenue needs rise rapidly in areas which are becoming urbanized.
As a result, tax rates are not likely to go down in the face of a rapidly
rising tax base, and the rates may even rise. .

Muny people feel that these rapidly rising taxes create an unfair
situation for farmers in the area. The farm may have been in the family
for several generntions, and the curvent operator may be a dedicated
tarmer. Perhaps all he wants to do is continue farming for the re-
mainder of his working life. In the face of high taxes, it may be ex-
tremely difficult for him to do so. Alternatively, many people seem
to feol that it is unfuir for the farmer to have to sell out faurly carly
in the ripeniug process of his land to some other individual, commonly
termed n speeutator, who will hold the tand until it is ripe for urban
development, They think the farmer should get the full benefits of
the inerease in land values. The result of both of these arguments is
n further argument for some type of differential assessment.

In the farming areas more removed from urban centers, there are
still situations which some people argue are nequitable. Farmland
values in general in the United States have risen steadily and fairly
rapidly in recent vears, They rose by 120 percent in the period from
1960 fo 1973. They rose 13 pereent m one year afone from March of
1972 until Marelr of 1973. Needless to say, an asset with this kind of
a record for increasing in value generates investment demand above
that produced by its current annual earming capacity. The market
seems to be discouinting n very Jong period of earnings or clse expecting
n substantial increase in carnings. Substantially the same thing may
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have happened to farmland values as has happened to the prices of
growth stocks on the New York stock exchange. They both sell at

“high multiples of current carnings,

In the face of this fact, however, the individual farmer may face
cash shortage. EHis annual money income represents only o part of the
total return he gets, "The other part comes in the form of appreciation

in bis lund values, but it is vary havd for him to realize that apprecia-

tion in hard cash without selling out. (This inerease in land values
has olten been pointed to as the farmer’s chief retirement plan.)
Nevertheless, farm real estate taxes-—averaging $2.63 an acre in
197 l——must be paid anmually and therefore must be paid out of
current money income. As a percentage of gross farm inconie, taxes
levied on farm veal estate in the United States rose from 3.2 pereent
of gross farm income in 1960 to 4.3 percent in 1971, The average TS,
farmer in 1971 paid $1.21 per $100 of estimated market value of his
property, up from $0.97 per $100 market value in 1960.

Claims of inequities are basieally noneconomic propositions and
therefore they are ontside my competence as an cconomist to evaluate.
(Of cowrse, as o private citizen I am entitled to the same privileges
of having au opinion as anyone else.) Two factual (uestions ought to
be raised, however. One is whether there are not other groups in
society who have similar types of problems, and the second is whether
a differential assessment program is the most efficient method of
mecting these problems. For example, the aged and poor have similar
difficulties making their payments. A number of States have moved
to mect these problems with so-called cireuit-breaker approaches.

The second =et of reasons for States to pass differential assessment

laws revolve around the increasing interest in the United States in-

controlling the location and pace of development. In part, this stems
from our resurgent interest in ccology; and in part it stems from a
simiple desire to get some additional control over the way in which
our cities grow. Differential assessment is urged as a tool for carrving
out these programs,

It seems to me'that three questions need to be asked if one is con-
sidering a diffevential assessment law as a tool for controlling land use.
These uestions might be phrased as (1) What do yvou want to do?
(2) Will differential assessment help do it? and (3" Will +Ji.ferential
assessment have unacceptable side effects?

The question-6f what do you want to do is an important one. The
term open space can cover a multitude of things, ranging fronm a salt
marsh which is valuable for eceological reasons to an urban park to a
farm whose chief value is the faet that city kids ean get some idea of
what a farm 13 like when they drive by on the road. Not all kinds of
open space are equally useful for all kinds of purposes. For example,
the average farmer, with some considerable justification, objects to
having urban residents use his pasture as a pienie ground. It pienic
gronnds are what is wanted, a differential assessment law aimed at
agriculture will not be particularly useful. 1f; on the other hand, the
purpose is to channel development into certain areas, one way of
doing it may be to preserve farming in other areas. So it is important
to know what it ix yon want (o do before yvou sel out to do it.

The second uestion, will differential assessment help, involves a
number of issues, but one of the most important is the question of
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the effects of differential assessment laws in preserving land use.
Professor Barron is going to talk about this question later in our
session this morning, o [ will pass it by,

There are two important issues involved in the third question, that
of side effeets, One is difficulties of administration, which Mr. Shipp
will discuss next. The other is problems of increasing taxes on other
property, not accorded differential assessment, which Professor Barron
15 due Lo diseuss,

However, since 1 don’t know what either Mr. Shipp or Professor
Barron expect to say, | will take this opportunity to leave vou with a
fesy of my own conelusions about differential asses ~ent. I'emphasize
that these are my ndividual conelusions as a stutent of the property
tax, uid they are not necessarily positions of the U.S. Depavtment of
Agriculture or ol any of my associates, From the viewpoint of equity,
I have indicated I do not feel qualified to pass judgment as an econo-
mist on the question, “Are farmers taxed fairly?” However, it the
pereeived problem is one of farmers’ income being inadoquate to pay
their taxes. and if a complete alternative to the property tax can’t
be Tound, I would seriously consider some sort of a circuit-breaker
approach. I the problem to be solved is one of guiding land use,
differential assessment may have something to offer. But, it scems
to me probable that it will have something to offer only if it is used as
one of a rather large kit of tools for guiding development, and it is
likely to he most effective in the contract and agreenient form, where
land use ix restricted by agreements with some sharp teeth,
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STATUS OF AD VALOREM TAXATION ON RURAL LAND
IN GEORGIA—1972 -

[By C. B. Osborn, R. W. Jones and I. A, Hargreaves, Jr.]

| ABSTRACT

Portrayved and deseribed in this report are trends in the
rapidly changing tax situation on rural lands in Georgia
throngh 1972, State-imposed tax digest factoring dramatically
increased assessed valuations from 1971 to 1972. Although
reductions I millage in most counties partially offsct these
increases, significant hikes in taxes on all types of rural lands

©were still evident. Digest [actoring and inequitable rural
property tax levels cansed significant coneern among loeal tax
officials. Solutions applied to similar problems in other states,
and a proposal [or Georgia, ave presented.

Tn 1963 the University of Georgia School of Forest Resources began
conducting periodic investigations into Georgia’s rural property tax
situation. This rescarch paper is the fifth in the series of publications
enumerating the results of these surveys.' It updates Georgia’s rural
property tax picture with information for 1971 and 1972 and also

" sumuarizes statewide trends since 1963.

PROCEDURES AND DEFINITION OF TERMS

As for previous surveys, personnel of the Georgia Forestry Com-
mission interviewed taxtofficials in each county of the state, except
as indicated in Figure 1. Tax officials were asked to provide vepre-
sentative high and low assessed values per acre for forest and non-
forest land as well as millage rates for their counties. Non-forest
land includes cropland.

Fair mavket value was computed by multiplying reported assessed
value by 2, while tax per acre was determined by multiplyving assess-
ments by the millage and dividing the product by 1,000. Midpoint
values of each county’s fair market value, tax per acre, and millage,
were rank-ordered. :

Statewide means and medians were then determined for each
parameter (Table 1). As concluded from previous surveys, the median
proved a better indicutor of central tendeney than tlie mean hecause
the latter is so strongly influcreed by high property valuations in
the relatively few counties experiencing rapid growth. The 1972

t Other publieations iuclude: (1) Leon A, Tlargreaves, Jr., c:l al: **The Property ‘Tax on Forest Lands in
Georgin,” Georgin Forest Reseatell Coupeil Report No. 12, Jan, 1965, () L, A, Hargreaves, R.W.Jones
and 1. M. Sanders, “Effeels of Property Revalitation and Taxation on Georgia's Forest Lands.” 6.0 R.C.
Rpt. Ne. i2—supplement, Dee, 1967, 3y R, W, Jones, L. A Tlargreaves ad C. B, Oshor, “Ueorgia's

Rutral Tax Posture,’” 1968, (L F.R.C. Res. Paper No. 3), Feb, 169, (9 R, WoJones and L. A, Hargreaves,
“Ad Valorem Taxeson Georgia’s Rural Lands,” 1970, (L F.R.C. Res. Pap. No. 67, Mar. 1971,
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FIGURE 1 - COUNTIES EXCLUDED FROM SURVEY

: \
data reflect substantial increases in assessments that resilied from
extensive county tax digest factoring as requirec by the State Revenue
Department.

THE CURRENT SITUATION

From 1971 to 1972, median reported fair market value jumped
from $100 to $161 on forest land, a 61¢% increase. Non-forest land
value increased by 5967, up from $134 to $213 (Table 1 and Figure 2).
These dramatic hikes in valuation—greater than av any previous
time——are attributed to significant state-imposed boosts in county
tax digests, More than two-thirds of Georgia’s counties were required
to adjust their tax digests upwardly by amounts ranging from 49 to
161C%. Indicative of the impact of these increases were assertions by

ERIC 100

L}




95
$210 213 2l
5160 161 160
e -
$150 K $150
2 =
$140 S a $140
A 2
g R He B P 5 $130
S = = 125
| 2 | oz $120
- Eglame 1o ‘ Siio
| 35 ) . \
* 1 s100 N 100 $100
§ ] 98 o 98,
Sg $ %0 $ 90
221 s w0 82 5 80
a T
=ty 570
z= 0 70 70
g § 60 5 $ 60
1850 52 $ 50
47
$ 30 19 3 § a0
32
$ 30 2 $ 30
g ol e Q
$ 1963 I 1964 l 1965 1966 1967 1968 1969 1970 1971 1972 s
; FIGURE 2 - STATEWIDE MEDIAN REPORTED FAIR MARKET VALUE PER ACRE {1963 - 1972)
1
TABLE 1.—STATEWIDE SUMMARY OF 1971-72 SURVEY OF AO VALOREM TAXES ON RURAL LAND
IN GEORGIA
Farest land Nonforest land
Medlan Mean Median Mean
Fair market value:
& RSP $100 $132 $124 3189
) 2 $161 $239 $213 $317
Percent chang®. « oo oomeocamcoimmiccees +61 +81 59 68
Tax per acre:
19 $1.19 $1.64 $1.56 §2.41
$1.34 $2.50 $1.91 $3.37
+13 452 +22 o a0
30,00 o e eimeas 30. 55
22,25 e 23,55
=28 o immeidcmmanaa —23

officials interviewed in 61 counties that {actoring caused some assessed
property values to exceed the legal level of 409, of fair market value.
Decreases in millage partially offset the effects of higher valuation
in most counties. The median statewide millage came down from $30.00
in 1971 to $22.25 in 1972, a 269, decrease (Table 1 and Figure 3).-
Nevertheless, median tax per acre on forest land increased by
129, —from $1.19 in 1971 to $1.34 in 1972 (Table 1). This was more
than twice the 69 increase registered between 1970 and 1971, but
still below the nine-year average annual increase of 16%. On non-
forest lands, the 1971-1972 jump was from $1.56 to $1.91, a 229%, gain.
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FIGURE 3 - STATEWIDE MEDIAN MILLAGE (1963 - 1972]

This compares with a 1970-1971 increase of 99, and an average annual
accretion of 179,
THE TREND SINCE 1963

Taxes on rural lands in Georgia have increased dramatically in the
last decade (Figure 5). In 1963, the median tax per acre on forest land
was only $0.36. Comparison with a 1972 median of $1.34 reveals a
2729%, increase. Non-forested rural land experienced an increase of
315%, as median taxes rose from $0.46 to $1.91 per acre during the
same period.

These overall increases figure out to an annual rate of about 169,
and 179%, for forest and non-forest land, respectively. Nation-wide,
the awverage annual increase in taxes per acre levied on farm real
estate, including both land and improvements, has been about 89
during the period 1963-1971 (Figure 4).

CONCERNED TAX OFFICIALS

During the survey, tax officials were also asked to respond to two
other questions requiring seasoned opinions of the rural property tax
situation in their counties. When asked, “Have rising property, faxes
created undue or unequal burdéns on rural landowners?”’, officials in
93 counties reported “Yes”; 59 “No”; and six did not respond.?

In answer to the query, “Have rising ad valorem taxes contributed
to disposal of land by rural landowners?”’, respondents in 58 counties
believed they had, 99 answered “No”, and one was undecided.?
A number of county officials reported that they anticipated legal action
as a result of state-required digest factoring—a pred'\ction that has
since proven accurate. -

? Pike county excluded.
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FIGURE 4 — PERCENTAGE INCREASE IN
PER ACRE (1963 - 1971)
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o United States Georgia Georgia
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SGURCE: Adapted from survey data and Farm Real Estate Taxes — Re-
cent Tréends and Developments. U.S.D.A.. Economic Research
Service, Feb., 1973.

RESPONDING TO THE CONCERN

’

Many other states with growing economies have been facing the
same problems in recent years. To improve their situations, 27 states
had enacted use-value assessment laws by the end of 1971. Although
these laws took various forms, all were designed to protect rural
property from prohibitive tax levies which might force conversion of
land from agriculture or forestry to other uses.’ ,

3 Raleigh Barlowe, "Use-Value Assessment: Tn Retrospect,” Paper presented at a conference of “Era

of Decision—Property Tax Tssues in the '70's,” sl)qnsored by the Southern Land Economies Research
Committee snd the Southern Work Group on Real Property Taxation, May 24, 1973,
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FIGURE 5 — STATEWIDE MEDIAN REPORTED TAX PER ACRE {1953 - 1972)

Some states classify crop, forest, and pasture land in lower tax-
assessment categories. Nine states provide for the assessment of
farm and forest lands at their current-use value. Some states require
zoning of areas designated for agricultural use-valuec assessment,
while others provide for -oluntary agreements between landowners
and state or local government. Under contract provisions, the land-
owner agrees to keep his land in specified usage—i.c., agricultural,
open-space, or forest—in return for special use-value tax assessment.?

Much of the rationale for use-value assessment stems from the
effects of so-called “urban-sprawl” into the country-side surrounding
metropolitan areas. People whose livelihood depends upon farming
or forestry—enterprises typically characterized by high costs, high
r.sks, and low profit margins—find themselves faced with rapidly
rising taxes as assessors equate values of such land with that in nearby*
subdivisions and other developments. Most local governments
recognize the plight of the rural landowner, but spiraling costs of
providing additional schools, roads, and other public services have
necessitated revenue requirements which prevent more equitable
trestment,.

Extensive research and aralysis have suggested that land valuation
is at the heart of Georgia’s ad valorem tax crisis. Instead of the present
valuation concept of “fair market value” (based upon the amount
of money for which other land of supposedly “comparable’” worth
has been recently sold), present use woua d appear to be a more rational
basis for determining what tax burden our valuable agricultural and

. forested lands should bear. Of the many variations of use-value assess- -
ment, the approach deemed most operationally feasible and practicable
would be one by which rural land is appraised on the basis of its
productivity—that is, its potential for producing farm and forest
crops. Such a system of valuation would enable statewide equalization
of rural property values and provide stable revenues to the county
treasury. :

3 Bee footnote, p. 97.
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FARMING IN THE CITY’S SHADOW

URBANIZATION OF LAND AND CHANGES IN FARM OUTPUT IN
STANDARD METROPOLITAN STATISTICAL ARBAS, 1960-70

[By Robert C. Otte*]

INTRODUCTION

Throughout U.S. history the percentage of population living and
working in urban areas has been increasing. In recent years, the
amount of land used per capita for residential, industrial, commercial,
and transportation purposes has also increased. These changes add up
to a sizable continuing demand for land for urban use. \

This report examines population increases and changes in distri-
bution and the attendant land use changes between publication of the
latest two Censuses of Population.! It also appraises the nature and
extent of agricultural resources and agricultural activity in urbaniz-
ing areas of changes that occurred between 1960 and 1970.

POPULATION DISTRIBUTION

For many years, the U.S. population increasingly became dispersed
as new land was settled and brought into production.” However, the
recent trend has been toward greater population concentration. In
1950, 5 percent of the U.S. counties had nearly 57 percent of the popu-
lation; by 1970, their share had risen to about 61 percent. The Gini
ratio, an index of concentration, increased from .769 to .802 (table 1).

Population increases and decreases from 1960 to 1970, county by
county, also indicate increasing population concentration. During
that period, population increased in 1,744 counties and decreased in
1,372 counties. The net population increase of the 48 contiguous states
was 23.7 million people. But, expanding areas, comprising 56 percent
of the counties, had to accommodate more than 26 million additional
people (table 2). . .

Intercounty population shifts were greatest in the Northern Plains
(fig. 1). From 1960 to 1970, the population in 77 of the region’s counties
increased by 347,000; in 242 counties, it decreased 236,000. Some
states had particularly dramatic intercounty shifts. North Dakota
had a net loss of 10,000 people, but seven of its counties gained a total
of 43,000. In Mississippi, 33 counties gained 144,000 people and the
other 49 counties lost 105,000—{or a nct/gain of 39,000.

'Agriculturn‘l Economist, Natural Resource Economic Division, Economic Research Service, U.S.

Department of Agriculture. .
' Department of Commerce, Bureau of the Census. Censuses of Population, 1960 and 1970.
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FARM PRODUCTION REGIONS
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I1GURE 1

TABLE 1.—CONCENTRATION OF POPULATION IN THE 48 CONTIGUOUS STATES, 1950-70

tem ! 1850 1960 1970

Percent of population

Proportion of counties:

Top I percent...___.__. Z 35.6 35.5 34,9

Top 5 percent. __ 56,8 59,1 60.8

Top 10 percent__ 67.2 70.2 71.8

... Top 25 percent. . 82,8 84.9 86, 3

- Top S0 percent. . TTTITTITTIIIIIIITIITIm e 95,3 95,8 96, 3
Gini ratio 2

Population coneentration...._________________ ... . 769 . 789 . 802

o Millions
Total population. . ... 150.6 178.5 202.1

13,117, including independent citjes.
2 Zero would mean equal distribution, Unity would be maximum concentration or inequality.

S°|u{§§éRura] Development. President’s Annual Report to the Congress on Government Services to Rural America; p. 9,
April .

About 70 percent of the U.S. population resides within the Standard
Metropolitan Statistical Areas > designated by the Bureau of the
Census (fig. 2). These same areas had 67 percent of the population in
1960 (although many of the areas were not designated as SMSA’s
at that time). This increased share also reflects the movement toward
greater concentrations of population (table 3).

2 An SMSA is a group of counties defined 85 an entire area in or around a city or community of at least
30,000 people in which activities form an integrated economic and social system. In 1970, there were 242
SMSA’s in the 48 contiguous states and 1 in Hawali, The niainland SMSA’s comprised 459 eounties, In this
study, data were developed for both 1960 and 1970 for the area (459 counties) that was within SMSA's de-
signated in 1970.
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TABLE 2.--POPULATION CHANGES, BY REGION, 1960-70

Counties showing population

Total population {ncrease Decrease Net

(thausands) popuiation

R —_—— Population Popuiation increase

Region! 1970 1960 Counties (thousands) ~ Counties (thousands) (thousands)

Nartheast . _._.___..._. 54,268 48, 988 199 . 5,790 46 510 5, 280

Lake ... 17,098 15, 189 166 1,998 76 89 1,909

Corn Belt_______. 34, 461 31,527 284 3,293 212 359 2,934

Northern Plains... 5,014 4,903 77 347 242 236 111

Appalachian______ 18,617 16, 988 291 1,977 218 348 1, 625
Southeast____.._ 17,414 14, 545 212 3,007 127 " 138 2, 869 \

Delta.. ... Ry 7,781 7,221 124 770 .97 210 560

Southern Plains... 13,756 11, 908 146 2,118 185 270 1,848

Mountain. .. ... 8,281 6,855 139 1,578 . 142 152, 1, 426

PaCifice oo ceuoeiaaa s 25, 453 20,339 106 5,169 27 55°* 5114

48 contiguous .
Stites: R, 202, 143 178, 463 1,744 26,047 1,372 2,367 23, 680
1See fig. 1.

Source of data: Department of Commerce, Bureau of the Census Censuses of Population.

TABLE 3.—POPULATION [N SMSA COUNTIES

[tn percent}
Population in SMSA's ¢

Reglan 1970 1960

80.4 80.8

67.3 67.6

70.8 69.5

34.9 316

Appalachian 45.6 42.2
Southeast. 56.0 52.6
Delta____ 38.3 37.2
Saouthern 69.2 65.1
Mountain__ 56.9 49,2
Pacific 86.6 85.2
69.7 66.8

! Counties designated SMSA's as of 1970,
Source: Department of Commerce, Bureau of the Census, censuses of population.

Over 80 percent of the U.S. population increase between 1960 and
1970 occurred within the SMSA’s. The inerease varied among regions.
In the Delta region, SMSA’s accounted for only a little over 50
percent of the population increase. In the Northern Plains, where
many local areas were losing population, the SMSA increase was
almost double the net increase for the entire four-state region (table 4)

POPULATION DENSITIES

Overall, average population density for the 48 contiguous states
- was 67 persons per square mile in 1970—up from 60 in 1960. Practically
all of the increase was accounted for by the SMSA’s, where density
increased from 302 to 355 people per square mile. Density of non-
SMSA counties barely increased, from 23 to 24. Densities of SMSA's
varied considerably among regions, ranging from 90 people per square
mile in the Mountain region to 833 in the Northeast (table 5). This 1s
largely due to the fact,that, except in New England, SMSA’s are
drawn along county lines. In the Mountain and-Pacific regions, many
SMSA’s comprise very large counties and include more rural land
than is contained in Eastern SMSA’s.
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TABLE 4.—~DISTRIBUTION Of POPULATION . XCREASES, 1960-70

[In percent]
Regional distribution

. ————————————  SMSA share
Region . SMSA of total

Total increase increase increase

NOPNEAS o e ccceeee oo e e e ee e e eaeean 2.3 0.6 7.1
Lake. _:ooo..... 8.1 6.4 64.9
Corn Belt.__.____. 12.4 12.7 84.5
Narthern Plains.. .5 1.1 184.7
Appalachian_____ 6.9 6.8 81.0
Southeast____._. 12.1 10.8 73.4
Delta_ ... 2.4 1.5 53.2
Southern Plains.... 7.8 9.0 95.2
Mountain..._....... 6.0 6.9 94.0
Pt o o o e 215 24,2 92.1
48 contiguous States e acccmeccecanian 100.0 100.0 82.2

Source: Department of Commerce, Bugeau of the Census, censuses of papulation,
TABLE 5.—POPULATION DENSITIES, SMSA AND NON-SMSA COUNTIES, 1970
Papulation per square mile
. SM3A Naon-SMSA

Region counties counties All counties

833 86 305
395 34 88
515 48 132

223 11 6

Appalachian 400 59 94
Southeast_ . 293 47 88
L T 220 36 53
Southern Plains. 194 15 41
Mountain_. _. 90 4 10
[T 7 U R 247 15 78
48 contigtious States. .o vo oo ceeecmccemanaaa 355 24 67

Source: Department of Commerce, Bureau of the Census, census of population.

The San Bernardino-Riverside-Ontario SMSA in California con-
tains San Bernardino County, which covers 20,000 square miles.
Maricopa County, Arizona (Phoenix), covers over 9,000 square miles.
Many Eastern counties are less than 500 square miles in size.

There is less variation in density among the urban parts of SMSA’s.?
These urban areas, which comprise an average of only 10 percent of
the SMSA’s, had an average density of 3,100 persons per square mile,
varying from 4,100 in the Northeast to
(table 6). K :

Population densities in the urban parts of SMSA’s decreased ap-
preciably between 1960 and 1970 for several reasons. First, populations
of most of the central cities decreased. For example, San Francisco,
Washington, Minneapolis, and New Orleans lost population. Second,
the land taken into urban areas since 1960 is less densely populated
than the older areas. There are more single-family houses and fewer
high-rise apartments. And, there is a higher percentage of under-
developed land. Third, the census apparently was more liberal in
delineating urbanized areas and urban places in 1970.

3 Comprised of “Urbanized arca” as delineated Ly the Census, plus additional “urban places” of over
2,500 population (see under next section).
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TABLE 6.—POPULATION DENSITIES, URBAN AND RURAL PARTS OF SMSA;s 1960-70

[Population per square mile]

SMSA counties

Urban part Rural part Non-SMSA counties

Region 190 1970 1960 1970 1950 1970
Northeast. . 4,389 4,101 114 67 76 86
ake. .. ... 3,125 2,9 68 43 30 34
Corn Belt. . Y 4,614 3,240 77 89 46 48
Northern Plains_ 3,911 2,990 28 26 11 11
Appatachian_..__ 3,162 2,496 87 74 58 59
Southeast 2,876 2,362 50 44 43 47
Delta. __.._. S , 897 2,564 54 41 34 36
Southern Plains. 2,242 2,024 21 43 15 15
Mountain - ,902 2,529 7 8 -4 4
PACHiC e e e e 3,652 3,491 26 19 13 15
48 contiguous States___ . _.__...__.___._.__ 3,572 3,137 49 42 23 24

Source of data: Department of Commerce, Bureay of the Census. Censuses of Population.

The latter point also explains the seemningly anomalous finding that
population density has increased in the SMSA’s as a whole, while it
has declined ‘in both the urban and nonurban parts. The size of the
urban part has increased more rapidly than population, thus reducing
its density. In the process, the higher density portiors of. the 1960
nonurban part had been incorporated into the urban part by 1970,
thus slight]y reducing the average density.

LAND USE IN SMSA’S

The Census of Population provides the only nationwide statistics
on the area of land in urban use. The census identifies ‘“‘urbanized
areas” and “places,” and quantifies population and area. The Census
Bureau’s major objective in delineating urbanized areas is to enable
separation of urban and rural populations near the larger cities. An
urbanized area consists of a central city or contiguous citics with a
population of 50,000 or more, plus surrounding closely settled territory.
Urbanized areas are generally within SMSA’s

Also, the Census Bureau identifies and compiles data by places, both
mmcorporated and unincorporated. Incorporated places are usually
cities, boroughs, towns, and villages. Unincorporated places are closely
settled population centers without corporate limits. The census
provides aren data for all places with 2,500 or more population.?

For this report, land in urban use is identified as the urbanized
area within an SMSA, plus any place of 2,500 or more population
lying within the SMSA but outside the designated urbanized arca.
"This designation omits settlements with less than 2,500 population,
as well as some scattered factories, businesses, and residences. Howeyver,
rural and even agricultural land lies within the boundaries of urbanized
areas and places. These discrupancies tend to offset each other.

By the above definition of land in urban use, 10 percent of the totel
Jand area in SMSA’s was urban in 1970. This percent varied regionally
from almost 20 percent in the Northeast to a little over 3 percent in the
Mountain region. The total urban area within SMSA’s increased from
18 million acres in 1960 to 25 million acres in 1970. Nearly one-third

¢ Departiment of Commerce, Bureau of the Census. Census of Population: Number of Inhabltants—U.§.
Sli]?f)rilﬁry P‘({)I(l)—Alz pp. XII-XIII. Dec. 1971.
. p. XTI,

.
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of an acre was added to the urban area for each person added to the
population in the 242 SMSA’s in the 48 contiguous states, as designated
m 1970, Per capita acreage rates were lowest in the Northeast and
Pacific regions—about one-fifth of an acre per capita—and were
highest in the Northern Plains—over half an acre per capita (table 7.)

>robably over half of this urbanized land was previously cropland,
although the share varies by region. One study reports that 76 percent
of land urbanized in the West had been cropland.® In the Northeast
the figure was 49 percent,” and, in the Delta region, it was 54 percent.®
Thus within SMSA’s during the 1960’s, about one-fifth of an acre of
cropland per capita was converted to urban use (table 7).

TABLE 7.—INCKEASE IN URBAN LAND WITHIN SMSA’S, AND AREA ADDED PER CAPITA 1960-7C

\ Area increase

Total!

. (thousand Per caplta

Region acres) (acres)
NOTtheast . . e eienceane ke mi e dmm e aam—me e ewm—m—m e ————— 1,127 0.2%
Lake . ... 1 .36
Corn Belt_....__. 1,248 46
Northern Plains._. .52
Appalachian___.. 683 .45
Southeast._. . 894 .41
Delta_...____._. 166 38
Southern Plains_. 869 43
Mountaln_____.__. 430 33
PaCHfiC . - e ce e e e emmecemaamm 1,092 21
A8 StatS . . e 7,09 32

1 includes “urbanized areas,* plus any additional area in *‘places’* over 2,500 population.
Source of data: Department of Commerce, Bureau of the Census. Censuses of Population,

The average SMSA comprised slightly over 1 million acres in 1970:
10 percent was in urban uses, 24 percent cropland, 19 percent pasture
and range, 32 percent woodland, and 15 percent was used for mis-
cellancous purposes (table 8). .

In 1970, the average size of SMSA’s ranged from 614,000 acres in
the Northeast to 2.6 million acres in the Pacific region, reflecting
generally the size of counties.? Size of SMSA'’s increased as one moves
westward. Average size of the urban part varied less and was largest
in regions with the larger cities. SMSA’s were smallest in the North-
ern Plains, where cities are generally smaller (table 9).

Land use in the nonurban parts of SMSA’s varies by region (table 8).
SMSA’s in the Appalachian, Southeast, and Delta regions were more
than half woodland in 1970. The Lake and Pacific regions were each
over one-third woodland. The Northeast approached 50 percent.
This region—-the most populous in the country, with 80 percent of
its population within SMSA’s—had over 15 million acres of woodland
in these areas. '

* Dill, Heney W., Jr., and Otte, Robert C. Urbanizalion of Land in the Western States. USDA, ERS-428:
6. 1970,

p. 6, 1970, ,

1 Dill, Henry W., Jr., and Otte, Robert C. Urbanization of Land in the NorthedStern United States
USDA, ERS~{85: p. 4, 1971, . . .

! Frey, 151). Thomas. Land Use Changein the Southern Mississippi Alluvial Valley. 1950-69. USDA, AER~
215: p. 6. 1971, - :

¥ Size i5, to a degree, arbitrary. Some SMSA’s abut und\\could be merged.
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SMSA’s in the Northern Plains and the Corn Belt were over half
cropland. In the Lake region, the share was two-fifths. Pasture plus
open land (including mountains, deserts, and wastelands) occupied
about three-fourths of the Southern Plains and Pacific regions. Figure
3 shows graphically the relative size and distribution of land use within
_average SMSA’s in each of the 10 farm production regions.

Though large acreages of cropland, grassland, and woodland re-
main fairly close to most central cities, many urban residents do not
have ready access to these areas. In many situations, small acreages
could help break up unrelieved concentrations of buildings, provide
buffers between different land uses, and improve air and water quality.
The problem is not an overall lack of open space, but its lack 1n
specific locations where it is badly needed.

=

LAND RESOURCES

Overall, about 13 percent of the land area of the 48 contiguous
states is within SMSA’s. The share in the Northeast region is 30 per-

TABLE 9.—LAND USE WITHIN AN AVERAGE SMSA, 1970

{n thousands of acres]

Rural part
. Average Urban Total Pasture- Forest

Region size SMSA L part? rural Cropland range 3 woodland Other
Northeast 614 116 - 498 134 35 288 41
ake_._._. 911 13 798 393 37 308 60
763 104 659 387 62 104 - 106

868 58 810 538 179 30 63

596 76 520 120 58 330 12

874 94 780 124 75 510 71

679 50 629 137 73 364 55

1,211 106 1,105 326 528 199 51

2,377 78 2,299 216 974 343 3766
Pacific. woncmcceamen 2,605 170 2,435 335 474 940 682

48 contiguous

States__....... 1,044 104 940 250 198 336 156

1242 SMSA's. . .
2 |ncludes '‘urbanized area," plus additional fand in "'places over 2,500 population.”’
3 Includes some Federal fand used as range.

Source of Data: Department of Commerce. 1970 Census of Population and 1967 Conservation Needs Inventory.

cent and in the Pacific region, 27 percent. In the Northern Plains,
less than 3 percent of the land area is within SMSA’s. Generally,
the percentage of farm units in SMSA’s is higher and the percentage
of land in farms is lower than the percentage of land area, reflecting
a small average size of farm in these more urban counties.

Cropland harvested in SMSA’s is about proportional to the share
of total U.S. land area—that is, 14 percent. SMSA’s had a fairly
large share of each region’s irrigated cropland, particularly in the
Northeast, Southeast, and Pacific regions. In the Northeast, this
situation probably reflects the concentration of irrigated fruit and
vegetable crops in or neur population areas. Also, the large counties
in the Pacific region encompass more agricultural land than do those
in other regions.

O
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Between 1959 and 1969, the SMSA share of U.S. farms and irrigated
land decreased slightly, while the share of cropland harvested increased
slightly. The SMSA share of irrigated land decreased considerably in
the Northeast, Lake, and Corn Belt regions—-particularly in the

“Jatter. This was not due to decreases in irrigated acreage within
SMSA’s, but rather to increases outside SMSA’s. On the other hand,

“the percentage of SMSA irrigated landincreased in the Pacific region,
where most of the urban development was at the expense of this land
(table 10). Apparently, néwly irrigated land oilset the loss to ur-
banization. Irrigated land dn Pacific Tégion SMSA’s increased from
3.8 million acres in 1959 to 4.0 million acres in 1969.

Even though it appears drastic when viewed in specific local situa-
tions, the overall taking of land each year for urban uses has had
minimal effect on the supply of cropland. Four or five times the
quantity of cropland taken for urban uses is shifted to lower intensity
agricultural or forestry uses or is idled each year because it has be-
come uneconomic to continue cropping it. About three times the
quantity of land urbanized each year is added to the cropland base
through irrigation, drainage, and clearing.'® '

TABLE 10.—FARMLAND AND FARMS IN SMSA's, 1959 AND. 1969

[In percent]
Cropland Irrigated land
| Number of farms  Land In farms harvested in farms
Tota
Region land area 1959 1969 1959 1969 1959 1969 1959 1969
30.3 41.5 41.7 33.1 33.7 38.0 37.9 71.0 64.6
13.2 159 17.6 120 1.2 1286 4.2 219 16.2 .
18.1 19.4 19.4 16.2 16.1 17.9 18.9 25.7 12.0
2.6 5.1 4.9 2.5 2.4 3.7 3.6 .5 .5
Appalachian... 10.5 9.8 10.2 9.1 9.4 9.7 107 151 14.5
Southeast... 16.7 15.0 14.4 13.0 12.1 13.4 15.6 35.1 32.9
elta_... ... 9.2 1.7 7.4 8.2 8.2 8.0 1.2 10.8 8.4
Southern Plains 14.5 20.3 19.9 14.7 13.3 18.9 18.7 22.9 18.8
Mountain__. . 6.1 12.5 1.8 7.1 6.0 7.8 7.2 9.9 8.5
PACHIC . e e an 2.1 43.5 47.7 25.7 29.2 32.9 34.0 39.5 40.3
48 contiguous States.__.._._. 13.0 17.6 17.2 116 111 14.0 14.4 210 18.9

Source of data: Department of Commerce, Bureau of the Census, Censuses of Agriculture.

The SMSA’s overall, and in each region, have slightly move than
their proportionate share of the better agricultural land—that is,
land in land capability classes I, II, and IIL." Fifteen percent of this
land is in the 13 percent of the total land area comprising the SMSA’s
(table 11). This could be expected, of course, since many cities owe
their location to accessibility to water and rail transportation. Also,
many originated as trade centers serving agricultural communities.
Such places generally have more land with even terrain. Also, much
of the land in classes VI to VIII lies in rough areas whose terrain is
unsuitable for urban development. -~

The Federal Government—principally the Bureau of Land Manage-
ment, the Forest Service, and the National Park Service—holds
approximately 400 million acres in the 48 contiguous states (table 12).
Most of this land is in the West—268 million acres in the Mountain

10 Krause, Orville E. Cropland Trends since World War I, USDA, AER-177: p. 6. 1970,

1t The Soll Conservation Service, "U.8. Department of Agriculture, classifies Soils into 8 land capability
classes that indicate the degree of soil limitation for growing field crops. Under this system, soils in classes
1, IT, and III are suitable for regular cultivation of most (ield crops and for a wide range of other uses. See

Klingebiel, A. A., and Monigomery, P. H., Land-Capability Classification. Soil Conservation Serviee,
USDA, AH-210. 1970, '
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region and 90 million in the Pacific region. Overall, about 10 percent
of the Federal Tand is within SMSA’s. SMSA’s of the Pacific region
have almost 23 million acres of Federal land; those in the Mountain
region have 13 million acres; the Southeast has almost 2 million acr es;
and the Southern Plains and Lake States have less than 1 million
acres each.

" AGRICULTURAL PRODUCTION IN SMSA's

Overall, the SMSA share of U.S. agricultural production appears
to have decreased slightly during the 1960’s. In 1959, SMSA’s pro-
vided 22.6 percent of the total value of farm products sold in the
48 contiguous states (table 13). In 1969, the share dropped to 21.5
percent. This pattern held generally for the country, and most of
the individual regions also showed small decreases. The greatest
change was in the Pacific region, where production increased. That
region’s SMSA share of production increased from 50.1 to 55.8

ercent. This is consistent with the Pacific region’s increases in the
SMSA share of farms, land in farms, cropland harvestad, and irrigated
land in farms (see table 10). Expansion of irrigation in rural areas of
Pacific SMSA counties appears to be the cause.

TABLE 11,.—QUALITY OF LAND RESOURCES WITHIN SMSA's

{in percent)

Acreage within SMSA’s

Total land Land capability

Region area classes I-1111
NOTROaSt e e e e 30.3 33.7
Lake___..... - . - 13.2 14.3
Corn Belt.._... 18.0 19.1
Northern Plains. 2.6 3.3
Appalachian_. .. 10.5 1.9
Southeast._ .. 16.7 19.0
Delta._.... 9.2 9.3
Southern Pla 14.5 16.9
Mountain.._ 6.1 7.5
Pacific..... 27.1 32.7

48 contigous States. ..o e e 13.0 15.0

1 Department of Agriculture, 1967 conservation needs inventory.
TABLE 12.—FEDERALLY OWNED LAND IN SMSA's!
[In thousands of acres]
Region SMSA counties Total region
1] LT -3 OO 306 2,269
Nare.e. ...... 837 7,548
Corn Beft__ - 220 2,782
Northern__. N 20 6, 187
Appalachian 447 7,350
Southeast__ 1,811 6, 625
Delta.___.. 5,339
Southern Pla 91l 3, 481
Mountain 13,215 267,625
Pacific. ... 22,935 89,9
A8 CONtigUOUS SEateS .o et i 41,057 399,125

1 Source of data for Federal noncropland, Department of Agriculture. 1967 conservation needs inventory.

RIC 117

Aruitoxt provided by Eic:




113

TABLE 13.—~SMsA SHARE OF TOTAL VALUE OF U.S. FARM PRODUCTS SOLD, 1959, 1964, AND" 1969

{In pescent]
SMSA share of U.S. production, by value
Region 1959 1964 1969
h 45.3 43.5 43.5
15.0 15.0 16.7
19.3 19.2 18.3
5.8 6.0 5.7 B
Appalachian_.. 10.8 10.6 11.8
| Southeast. 21.3 21,4 19.0
Deita__._. 8.6 7.8 7.5
Southern P! 22.7 22.1 18.9
Mountain_ . 17.0 18.2 15.2
Pacific.. - 50.1 51.6 55.8
48 contiguous States.. e mnoemecememmmcccmaaae 22.6 22.8 21.5

Eight U.S. crops have an annual value of more than $1.5 million
each. These are corn, hay, soybeans, fruits and nuts, wheat, com-
mercial vegetables, tobacco, and cotton.”* In 1972 the value of these
commodities totaled over $27 billion, accounting for inore than 80

ercent of the value of the major crops for which the Statistical

eporting Service compiles estimates.” _

The SMSA share of production of six of these crops was higher than
the SMSA share of total land area or of total cropland harvested.
For the United States ns a whole, SMSA’s accounted for about 14
percent of all cropland harvested in 1969. The SMSA share of output
compared to its land area or cropland share, was lower for only tobacco
and wheat, Vegetable production, especially, was concentrated near
population” centers. About 60 percent of all vegetables sold in 1969
came from SMSA’s as did 43 percent of the fruits and nuts.

From 1959 to 1969, SMSA’s increased their share of four major
crops—corn, fruits and nuts, vegetables, and cotton. They experienced
a decrease in their share of the other four major crops—hay, soybeans,
wheat, and tobacco. All told, increasing population and urbanization
seem to have had only minimal impact on total agricultural production
in the SMSA’s.

Agricultural and nonagricultural uses of land on the rural-urban
fringe sometimes complement and sometimes compete with one
another. Some types of agricultural production tend to be carried
out near centers of population. This is particularly true of bulky or
perishable products that have few climatic or soil constraints, such as
temperate climate fruits and vegetables. When fruit and vegetable
farms are sold for nonagricultural uses, the operator often moves just a
little farther out and resumes production. TFhus, fruit and vegetable
production tends to remain concentrated in urban areas even as cities
expand. .

Clorn, soybeans, wheat, cotton, tobacco, other field crops, and
subtropical fruits are produced in specific dreas because soils and
climate give them an cconomic advantage. Proximity of population
concentrations to provide a market is not a factor. When land pro-
ducing one of these crops is urbanized, production moves to other
land adapted to that crop. Nevertheless, census statistics show an

12 The categorics fruits and nuts and vegetables each consist of 8 number ot individual crops.
13 Sté\tisticnl Reporting Service, USDA. Crop Values: 1670, 1871, and 1972. Cr. Pr, 2-1-1 (73): pp. 3-6.
Jan. 1873,
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increase in the percentage of corn and cotton produced in SMSA’s
from 1956 to 1969.

The steadily increasing yield per acre is probably the main reason
that loss of cropland to urban uses has had so little apparent effect
on agricultural production. In the early 1950’s, almost 2 acres of
cropland were used per capita to supply domestic needs. By the 1970’s
this had dropped to less than 1% acres per capita. As long as such
gains in agricultural productivity continue, land needed for living,
working, and recreation for an increasing population, even at higher

er capita rates of use, can probably be provided with minimum total
mmpact on U.S. agricultural production and consumption.
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HUMAN CONSIDERATIONS IN LAND USE

[By Robert C. Otte*?*]

In this paper I plan to interpret the term, “human considerations,”
fairly broadly, albeit bracketed by Dr. Vlasin’s topic of national
economic considerations and Mr. Johnson’s topic of natural resources.
Thus, I will steer clear of economic considerations, per se, on the one
hand and physical characteristics of land and related resources on the
other. I will look at the human needs that manifest themselves in land
use, garner some of the sparse quantifications available on the overall
land use situation, and review some of the more apparent areas of
emerging land use conflicts. T will concentrate on the national and

-regional picture and on aggregates because I feel this is the place to

start and also because this is the level at which the Economic Research
Service has been most involved.

The most obvious human needs for land are for food and fiber, living
space, industrial and commercial activity, transportation facilities,
and recreation. Intertwined with these categories but worthy of some
sepyrate consideration are land uses involved in production and con-
sumption of energy and those involved in disposal of solid wastes. I
will look at these land uses separately and as they relate to each other.

THE OVERALL LAND USE PATTERN

Demands on our land resources have been increasing. Between 1950

-and 1970, our population increased by one-third. Diets improved. The

number of housing units increased by almost 50 percent. In constant
dollars, the Gross National Product more than doubled. Some 30,000
miles of new, multilane interstate highway were built and many older
highways were widened.

Yet the overall land use pattern has not changed greatly. Cropland
takes about one-fifth, permanent pasture and range about one-fourth,
forest land about one-third, and wasteland one-eighth of total land
aren, almost the same as in 1950. Land in urban areas increased by
over one-half but still takes only ubout 1.5 percent of the total land.
Highways take only 1 percent. Substantial acreages have been re-
served for recreation or wildlife, but this has usually meant no sub-
stantive change in land use. (Fig. 1.)

And, in the aggregate, current projections do not indicate shortages
of land or serious competition among uses in the foreseeable future.
Another 100 million people can likely be provided for with our current
cropland base—and possibilities exist for expansion of cropland
acreages. Another 100 million people would need possibly 35 million
additional acres for urban uses—double the ncreage now 1n such uses
mmonomist. Natural Resource Economics Division, Economie Research Service. Paper pre-
pared for presentation at the National Land Use Poliey Conference, 1es Moines, lowa, Nov. 27-29, 1972,

! Tam particularly indebted to my colleagues, H. Thomas Frey, Orville E. Krause, and John F. Fritschen,
from whose data and writing I have borrowed freely.
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but still only about 3 percent of our land area. When we get down to
specifics, however—specific crops, specific non-agricultural uses,
specific localities, specific pieces of land—the competition and conflict
are often very intense and will most likely get more intense.

CROPLAND

Between 1950 and 1970, crop production increased by over one-
half. Total farm output capita increased by 6 percent. In recent years,
food production has more than kept up with population increases,
while the acreage used for crops has decreased. Output per acre has
increased by about 2 percent per year. U.S. population is currently
increasing at an annual rate of 1 percent or less.

In addition to domestic needs for food and fiber is foreign demand.
Acreages used to produce commodities for export have varied over the .
past 20 years—from a low of 31 million acres in 1953, to a high of 77
million acres in 1963. In Fiscal Year 1972, a record $8 billion in ex-
ports took the equivalent of 65 million acres (a little over 20 percent
of acreage of crops harvested). With crop yields increasing, exports
can expand without substantially straining our production capecity.

Cropland used for crop production has declined since about 1950.
Total land classed as cropland also decreased through most of the
period but somewhat more slowly, as substantial acreages of cropland
have been idled annually since 1956 under supply management pro-
grams. Between 1945 and 1964, an average of over 2.5 million acres
annually dropped out of the Census cropland:category. However,
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about 1 acre of new cropland was developed for each 2 acres shifted
to other uses, reducing the net loss to ahout 1.4 million acres per year. 2

New cropland was developed in several well-dafined areas. Reclama-
tion in Florida was associated largely with combination drainage-
irrigation projects. in the Delta with drainage and clearing, and in
the Texas High " ins, California, and Washington with expanded
irrigation facilitios. Cropland acrcage was expanded by improved
dl‘yTnnd farming techniques in Northern Montana and by small-
scale drainage and conversion of pasture throughou} the Comn Belt.
Much of this new cropland is more productive than that abandoned.

Abandonment of cropland and shifts to other uses occurred mainly
in the Southeastern States, excluding the Delta and Southern Florida.
Cropland has been converted to grass or forest, or abandoned, mainly
because of low fertility and features of the teirain not adapted to
efficient use of modern machinery.?

Higher crop yields have been in part the result of increased use of
commercial fertilizers, pesticides, and other chemieals. Future increases
of 2 percent per year would depend to a degree on continuing increases
in use of chomicals on the land. Restrictions on use of chemicals could
slow future increases in yields, and thus require more land for a given
level of production. .

Most projections of cropland reguivements show the United States
providing for domestic population increases expected by the year 2000,
using less than the total acreage of cropland available for production.
The first national assessment (1968) of the Watcer Resources Council
projected a smaller acreage needed for crops to provide for population
of 338 million in 2000 than was so used in.1960 for population of 179
million.* Projections now being developed by the Economic Research
Service for the Water Resources Council do not, on net, present a
radically changed picture. Using a lower projected population—308
million in 2000—these calculations show a 13 percent increase in
needed acreage of total crops harvested, but a more than adequate
supply of cropland available to meet that need.

A recent study, made for the National Water Commission by Earl
O. Heady and others at Iowa State University, projected agricuttural
land and water use under 9 alternative sets of assumptions as to
population, water prices, insecticide limitations, and government
supply management programs. The general conclusion was that
agricultural land would not be a physically or economically scarce
resource in the year 2000.° ‘ ‘

These projections of future agricultural land needs have generally
considered only land currently classed as croptand. The country does
have substantial additional acreages that could be brought into
production. The Conservation Needs Inventory of 1967 inventoried:
all rural, non-Federal land as to its capability and use for agricultural
purposes. Jn the 48 contiguous States, this totaled 1,438 million

? Orville E. Krause. Cropland Trends Since World War I1. Econ. Res. Secv. Agr. Econ. Rpt. No, 177,
A?%hli?]?of).pig‘

i United States Water Resources Councll. The Nation'’s Water Resources, 1063. . 3-3-7. A projection was
also made to the year 2020, whieh Indicated a population of 468 million people could be supplied using fewer
cr?plnnd acres than [n 1060,

Ear! 0. Heady, Floward C. Madsen, Kennsth J. Nicol and Stanley TL. TTargrove. Agricultural and Water -
Policies and the Environment. Iowa Stato University. CARD Rpt. 40 1\ p. 232,
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acres—about threc-quarters of the total land area. This acreage
embraced practically ull of the land in farms and, except for some
federally owned rangeland, accounted for all of our agricultural
production excluding forest products. It also includes almost all of
the land that has potential but is not now being used for production.
The 1967 CNI estimated that 631 million acres are suitable for
cultivation (Land Use Capability Classes I-III). Only 365 million
acres of this were so used, however. The remainder—266 million acres—
1s about half in forest and half in grass, "and some would require
improvement by drainage, irrigation, or conservation works.

As was pointed out above, between 1944 and 1964 about 1.3 million
new acres annually were added to the inventory of cropland. A study
of land use change in the Southern Mississippi Alluvial Valley during
the period 1950-69 shows that, in a 24-million-acre study area, crop-
land increased by 37 percent at a rate of about 215,000 acres per
year.®

PASTURE AND RANGE

Some 890 million acres are used for grazing in the United States:
This acreage has declined about 13 percent since 1950, but most of
the decrease has been in woodland used for grazing, which has a low
carrying capacity. Taken as a whole, all pasture and rangeland yields
the equivalent of only 4 bushels of corn per acre. Excluding cropland
pasture, the yield is halfl that.” However, this land produces the bulk
of our fecder cattle. In the Western States, ranges are generally used
to capacity and there is some competition with wildlife resources.
Demand for beet has been increasing rapidly and is expected to
continue to inerease. The trend has been to greater use of feed con-
centrates per pound of meat. However, increased demand for meat
has more than offset this effect ard has increased total demand for
pasture and other types of roughage. :

The most serious obstacle to expanding beef output is the production
of calves, which requires pasture—or at least forage. There is no basic
shortage of land available and adapted to forage production, now or
n the near future. However, atpansion of calf production appears to
be lagging behind increases in demand, and one emerging land use
problem is the utilization of more land for cow and calf operations or
Increasing the productivity of current pasture and rangeland.

URBAN USKES

Urban areas contain a clustering of residential, industrial, and com-
mercial uses, as well as the transportation systems and recreational
facilities that serve the population. Urban arcas, as defined by the
U.S. Census, include much undeveloped land on the one hand, but on
‘the other do not include much residential and other urgan types of
uses that occur scattered or in small clusters outside the designated
urban boundaries.

¢ Froy and Dill, Op. Cit, p.8.
i George C. Allen, Eorl ¥, Todged, and Margaret Devers. National and State Livestock—Feed Relation-
ships. Econ. Res. Serv. USDA Sup. to Stat. Bul. No. 466. June 1972. p. 08,

El{l‘fclﬂﬁﬁ O-74-19 12,{1‘ .
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Larger cities have about 30 percent of their surface areas in resi-
dential uses, 20 percent in strects and railroads, 15 percent in other
public uses, 10 percent in commercial and industrial uses, 20 percent
1dle, and 5 percent in miscellaneous uses.® Smaller cities and towns
probably have higher percentages in residential use and idle.

Even though only about one-third of city arca is used to house peo-
ple, intensive urban uses oriented to people are distributed over the
country generally in accordance with population distribution (table 1).
Thus, while urban uses occupy only about 1.5 percent of the total
area of the country and 1.8 percent of the area of the 48 contiguous
States, percentages within the 48 States range from a high ot 25 pei-
cent in New Jersey to a low of .01 percent in Wyoming.

Concentration of population has been increasing. In 1950, the top §
percent of U.S. counties had 56.8 percent of the population. In 1970,
this has risen to 60.8 percent. The Gini ratio, an index of concentra-
tion, had increased from .769 to .802 (table 2).

TABLE 1L.—DISTRIBUTION OF POPULATION AND URBAN LAND IN THE 48 STATES, 1970

{in percent]
Region Urban land Population
- 25 27
9 8
17 17
1 2
7 9
9 9
? 4
11 7
4 4
15 13
100 100

Source: 1970 Census of Population.

TABLE 2.—MEASURES OF CONCENTRATION OF POPULATION IN THE 48 STATES, 1950-70

{In percent]

Proportion of population
Proportion of counties t 1950 1960 1970

Top ! percent. oo eaaean 35.6 35.5 34.9
Top 5 percent._ 56.8 59,1 60.8
Top 10 percent.. 67.2 0.2 71.8
Top 25 percent.. 82.8 84,9 86.3
Top 50 percent._ 95.3 95.8 96.3

Gind FaY0S 2. o oo e an . 769 .789 _ . 802

Total (mitlions) o oo e 150. 6 178.5 202.1

Vincluding indspendent cities, . X . .
1 Zero would mean equai Uisiributinn. a unity would be maximum concentratien or inequality.
3 48 contiguous States.

Source: “'Rural Development.”’ President’s Annual Report to the Congress on Government Services to Rural America,
April 1972, p. 9.

1 Marion Clawson, Suburban Land Conversion in the Uniled States: An Economice and Governmental
Process. Johns 1iopkins Prass. Baltimore and London. 1071, p, 49, Also, John H. Niedercorn and Edward
. R. Ticaris. Recont T.and-Use Trends in Forty-Eight Large American Cities. The Rand Corp. Memo
RM-3664-1-FF, Sept. 1963. p. 4.
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Another indication of increasing concentration can be seen by
looking at population increases and decreases from 1960 to 1970 on a
county—bv county basis. During that 10-year period, 1,744 counties
showed an increase, while 1, 37¢ countiés showed a decrease. The
pol)uleu of the 48 contiguous States increased on net by 23.7
million people, but mpm;dmo areas, comprising 56 percent of the
counlt es had to accommodate an increase of more than 26 1n11!1011
people.

Intercounty shifts were mOst pronounced in the Northern Plains
Region, where 77 counties increased their population by a total of
347, 000 242 counties lost 236.000 people. Some States had particularly
dramatic intercounty shifts. North Dakota as a whole lost 10,000
population between 1960 and 1970. At the same time, 7 of its counties
mcreased by a totdl 43,000 persons. Mississippi had 33 counties gaining
144,000 population while its other counties lost 105, 000—for a net
gain of 39,000.

Land i urban areas increased from 27:2 million acres in 1960 to
34.2 million in 1970, an average of about 730,000 acres per year.
Probably over half of this ACretge wWas c1onanu, although this share
varies by region of the country. One study by the Economic Research
Service indicated that in 48 counties in the West, 76 percent of land
urbanized had been cropland.’ Another study of 96 Northeastern
counties showed that 49 percent of urbanized land came from crop-
land.'® A study of the Mississippi Alluvial Valley .nd cated 54 percent
of urbanized land came from cropland."

Most of the increase in population between 1960 and 1970 occurred
within the Standard .Metropolitan Statistical Areas (SMSA’s),
designated by the Census.'2 In 1970, they contained 70 percent of the
')opulfmon This proportion varied from a high of near'y 87 percent in
the Pacific States to a low of about 35 pe1ccnt in the Northern Plains,
where many trade and residential centers have less than 50 000
population.

The SMSA’s had a total land area of about 253 million acres, about
13 percent of the total area of the 48 States. However, only about
10 percent of the SMSA land area was actual'y w thin areas considered
urban by the Census. This area increased from 18 million acres in
1960 to 25 million in 1970 (considering the same group of counties
for both Censuses). Some 0.32 acre was added to the urban area in
SMSA’s for cach person added to the population. Per capita rates
Janged from 0.21 acre in the Northeast and Pacific regions to 0.52
acre in the Northern Plains (table 3).

Population density for the 48 contmuous States was 60 persons por
square mile in 1960 and 68 in 1970. Den51ty in the 1970 SMSA areas
increased from 302 in 1960 -to 357 in 1970." Density in the areas
outside these SMSA’s changed almost imperceptively, from 23 to 24
persons per square mile.

ﬂoﬂcnry V. Dill, Jr., and Robert C Otte Unbamznnon of Land in the Western States. ERS—428, USDA
197

10 T[enry W. Dill, Jr., and Rober €. Otte. Urbanization of Land in the \Iorthenstern United States.
USDA. ERS—85, l97l p.t

1, Thomas Frey and Tenry W. DI, Jr., Laml Use Change in the Southern \hssnssmm Alluvial Valloy
1050-69. USDA. Agr. Econ. Rpt. No. 215. 1971,

12 An SMSA is n group of counties defined as nn entire aren in or around a city or community of at lenst
50,000 people in which activities form an integrated economic and social system. In 1970, there were 242
SMSA's in the 48 contiguous States and 1 in Hawali.

13 SMSA areas as designated in 1970.
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TABLE 3,—~INCREASE [N URBAN LAND WITHIN SMSA's, 1960-70

\ Increases in land Land added per

Region (1,000 acras)! person (acres)

1,127 0.21

571 .36

1,248 .46

' 115 .52
Appalachian_ __ 683 .45
Southeast. _. 894 41
Delta_._._...._. 166 38
Southern Plains._. 769 .43
MoUntain. e 430 .33
PaCIC e oo e e e 1,082 21
48 Stales " e e 7,096 32

Uncludes “urbanized areas,”” plus any additional area in *'urban places” of over 2,500 population.
248 contiguous States.

Source: 1970 Census of Population. ) \

Within the SMSA’s, population is ‘concentrated largely in cities
and towns, and in unincorporated clusters. These concentrations
have much higher average densities of population than do other
areas. Urban arcas averaged 3,137 persons per square mile for the
United States, ranging from 4,101 in the Northeast to 2,024 in the
Southern Plains.

Population densities in the urban parts of SMSA’s decreased appre-
ciably between 1960 and 1970. This is probably due to the fact that
populations of most of the central cities decreased. For example,
San Francisco, Washington, Minneapolis, and New Orleans all lost
population. Also, the Census may have been slightly more generous
m selecting boundaries for urbanized areas and urban places on the
fringes, thereby encompassing more rural land. Population densities
generally decreased between 1960 and 1970 in the remaining areas of
the SMSA’s—the “rural” part—lending some credence to this hy-
pothesis.

For the 48 contiguous States, 10 percent of the land area of the
SMSA’s was classified as urban by the 1970 Census.™ This varied
from almost 20 percent in the Northeast to a little more than 3 per-
cent in the Mountain States.

Average size of SMSA’s ranged from 614,000 acres in the North-
east to 2,605,000 acres in the Pacific States, reflecting the average
size of counties that comprise them. In general, the average size of
countics 1nCreéasss as one moves west. '

Gross statistics indicate that large areas of open space—cropland,
pasture, woodland, other extensively used land, and idle land—THe
within or near the urban centers. Much of this land is beyond any
practical access by many urban residents, particularly those who live
m the eenter citics. However, much of the underdeveloped land could
be better utilized to provide open space in urbanizing areas.

Land use in the SMSA’s varies by region (table 4). In the Appa-
Iachian, Southeast, and Delta States, more than half of their nonurban
SMSA land is wooded. Both the Lake and Pacific States have over
one-third of their area in woodland. The Northeast is the most populous

14 rbanized areas,” plus additional land in “urban places over 2,500 population.”
15 Average size of SMSA's s, to a degree, arbitrary. Some SMSA's abut and could be merged.
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TABLE 4—LAND USE WITHIN ALL SMSA's, BY PERCENT, 1970

Rural patt
. Total for Urban Pasture Farest

Region SMSA's part Total Cropland range woodland Other
Northeast . ..ot 100 8.3 811 21.9 5.7 46.8 6.7
Lake_.... . - 100 12.4 87.6 43.2 4.0 33.8 6.6
¥ Carn Belt___ - 100 13.6 76,4 50.7 8.1 13.7 13.9
Northern Piains - 100 6.6 93.4 . 62.2 20.6 3.5 1.2
Appalachian. . 100 12.7 87.3 20.1 9.8 55.4 2.0
Southeast. 100 10.7 89.3 14.2 8.6 58.4 8.1
Delta___.. 100 7.3 93.7 20.2 10.8 53.6 8.2
Southern P! 100 8.8 9.2 26.9 43,7 16.4 4.2
Mountain. 100 3.3 96.7 9.1 41.0 14.4 32.2
Pacific 100 5.5 93.5 13.0 18.2 36.1 26. 2
ABStates. .o eiiaaol 100 10.0 90.0 23.9 18.9 32.2 15. 0

Source: 1970 Census of Population and 1967 Conservation Needs [nventory.

aren of the country and has over 80 percent of its population m
SMSA’s. Yet even there, woodland accounts for almost half of the
entire SM3A acreage. .

SMSA’s in the Northern Plains and the Corn Belt had over half of
their acres. in cropland. In the Lake States, the share was over one-
third. Pasture and other open land (including mountains, deserts, and
waste lands) occupied over 70 percent of SMSA’s in the Mountain
States and almost half in the Southern Plains and Pacific States.

Fignive 2 shows graphically the distribution of land use within
SMSA’s. Tt ulso shows that in the average SMSA, within a radius of 23
miles of the center, one-third of the area is in woodland, one-quarter in |
cropland, and one-fifth in pasture and range. Only one-tenth is pri-
marily urban. Density in the non-urban parts averages about 42 per-
sons per square mile, or one person for each 15 acres. As a comparison,
the non-SMSA portion of the 45 States averages about 1 persen per
27 acres.

TRANSPORT

About 21 million acres are devoted to highways and roads outside
urban areas. In 1960 the ncreage was slightly over 20 million with an
annual increase of roughly 100,000 acres per year. The new Interstate
Highwuay system, begun in the late 1950’s, now occupics about 1 million
neres and has aeeounted for most of the increase in highway acreage
since 1960, Some acreage is being taken as existing roads are widened.
However, there is no indication that additional large acreages will be
taken for highwaysin the loreseeable [uture.

Some 1.8 million acros are estimated to be in rural airports, exclusive

. of military facilities and private landing strips not open to public use.
This acreage hins been growing at about 35,000 acres annually. Large
airports are usuelly within urban areas or, if not when first built,
rapidly find themselves so. Land used by railroads has been decreasing
slightly in recent years. '

RECREATION AND WILDLIFE

Over one-half billion acres, about one-fourth of the area of the
country, are available for or used four public recreation. However, only

Aruitoxt provided by Eic:
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FIGURE 2.—Standard Metropolitan Statistical Area Land Use, Average, 1970
(Percent of Total Area)

. CROPLAND

B 24%
OTHER
15%
- URBAN PASTURE
T 19%
10% '

WOODLAND

32%

PEOPLE PER SQUARE MILE - URBAN AREA 3,137
NONURBAN AREAS 42

SOURCE: U.S. CENSUS OF POPULATION, 1970 ANO CONSERVATION NEEOS INVENTORY, 1967.

-81 miliion acres have recreation or wildlife preservation as their major
use. Of the half billion acres, 78 percent is owned by the Federal
Government and 8 percent by State and local governments. Nine
percent is Indian land and 5 percent is privately owned. Abouf one-
half million aeres are in intensive types of reereational use, about 3
million acres in historicyand cultural sites, and 28 million acres in
general outdoor recreation use.

Participation in outdoor recreation more than doubled between
1960 and 1970. Most assessments of demand for recreation conclude
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that recreational activity will increase move rapidly than population.
Some types of recreation showing dramatic growth are causing erosion
and having other adverse effects in some areas; for example, skiing and
off-road vehicles. :
‘ About 81 million acres in the United States are in Federal and State
perks and related recreational areas and in Federal and State wildlife
- refuges. These areas increased by about 20 million acres between 1960
and 1970. About half of this increase is accounted for by dedication of
' public domain lands mostly in Alaska, to preservation of wild eco-
systems. Apart from such unusual increases, recreation and wildlife
areas increased from 1960 to 1970 at an averace annual rate of 1
million acres. Virtually none of this usage competes with agriculture,
since the land involved has little potential for agricultural production.
Some urban, industrial, and transport uses, however, have been com-
petitive with recreation and particularly with wildlife values.

EﬁERGY PRODUCTION AND DISTRIBUTION

Mauy land problems center around energy—its production and
consumption. Overall energy consumption has tripled since the mid-
1930°s and is expected to increase by over 150 percent by the year
2000. Currently, ebout 20 percent of our energy comes from coal, 75
percent from petroleum and natural gas, and less than 5 percent from
hydroelectric power. A”fraction of a percént comes from nuclear
sources.'

Outlook for supplies of the various sources of encrgy is a complex
picture. However, it might be summarized thusly. Naturai gas produc-
tion cannot be expanded greatly. Domestic supplies of oil probably
cannot keep pace with domestic consumption. (We have known re-
serves of from 6 to 10 times current annual production, dependin
on whether one includes the Alaskan North Slope.) Internationa
problems have raised prices of imported oil. Development of nuclear
electric-generating plants has been slower than expected because of
new concerns about safety and environmental effects.

These -situations have increased the demand for coal. The price of
coal has increased by over 90 percent since 1967. Increasing costs and
difficulties have slowed decp mining, with & resultant increase in sur-
face mining. In 1951, 22 percent of all U.S. coal came from surface
mines. This share is now approaching 50 percent. Acreage disturbed
for stripping coal is now about 2 million acres and the annual rate 1s
increasing. Between 1965 and 1969 there was a gradual rise. In 1969,
the acreage of this strip mining jumped sharp?y and by 1970 was
100.000 acres annually.'

Surface mining has been moving west. The Illinois basin 1s now the
leading area for stripped coal, having passed Appalachia in 1965. Some
77 pereent of the country’s economically strippable reserves lie in 13
States west of the Mississippi River.'® Western coal is also lower in
swfur. As utilities switch to low-sulfur coal, surface mining in the
West could.assume major proportions.

13 (3. Alex Mllls, Ilarry R, Johnson, and 1Tany Terry Fn
In Enviranmentai 2cience and Technology, Vol. 5. No. 1, Ja . pp. 30-

17 "Third Annnal Report of the Council on Enyironmental Quality. 1972, p. 26.

13 Paul Averitt. Stripping-Coal Resources. USDI. Geo. Sury. Bul. 1322. 1970, ». 23.

AManagement in an Environmental Age.
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Most of the strippable coal is not in arcas with extenstive acreages of
prime ugricultural land. Illinois is the main exception. However,
'smppmo often makes impossible any other productive use of the lnnd
directly involved, and can have adverse effeets on other land in the
vl(mlt\

Another facet of the encrgy sitnation is the location of generating
facilities away from concr(‘stod areas to diffuse chemical and thermal
pollution of water and air and for safety reasons. The Office of Seience
and Technology has projeeted a need for 1,000 sites by 1990, oncl»\, with
& capacity of more than 500 megawatts. The “large majority”’ of sites
will contain powerplunts of 1000 to 4,000 mowmxntts with some
mstallations as large as 6,000 megawatts, Half of these sites would be
new and half would involve O\pmmon of existing sites.'® Such facilities
conld require cooling ponds of one acre or more per megawatt, or
wonld require barks of cooling towers. In any case, they will have
major land use impacts wherever they are located.

There are now approximately * 300,000 miles of overhead clectric
transniission lines, with rights-of-way tom’ling‘ about 4 million acres.
Projections cull for an a(l(lmonnl 200,000 miles of lines and - total of
7 million acres by 1990. These will have relatively minor effects on
agricultural use of land, since the only surface preempted is for towers.
However, urban and related uses will be generally precluded 2

SOLID WASTE DISPOSAL

Per capita gencration of residual material has been increasing
steadily. People are buying and using more things; and more of these
things are of the use-und-discard variety. In 1970 the Council on
lnvnonnmntnl Quality estimated that residential, commereinl, and
institutional wastes amounted to 250 million tons annually, of which
190 million tons were vollected. Three-fourths of this waste goes into
14,000 open dumps.® Such dumps oecupy about 476, 000 acres.
E nvironmental impacts, however, are aggravated because the acreage
is scattered and affects large acreuges of neighboring land. Three-
fourths of such dumps can be classed as unsightly. Some 57 percent are
in areas of aetive agriculture.® At present rates, about 500 new dump-
ing sites will be needed cach year.

LAND AS A CONSUMER GOOD

Ovwnership of land has always carried a (‘(‘llain m\ Stigue, wosense of
sovereigniy. In recent years, the general affluence of this comntry has
given more people the wherewithal to indulge this faney and has
created a rather broadbased demand for land-as-land. Some of this
demand is of course related to camping, hunting, and fishing, and
outdoor sports. In any case, substantial acreages are being sub-
divided and sold. Much of this usage is not competitive with agri-
culture as rougher, wooded land seems to be preferred. Second homes
have probably p&ssocl the 2 million mark and it appears that only

" hu(lg) Talicy Stafl, Oice of Seience and Technology. Aoum Power and the Environmeit, Aug. 1970,

2° lhul

2 st \lHlll.ll Report of the Counedl on Tovironmental Quality, 1970 p, 107,

2 Anton J. Mubleh, Albert V. Klee, aml Paul W, Britton. 1068 Natiojal Survey of Communily Solid
Waste Practices, CSHEW. Publ. 1lealth Sery, Cinciunati, 1968, p. 337,
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a fraction of existing parcels have been built on. Problems of water
supply, sewage disposa, rouds, and provision of other basic services
likely lie ahead for many of these areas. Even if the arcas are not
developed, the fragmented landownership patterns may prevent
desirable use of much of the land for years to conie.

SOME GENERALIZATIONS

Even though the assessment of land use presented here is something
less than complete or precise, I feel some generalizations are warranted.

The first is the supply of land for food production is probably not
ths mosi important problem of land use. In fact, in thc aggregate
there is probably enough land of approprinte capability for major
categories of use projected into the next century. '

This does not mean there can’t be and aren’t now local areas of
intense competition and virtual environmental breakdown because
of the concentration of humans and human activity wibhin relatively
small areas. As was pointed out above, between 1960 and 1970 a
little over half of the counties not only had to absorb all of the net
population increase of 24 million, but also received a net migration
of another 2-plus million from the other counties. Concentration has
been increasing, at least since World War II. A number of areas have
been especially hard-hit and have acute problems of air pollution,
water pollution, accumulation of solid wastes, and sparsity of vegeta-
tion and open space.

Within the Standard Metropolitan Statistical Areas there appear
to be problems of maldistribution. Even in the more populous regions
there are large acreages of forest, cropland, and other extensively
used land within SMSA’s. Yet this land has little practical value to the
millions locked into many of our central cities.

Also, the general concentration of people and human activities 1s
only part of the problem. There are pressures to concentrate some
of the activities with greatest environimental impact. Individuals and
governmental units play games in which they try to attract and retain
desirable activities within their property lines or boundaries, and to
keep out or export all the undesirable activities. Cities look for sites
for dumps in other jurisdictions. Large clectric powerplants, hoth
nuclear and fossil, are being located where smoke and surplus heat are
more easily dissipated. While this gets power generation out of con-
gestad aress, it usually means construction of one large facility or
complex of [acilities to serve a region and therefore means a concen-
tration of power generation at that point. More jurisdictions appear
to be moving to n closed door policy toward more housing. Many
homeseekers then cross city and county borders in their search for
land. While this may result In greater dispersion of population, it prob-
ably also means more haphazard development in jurisdictions with a
minimum of control over building standards, water supply, sewerage,
etc.

The final point I would like to make is that we must give continuing
thought to the level of government most capable of handling different
problems of land use, and to methods of coordinating effort among the
various levels. For example, overall distribution of population and
human activity is a national, or at least an interstate, problem. The
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Federal Governmment and our large national torporations decide the
location of activities that employ large numbers of people. Changes in
policy could have important impact on population distribution. Design
of interstate power. grids and location of the larger electric power
plants have distributional effects on population. Our highway system
sets the pattern for much of our residential, commercial, and industrial
facilities.

Most of the acute problems of land use will have to be tackled, as
they always have, at the local level. However, many of these problems
do extend over more than one local unit of government, and need
either regional or State coordination. The session tomorrow morning
on implementation of land use policy and plans will deal with many of
thesc specific problems. -
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MAJOR USES OF LAND IN THE UNITED STATES
SUMMARY FOR 1969

[By . Phomas Frey, Geographer, Natural Resource Eeonomies Division,
Economic Reseavceh Service, U.S, Department of Agriculture]

SUMMARY

The land area of the United States comprises approximately 2,264
million acres. About 57 percent of the area is used to produce crops
and livestock and nearly one-fourth is ungrazed forest land. The rest
is distribnted among urban and transpertation uses (less than 3
percent); recreational, wildhfe, and other extensive-type special uses
(5 percent); and essentially unused areas (13 percent).

(gn.c-ﬁfth of the land area is m the crop rotation, but not all of it is
used for crops cach year. In 1969, cropland used for crops totaled 333
million acres, or 71 percent of the cropland base. The acreage used for
crops was 26 million acres less than in 1959 and 54 million acres less
than in 1949.

Cropland used for crops decreased sharply during tue 1950-62 period
primarily in response to Federal programs designed to divert cropland
from production. Since 1962 the acredge used for crops has fluctuated
by several milliont acres annually, more or less in balance with demand
for crop production. ,

Pasture and range acreages totaled about 890 million acres in 1969,
or 39 percent of the land arca. This total includes grassland used
prirnarily for grazing (604 million acres), cropland used alternately
for pasture (88 million acres), and forest land used secondarily for
grazing (198 million acres).

The total acreage of land used for pasture and range declined 54
million acres, or 6 percent, in the last decade. However, most of the
net decrease is attributable to the removal or reclassification of low-
forage-yielding areas, principally woodland, from grazing use. The
remaining acreage was significantly upgraded by gradual substitution -
of inherently better land, brush clearing, fertilization, and other means,

Special nonagricultural uses of land occupied 169 million acres in
1969, and continue fo increase in importance as the Nation’s popula-
tion inereases. One-third of this total ts in urban and transportation
uses. Each yvear, about 1.2 million additional acres of all types of land
are oceupied by urban areas, rural highways and roads, airports, and
reservoivs. Urban growth alone accounts for three-fonrths million
acres; reservoirs take much of the remainder of the land in special
uses.

Extensive-type special uses inereased 20 million acres during the
1960°s. Virtually all of the inerease occurred in park and wildlife
areas; more than half of the increase was reserved from public domain
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wildlands in Alaska for wildlife purposes. Othey; acreages in extensive
special uses changed little, as small gains in Federal industrial and
State institutional arcas were offset by attrition in national defense
areas. Apart from the unusually large increase in the acreage in Alaskan
wildlife refuges, gains in extensive special use arcas averaged about
1 million acres annually.

One-third of the arca of the United States is forested. The total
acreage of forest land has not changed greatly in several decades,
but important changes in the relative proportions of forest land and
other major uses have occurred at regional and local levels. Since
1950, substantial acreages of open land navoe reverted to forest, partic-
ularly in regions east and south of the Corn Belt. Those gains have been
largely but not completely offset by land clearing for urban and other

~uses in these and other regions. In the last deeade, several million

acres of forested wetlands m the Delta Region were clearad for crop
use.

Three-fifths of the land area of the United States isin private owner-
ship and two-fifths 1s owned by Federal, State, and local governments.
Nearly 99 percent of the cropland, 61 percent of the grassland, and
56 percent of the forest land are in private ownership exclusive of
Indian tribal and trust lands. Large acreages of grassiand, forest land,
and wasteland, plus much of the special-use acreage, are publicly
owned. \

THE COUNTRY AS A WHOLE

The publication summarizes the findings of an inventory of major
land uses in the United States as of 1969. By comparison with similar
studies for earlier years, significant changes and trends in land nse
also are identified. The findings are presented briefly at the national
level of aggregation and then freated in more detail at the regional
level. State-by-state acreages for individual major uses of land are
shown in the appendix tables.

Present land use

The land area of the United States totals approximately 2,264
million acres.! This vast, physically diverse area can be grouped in
five broad use categories as follows: cropland, including cropland used
only for pasture, 472 million acres; grassland pasture and range, 604
million acres; forest land exclusive of reserved areas in parks and other
special uses, 723 million acres; wrban, transportation, recreation, and
other service-type uses, 178 million acres; and miscellaneous other
land, 287 million acres (table 1, fig. 1).

Because of multiple and alternate uses of land, additional breakdown
of the five primary use categories is needled to fully distinguish betweet
agricultural and nonagricultural uses (table 2). Overall, agricultural
uses oceur on 1,283 million acres, or 57 percent of the land arca. This
total includes Jand in the crop rotation, all types of pasture and range,
and a small acreage in closely related uses. 1f forest land not grazed is
meluded, agricultural uses account for 80 percent of the land area.

U As reported by the U.S, Bureau of the Census (). The land aren includes all dry land; land temporarily
or partly covered by water, sueh as marshland, swamps, and flood plains; linear waler areas less than one-
eighth mile wide; and other water bodies with less than 40 acres of surface area. (Italicized numbersin paren-
theses refer to items of literature eited.)
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TABLE 1.—MAJOR USES OF LAND, UNITED STATES, 1969

Acreage Percentage

i . (million of total

Major land use . . acres) (percent)
Cropland . seeioecaaeamaaaan 472 20.9
Grasslandcjaasture and range ? 604 26.7
Forestland 3._........- 723 3L.9
ﬂaecul uses ... 178 7.9
iscellaneous other land 287 12.6
Total 1aNd ATAS- oo e oo et ememmm . 2,264 100.0

1Al {and in the crop rotatioi. Thjs total is higher than the 438 million acres reported by the Soil Conservation Service
for 1967 (11), due primarily to the inclusion of larger acreages classified as cropland used only for pasture.

2 permanent grassland and other nonforested pasture and range.
3 Exclug_es?}),lﬁog,ooo acres of reserved and other areas duplicated in specfal-purpose uses. Total forest land is shown
in appendix {able 9. ' -

{Br‘ban and transportation areas, areas used for recreation and wildlife purposes, various public installations and
tarilities, farmsteads, and farm roads.

3 Marshes, opan swamps, bare rock areas, desert, tundra, and other land generally having low value for agricultural
purposes. )

& [ncludes streams and canals lass than y4-mile wide; and ponds, lakes, and reservoirs covering less than 40 acres.

Note: Estimates are based primarily on reports and records of the Bureau of the Census and Federal and State land
management and conservation agencies,

Ficure 1

MAJOR USES OF LAND, UNITED STATES, 1969
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The 472 million acres classified as cropland represent the acreage
available for crops ov used alternately for crops and pasture, rather
than the acreage annually used for crop production. In 1969, the land
used for crop production (cropland harvested, crop failure, and culti-
vated summer fallow) totaled 333 million acres, or 71 percent of the
available cropland. The rest was temporarily idle (51 million acres)
or was used only for pasture (8S million acres). The idle component
includes much of the acreage diverted under the various production
adjustment programs administered by USDA.
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TABLE 2.~AGRICULTURAL AND NOMAGRICULTURAL USES OF LAND, UNITED STATES, 1969

Acreage Percentage
N (million of total
Major land use . - acres) (percent)
Agricultural: .
Cropland. ..o oo Lo e e 472 20.9
Cropland used forcropst.... ... . . _. . (333) (14.7)
Soil improvement crops and idle cropland._.. ... . (51) (2.3)
Cropland pasture.._..._...._.. . ... (88) (3.9)
Grassland pasture 2nd range?. 604 26.7
Forest land grazed.._....... 198 8.7
Farmsteads, farm roads_.__.._._.. . .. .7l Tt 9 .4
Total agricubtural land._.._..... ... L. 1,283 56.7

Nonagricultural:
Forest |and not grazed3s__.
Special uses.. . _...._.. .
Urban and other buill-up areast__ .
Primarily for recreation and wildlife 5.
Public instailations and facilities s _
Miscellaneous. .. _. [, e

Total nonagricultural land

Totallandarea. .. _.. ........ . . . ...

1 Cropland harvested, crop failure, and cultivated summer fallow.

2 Excludes cropland used only for pasture,

3 Excludes reserved and other forest land duplicated in parks and other special use areas. |t was not feasible to eliminate
all overlap that exists hecause of multiple use.

! Urban areas; highway, road, and railroad rights-ai-way; and airports.

S National and State parits and related recreational areas, national and State wildiife refuges, and national forest wilder-
ness and primitive areas, . .

8 Federal land administered by the Department of Defense and the Atomic Energy Commission, and State land in insti-
tutional and miscallaneous special uses.

7 Includes miscellaneous uses not inventoried, and areas of little use such as marshes, open swamps, bare rock areas,
desert, 2nd tundra. .

Note: Estimates are based primarily on reports and records of the Bureau of the Census and Federal and State land
management and conservation agencies.

Grassland and other nonforested areas used primarily for livestock
grazing total 604 million acres, or 27 percent of the Nation’s land area.

In addition, grazing occurs as a secondary use on 198 million acres of

forest land and, as noted above, is an alternate use on 88 million
acres of cropland. Collectively, the three major types of pasture and
range total 890 million acres, or 39 percent of the total land areq.

Although 57 percent of the total land area is used for agricultural
purposes, only 47 percent, including some land not classified hove as
agricultural, is in farms (table 3). Agricultural land not in farms totals
288 million acres and consists of open and forested grazing land.
Part of the grazing acreage not in farms represents normal under-
enumeration but most of it is definitionally excluded in the Census of
Agriculture. The major portion of this land is federally owned, and
is mainly in grazing districts and national forest system range
allotments.

Forest land not grazed, which totals 525 million acres, 1s the domi-
nant nonagricultural use of laud. However, 754 million acres—one
third of the total land area of the United States—is forested. Two-
thirds of this larger acreage is classified as commercial by the 1.5,
Forest Serviee. The rest is clussified as noncommereinl because of low
timber pproductive capacity or, as in the case of some public lands,
because of legal reservation for recreational and otlier nontimber uses.

Nonagricultural special-use areas for which estimates were made
occupy 169 million ncres. One-third of the specinl use acreage is in
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TABLE 3.--MAJOR USES OF LAND [N FARMS AND NOT IN FARMS, UNITED STATES, 1968

Land in farms Land not in farms
Total
i Acreage * Percentage Acreage - Percentage acreage
Major jand use (millions) of total {millions) of total (millions)
Agricultural uses of land: i
Cropland To.oe. .. eieiieiaaaa 472 100 o oieeinann e maenzaan 472
Grassland pastare 3. range? ... 452 75 152 25 604
Woodland grazed  ........- . 62 31 136 69 198
Farmsteads, farm toads... .......-. 9 JOU Comroesamcne e mmmemaamnnn 9
Total, agricuitural land..o...-.... 995 78 288 22 1,283
Nonagricultural land: .
Forest land not grazed .oo.i.leon 50 10 475 90 525
Special uses f........ 169 100 169
Other lant 5. .. oot coeeen - . . 268 93 287
Total nonagricultural land._...... ' 69 7 912 93 981
Total land ar€A- o veeeeeer aene- 1,064 a7 1,200 53 2,264

1 All fand in the crop rotation.

1 Excludes cropland used only for pasture, .

1 Excludes reserved areas in parks and other special-use areas.

« Urban and transportation areas, recreational and wildiife areas, and various public installations and facilities.
s Miscellaneous uses not inventoried and marshes, open swamp, desert, tundra, etc.

Note: Estimates are based primarily on reports and records of the Bureau of the Census and Federal and State land
management and conservation agencies,

urban and transportation uses; one-half comprises areas administered
by ‘Federal and State agencies, primarily for recreation and wildlife
purposes; and one-sixth is used for various public installations and
facilities.

Except for minor uses not inventoried, the remaining 13 percent of
‘the land aven consists of marshes, swamps, bare rock ar as, desert,
tundra, and similar aveas characterized by little economic surface use.
More than two-thirds of the land in this category is tundra and other -
unused arcas in Alaska. :

The proportion of land in various major uses is different for the 48
contiguous States than for the entire United States (fig. 1). For the 48
States, 57 percent of the total land area is cropland and grassland
pasture and range, compared with 48 percent for the 50 States. Alaska
and Tawaii add less than one-half million acres of eropland and about
3 million acres of grasslane pasture. Alaskn, however, adds more than
100 million ncres of forest land and more than 200 million acres of
tundra ad miscellancous other land.

y . . \
Trends in major land uses

Periodic changes in major uses of land since 1900 are shown in table
4 and fig. 2. Croptand, exclusive of cropland pasture, increased more
tltan 80 million acres from 1900 to 1920, fluctuated near and above the
400 million level until 1950, decreased 17 million acres or 4 percent
during the 1950’s and dechned slightly thereafter. The net decrease
since 1950 represents a sharp decrease in cropland actually used for
crops, and o partially offsetting increase in idle cropland.

Grassland pasture and range, including cropland used only for
pasture, decrensed 100 million acres from 1900 to 1920 and decreased
an additional 30 million acres by 1950.% Grassland pasture acreage has

2 Cropland nsed only for pastire and perinanent grassland pasture are combined in this comparison be-
catise the two Lypes have not atways been suceessilly differentinted in the Census of Agriculture and in
other surveys of agricultural and nse. For most purposes, however, cropland used oaly for pasture is
considered an integral part of the totul cropland base.
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TABLE 4.—TRENDS IN MAJOR USES OF LAND, UNITED STATES, SELECTED YEARS

[In million acres]

\
Major land use 1900 1920 1340 1950 1959 1969
Cropland \_.._._.______.___ ... . . 403 392 384
Available grassland ’ 701 699 632
Forest and woodlan 721 728 723
Otherfand4_ . . _ 22 777" 442 451 462
Special-use areas (138) (151) (178)
Unclassified areas (304) 301) (287)
Total S e e 2,270 2,272 2,273 2,271 2,264

! Exclude cropland used only for pasture.

2 Grassland pasture and other nonforested grazing land plus cropland used only for pasture. Includes some idle grassland,
particularly before 1920,

3 Exclusive of reserved forest land in parks, wildlife refuges, and other special-use areas.
! Includes special land uses, such as urban areas, highways and roads, farmsteads, parks, and military reservations, and
also land having slight surface-use value (desert, rock, marshes, tupdra, etc.).

5 Changes in total land area are atlributable to changes in methods and materials used in occasional remgasurements,
and to increases in the area of artificial reservoirs,

Note: Estimates for 1900-1959 are based primarily on Wooten et al., a

! nd assume essentially no change in A'iska and
Hawaii prior lo 1950, The estimates are only approximately comparable.

Fiaure 2

LAND USE, UNITED STATES, 1900-1969
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declined about 1 percent since 1950. Changes prior to 1950 were largely
attributable to expansion and maintenance of the cropland base.
The small net decrease since 1950 primarily reflects the growth of
urban and other special uses of land and the re-evaluation of the
suitability of some areas for grazing. _ _

The total acreage of forest and woodland has been characterized by
velative stability since 1900, although the relationships in table 4
would be somewhat diffevent if reserved forest land was Included.
Substantial acreages of forest land have been cleared since 1900 for
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crops, pasture, and urban, transportation,-and other uses but these
have been counterbalanced by natural reversion and, sometimes,
replanting of open land to trees. In recent years, reversion tendencies
have been strong in the Eastern United States; however, widespread
urbanization and localized clearing for crops and pasture have effec-
tively offset reforestation in the East as a whole. '

Periodic measuremenbts of land in special-purpose uses are not
available for all of this century. Since 1950, however, the special uses
specified in table 4 have absorbed an estimated 40 million acres, of about
2 million acres annually. Areal expansion in this category has involved
all types of land, including wasteland. Nearly half of the total acreage
shiffed to intensive or largely non-reversible uses such as urban and
transportation areas and artificial reservoirs. Most of the remainder
shifted to parks, wildlife refuges, and similar uses involving little
change in vegetative cover or actual use. In general, the increase in
special-purpose uses is associated with increases in the size and
affluence of the population.

BASIC LAND USE PATTERNS

Tand used primarily for agricultural production (cropland and non-
forested graziag iand) accounts for nearly half of the nation’s land
area. Forest land accounts for about one-third and other land for one-
Gfth, but the proportions vary greatly across the country. Within the
distributional patterns of these broad groups, variable proportions of
cropland ave planted, harvested, grazed, and 1dle. Other land uses are
dual or multiple, as when forest land is used simultaneousty for timber
production and other purposes such as grazing, recreation, or a source
of watcr. Sometinies, only one use is feasible, as in arid or semiarid
areas where field crops and forest are climatically precluded but where
land is usable For grazing during some part of the year. As a framework
for considering the variable characteristics and distribution of import-
ant land use components in subsequent sections, aggregate reglonal
acreages of cropland, permanent grassland pasture, forest land, and

other land are shown in table 5 and fig. 3.

CROPLAND

Magjor uses of cropland

The nation’s cropland resources total 472 million acres, r 21 percent
of the land aren. This total represents neither the acreage actually
used in erop production cach year nor the acreage that could be used
for crops. Rather, it represents the acreage presently in the crop
rotation. In-any given year, part of the available cropland is used for
crops, part is used only for pasture, and the rest 1s 1dle. Component
acreage of the total cropland base in 1959 were as follows:

Million acres Percent

Cropland harvested.....o.ooviciii coiin e e emene e oo 286 6l
Crop failure._ . . .......... e e e 6 1
Cullivated summer faIOW .- .o oooorn oour o oemee o ameao s 41 9

Total 0Sd FOF CTOPS. <o« e caamammammommamam mmmenans s sma s 333 1
Soil improvement and idle cropland .. e . 51 11
Cropland used for pasture a3 18

Total cropland. ... USSP SR 472 100
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Frovue 3

MAJOR USES OF ALL LAND, BY REGIONS, 48 STATES, 1969

e [Millions o‘/ Acres}

L

PaCIFIC ¢

NORTHERN
PLAINS *

»
SOUTHERN
PLAINS

U S Bleaurulnt Ju a0 uitueg SECATEIN 13 6 OBNOMC ey st ietn SEueicE

TABLE 5.—~MAJOR USES OF LAND, BY REGIONS, UNITED STATES, 1563

Pasture and Approximate
Cropland? range3 Forest land ¢ Other land land area
i Million Million Million Million Million

Region 1 acres Percen! acres Percent acres Percent  acres Percent acres  Percent
17.9 16 3.2 3 7.2 63 1.8 18 12,1 100
4.3 36 6.2 5 52.5 43 19.0 16 122.0 100
120.0 62 14,0 8 31 19 i7.9 1l 165.0 100
Northern Plains. . 107.2 55 729 38 4,5 2 9.6 5 194.2 100
Applachian,_,__. 31,6 25 8.4 7 731 59  10.8 9 123.9 100
Southeast. | 20.4 17 10.5 8 77.1 62 15,6 13 123.6 100
Delta States___ 24.6 27 8.4 g 50.5 55 8.8 9 92.3 100
Southern Plains. 56.0 26 11.3 53 33.0 16 11.5 5 211, 8 100
Mountain...._ 43.4 8 313.5 57 119.9 22 71.1 13 547.9 100
Pacific... ... ... . 243 12 52,6 26 89.9 4 37.4 18 204.2 100
48 States........... 471.7 25 601.0 32 602.8 32 221.5 12 1,897.0 100
Alaska . O] ® 1.6 () 1183 33 2426 67 362.5 100
Hawaii .4 9 1.0 24 1.6 42 L1 25 4.1 100
U.S. total .. ... 472.1 21 603.6 27 7122.7 32 465.2 20 *2,263.6 100

! States comaorising the respective regions are shown in appendix table 1,

2 All land in the crop rotation. i

3 Includes open permanent pasture both in farms and not in farms. .

! Total forest land area as reported by the U.S. Forest Service, excluding reserved woodland and forest areas in National
and Stale parks and other special use areas. It was not feasible {o eliminate all duplication existing because of multiple use.

4 Less than 100,000 acres or 0.5 percant.

Because of crop failure and land preparation requircments, the
acrenge harvested does not fuily identify the total acreage required
in crop production. Cropland used for crops or the land input
to crop production is more. adequately measured by aggregating three
compouent acreages—cropland harvested (286 million), crop failure
(6 million), and cultivated summer fallow (41 million). Thus, the
acreage required for crop production in 1969 totaled 333 million acres
or 71 percent of the available cropland. -
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The harvested acreage includes all intertilled and close-sown crops:
tree fruits, small fruits, and planted tree nuts including some non-
bearing acreages; and wild hay. A small part of the harvested acreage
yields more than one crop per year.

Crop failure mainly involves the acreage on which crops failed
because of weather, insects, and diseases but this component includes
some cropland not harvested because of lack of labor, low market
prices, and other factors. Generally, crop fatlure is only 2 or 3 percent
of the harvested acreage but the proportion varies regionally and
annually. '

Cultivated summer fallow refers to cropland in subhumid regions
of the West that is fallowed for a season or more before small grains
are planted. The fallowed land is cultivated to control weeds and to
conserve or accumulate sufficient moisture to produce a crop. Acreages
of cultivated summer fallow vary from year to year by several million
acres, depending largely on the planting intentions of farmers. Other
types of fallow—such as cropland planted to soil improvement crops
but not harvested, and cropland left idle all year—are not included 1n
cultivated summer fallow.

The rest of the cropland acreage was either used for pasture (88
million acres) or was idle (51 million acres) in 1969. Part of the 51
million acres in idle status was seeded to soil improvement crops but
was not harvested or pastured. This practice improves productivity
of the land in subsequent years by controlling weeds and increasing
-organic matter in the soils. Some cropland is idle each year for various
physical and economic reasons. Other idle acreages are on the verge
of abandonment for crop use.

Although the acreage in idle status is in general agreement with
the acreage diverted from production under Federal farm programs
in 1969 (58 million acres), the two are only roughly identical in
composition. In addition to differences suggested above, part of the
diverted acreage is in the cuitivatéd summer fallow component.

Much of the 88 million acres of cropland used only for pasture is
routinely rotated between crop and pasture use, although the rotation
period varies. However, a substantial amount has essentially the
same characteristics as permanent grassland pasture in farms and
may remain in pasture indefinitely.

Croplend uses, by regions

In 1969, seven-tenths of the nation’s 472-million-acre cropland base
was used for crops, two-tenths was used for pasture, and about a
tenth was idle (table 6). In absolute terms, acreages of cropland used
for crops are particularly large in the Corn Belt and Northern Plains
and are relatively large in the Lake States, Southern Plains, and
Mountain Regions. As a proportion of total cropland, cropland used
for crops is above the national average of 71 percent in the Northern
- Plains, Mountsin, and Pacific Regions; about average in the Lake
States and Corn Belt; and below the average in the Northeast and
Southern United States. The proportion of total cropland actually
used for crops ranges from 47 percent in the Appalachian Region to
82 percent in the Northern Plains.
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TABLE €. CROPLAND USES, 8Y REGION, UNITED STATES, 1969

[In thousands of acres)

Cropland
. In sojl

Used for  improvement Used for

Regiont crops?  crops or idle pasiure

Northeast. ... ... ... ... ... 12,204 1,980 3,669

Lake States_....._. 31,507 7,532 5,293

Corp Bell__._...... 70,718 14,365 16, 886

Northern Plains... .. 88, 313 7,651 11,273

Appalachian._...... 14,758 4,444 12,428

Southeast._........ .. 11,539 3,251 5,634

Delta Stales. ._._... .. 15,933 1,941 6, 684

Southern Plains__... B . 33,907 5,303 16, 833

Mounlain.._..... R .. 34, 850 2,783 5,726

Pacific. . .o ... 19, 049 1, 498 3,785
48 Slates__. 332,778 50, 748 88, 181 47,767
Alaska... . - 14 1 3 18
Hawaii. .. 176 160 36 372
US. Total. e 332,968 50, 909 88,220 472,097

! See apn, table 4 for data by States,
7 Includes cultivated summer fallow,

Idle cropland, including cropland in soil improvement crops, com-
prises about 11 percent of cropland nationally but ranges from about
5 or 6 percent in Alaska and the Pacific Region to 17 percent in the
Lalee States. In general, the proportion ol idle cropland is higher than
the national average in the eustern hall of the country and lower in
the western half. The largest absolute regional acreage, 14 million
acres, or 28 percent of the total, is in the Corn Belt. As classified here,
. high proportion of the cropland in Hawali is idle but much of the
acreage is in crops for harvest in a later year.

Cropland used only for pasture accounted for 19 percent of all
cropland in 1969, but was double this rate in the Appalachian Region
and was relatively high throughout the Southeast, South, and South-
west, where it appears in association with substantial cropland aban-
donment. At the other extreme, only 10 percent of the cropland in
the Northern Plains was pastured. However, cropland pasture acreages
in both the Northern Plains and the Corn Belt were relatively large
due to the large acreages of total cropland in these regions.

Trends in major uses of cropland b

Although the total acreage classified as cropland has not changed
greatly in the past two decades, important changes have occurred
m-individugl use components (table 7 and fig. 4). Of particular
interest, cropland used for crops decreased from 387 million acres,
the record high, in 1949 to 333 million in 1969. Much of the decrease
in acreage used for erops occurred in three brief periods, 1950,.1956-57,
and 1961-62, as a result ol major Federal programs designed-to shift
cropland fruin production to soil conserving uses. Since 1962 the
acreage used for crops has fluctuated by several million acres, more or
less in balance with demand for crop production.

Cropland harvested, the basic component of the acreage used for
crops, tecreased from 352 to 286 million acres from 1949 to 1969, or
more sharply than the total acreage used for crops. The effect of this
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TABLE 7.—~MAJOR USES OF CROPLAND, UNITED STATES, CENSUS YEARS, 1943-69

[in millions of acres}

Use of cropland 1949 1954 1959 1964 1969
Cropiand harvested 32 339 318 292 286
Crop fatlure. ... . 9 13 10 6 6
Cultivated summe, 26 28 31 37 41

Total used for cfOPS.c..voveuannn 387 380 359 335 333
Soil improvement and idle. cae 22 19 33 52 51
Cropland used for pasture.._.........-« 69 66 66 57 88

Total cropland.uu.euoeiiiiaonas ) 478 465 458 444 472

FIGURE +
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decrease was partly offset by a generalupward trend in cultivated
summer fallow. Acreages of crop failure, the smallest and least con-
trollable component, ranged between 2 and 4 percent of the harvested
acreage during the comparison period.

Cropland in soil improvement crops and other idle cropland trended
upward as the acreage used for crops decrggsed. The overall or neb
increase in idie land from 1949 to 1969 was 29 million acres, or from
22 to 51 million acres. This increase was closely associated with land
diverted from crop production under Federal programs, althouglh
additional cropland was diverted to cultivated summer fallow and to
various noncropland uses. Idle cropland, particularly that diverted
from production to soil-conserving crops, represents a source of crop-
land as needed. Hence, the acreage tends to vary inversely with annual
changes in the acreage of cropland used for crops.

Q ' 14‘1
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Cropland used only for pasture has not been enumerated consistently
in the Censuses of Agriculture because responding farm operators did
not interpret the definition of this category uniformly from area to
area and from year to year. For example, cropland used only for
pasture, as enumerated m the 1964 and 1969 Censuses, increased from
57 to 88 million acres. The sharp increase in 1969 probably is attribu-
table to inadvertent enumeration of permanent grassland pasture in
farms, which decreased correspondlingly. Thus, although available
statistics indicate a stable trend followed by a recent increase, it is
more likely that cropland pasture acreages were fairly stable through-
out the comparison period. However, some cropland established to
conserving uses suitable for pasture under the soil bank program has
now returned to cropland pasture use. ‘

Because of inconsistencies in cropland pasture acreages, trends in
total cropland are more apparent when cropland pasture is excluded
from comparison totals. By this measure, cropland (the combined
acreages of cropland used for crops and idle cropland) totaled 409
million acres in 1949; 399 million in 1954; 392 million in 1959; 387
million in 1964; and 384 million in 1969, Overall cropland exclusive of
cropland pasture trended downward by 25 million acres, with most of
the net change (17 million) oceurring in the 1950’s. In contrast, when
Inconsistent estimates of cropland pasture are included, total cropland
trended downward -by 34 million acres between 1949 and 1964 and
then virtually regained these losses by 1969.

Trends in croplapd used for crops, by regions

Regional acreages of cropland used for crops followed the national
trend (48 States) during 1949-62, and tended: to diverge during 1962—
69 (table 8 and fig. 5). During the former period, all reglons experienced
some decrease in cropland used for crops, ranging from 1 million acres
in the Mountain Region to 10 million acres in the Southern Plains.

TABLE 8.—CROPLAND USED FOR CROPS, BY REGION, 48 STATES, 1949-69 ¢
{In milfions of acres]

North- South-
North- Lake Corn ern  Appa-  South- Delta ern  Moun- . 48
Year east  Stalss Belt  Plains lachian east  States  Plains tain  Pacific  States
17.2 38,2 78.0 93.9 22,3 20.2 16,6 4.7 34.7 20.8 386.6
17.1 37.5 77.2 93.3 211 18.7 15.3 41.7 35,2 20,2 377.3
17.0 3.7 77.4 93.8 21,2 18.7 15.4 43.4 35.9 20.6 381.1
16.9 37.4 77.8 93.8 20.8 19.0 151 41.8 36.6 20.8 380.0
16.8 37.6 .. 78.8 94,0 20.6 18.9 14.9 41.3 35.8 20.8 379.5
16,6+ .. 37.6 79.4 95.5 20.0 17.6 14,8 41,5 36.2 20.7 379.9
16.4 37.6 79.5 94,6 19,9 17.3 143 41.4 36.2 20.5 377.7
15.9 37.4 78.5 92.8 18.9 16.1 13.7 38.9 35.7 20.8 . 368.7
15.7 36.4 77.2 90.1 17.5 15.1 13.2 37.3 35.2 20.5 358.2
15,5 36.0 76.9 90. 4 17.2 13.7 12.5 36.8 35.3 20.5 354.8.-
15.2 36.7 78.8 90. 2 17.4 14.6 13.1 37.6 34.4 20.3 358.5
14.9 35.8 78.4 91.5 17.1 13.3 12.8 37.2 34,1 20.2 . 355.3
14.5 35.3 71.6 86.9 16.1 12.7 12.8 35.8 33.8 Zglr*?“ * 339.6
14.2 33.3 70.7 85.3 5.4 1.9 12.7 34.4 33.9 19.4 331.2
14.2 34.5 72.5 87.1 15.2 12,1 131 34.8 34,0 19.8 = 337.3
14.0 34.3 72.0 86.2 15.0 1.9 13.5 34.1 33.9 19.9 334.8
13.7 34,1 72.4 87.2 15.1 1.5 13.7 34.0 34.5 19.7 > 335.9
13.7 33.3 72.7 87.5 15,0 11.0 13.6 32,0 3.8 19.4 332.0
13.4 34.4 76.2 88.2 . 15.7 12. 1 14.9 31.6 M1 19.7 340.3
12.7 33.7 72.6 86.2 15.5 11.8 16.1 32.5 34,1 19.7 334.9
12.2 3L.5 70.7 88.3 14.8 1.5 15.9 33.9 34.9 19.1 332.8
12.6 32.0 7.6 8.1 15.0 11.8 16.3 30.9 34.9 19.4 331.6
12.7 34.4 75.3 88.5 16.4 12.8 16.3 30.4 34.3 19.4 340. 5
12.5 341 7.3 87.4 16.0 12.4 16.3 29.7 34.9 19.6 334.2

1 Cropland used for crops is the sum of the acreage from which one or more crops were harvested plus acreage of crop
failure and cultivated summer fallow.

2 Preliminary. .
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CROPLAND USED FOR CROPS, 48 STATES AND REGIONS, 1949-69*
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Compared with the national decline of 15 percent during 1949-62,
the acreage used for crops decreased 13 percent in the Lake States;
about 10 percent in the Corn Belg, Northern Plains, and Pacific
Regions; and less than 5 percent in the Mountain Region. In all other
farm production regions, decreases in cropland used for crops were
greater than the national rate. Regional decreases+in the South and
Southwest ranged from 24 percent in the Delta States and Southern
Plains to 30 percent in the Appglachian Region and 40 percent in the-
Southenst Region. Although the decline in the Northeast was rela-
tively moderate, it represented 18 percent of the regional acreage used
for crops in 1949. The general decline in acreage used for crops was
mainly attributable to Federal acreage diversion programs.

~ Corparison of regional acreages of cropland used for crops in 1962
and 1969 roveals little change in six farm production regions and a
divergent pattern in others. Decreases of about 2 million acres each
in the Northeast and Lake States continued the historical downward
h'dmls in those regions. Acreages changed little in such diverse regions
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as the Corn Belt, Appalachiun, Southeast, Southern Plains, and Pacific
Regions, but increased 1 to 3 million in the Northern Plains, Delta
States, and Mountain Regions. The increase in the Northern Plains
generally represents normal annual variations in the acreage used for

..erops. However, the increase in Delta States represents a definite

Cetipward trend. Incrvecent vears, substantial acreages of alluvial soils

in the Jower Mississippi Valley have been cleared and drained for
crops, more than offsetting cropland abandonment elsewhere in the
region. Similarly, the gradual expansion of irrigation (app. table 13)
has helped to muintain or increase cropland acreage in the Mountain
Region.

The general but unequal declines in regional acreage since World
War IT have increasingly concentrated the cropland used for crops in
relatively favored regions. From 1949 to 1962, the Lake States, C'orn
Belt, Northern Plains, Mountain, yand Pacific Regions collectively
increased their proportional share of the national acreage from 69 to
73 percent. In these five regions, cropland used for crops decreased at
less than the national rate. After 1962, this trend was modified some-
what, as perceptible proportional increases in cropland used for crops
were limited to the Northern Plains, Mountain Region, and Delta
States.

Although obscured by net regional decreases since 1949, the acreage
used for crops has increased in numerous areas and localities. A recent
study of the 1944-64 period found that acreages used for crops plis idle
cropland increased in 868 counties (28 percent) and decreased in the
remaining counties. The total increase iii increasing counties was 26.7
million acres or 1.3 million per year, as opposed to the total decrease in
decreasing counties of 53.5 million acres or 2.6 million per year. Acre-
ages of new cropland were concentrated heavily in the lowerMississippi
Vt;xﬂcy, Central and Southern High Plains, Central California, and
Northern Montana, New cropland acreages were less concentrated but
still large in the Corn Belt, the Dakotas, Florida, and several areas.of
the West. In general, cropland development in the East is-associated
with wetland drainage and in the West with the expansion of irrigation.
Improved dryland farming techmjques also have contributed to crop-
land increases, especially in Montana.

The outstanding recent instance of cropland development is the
alluvial plain of the Mississippi River, particularly that portion in
In Arkansas, Louisiana, and Mississippi. From 1950 to 1969, cropland
in the alluvial areas of these States increased 3.3 million acres, ot 40
percent, as the result of intensive clearing and drainage of forested
wetlands. The effects of reclamation became especially evident after
1962, when new cropland development in the alluvial plain aceelerated
and acreages used for crops elsewhere in the Delta Region tended te
stabilize. The overall acreage used for erops in the Delta Region has
trended steadily upward since 1962.

Several factors have combined to greatly incrense productivity per
acre of cropland used for crops since 1949, In general, adjustments in
the acreage used for erops have resulted in increasingly concentrated
cropping of the most productive land, both on individual farms and by
areas and regions. The substitution of new cropland und improvement
of existing cropland by such means as land forming, drainage, and
irrigation have also upgraded the acreage used for crops. To these
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improvements in basic land capability have been added larger mputs
of fertilizer, pesticides, and herbicides; use of ifiproved plant varieties,
machinery, and equipment; and more efficient farm organization.
Further increases in productivity afe attributable to changes in the
proportions of intensive and extensive crops produced. IFrom 1949 to
. 1969, ontpul per crop uere inereased more than 50 pereent and total
erop production increused more than 40 pereent. In comparison, the
nation’s population increased 34 percent from 1950 to 1970.
Changes in composition of crops harvested
Crops harvested, including several million acres harvested in suc-
cossion from the same land, totaled 291 million acres i 1969 or 56
million less than in 1954, This substantial reduction in acreage of crops
harvested was accompanied by significant changes in the ncreage of
soveral crops and crop types (table 9 and app. table 12). Broadly
grouped, feed erops decreased from 224 to 168 million acres because of
major rednetions in the acreage of corn and oats and substantial
redluctions in barley and hay acreage. In contrast, food crops gained 15
million neres or 16 pereent during this period (1954-69). The increase in
tood crops was attributable to soybean acreage, which more than
doubled—{rom 17 to 41 million acres. Wheat, the dominant food crop
in terms of acreuge, decreased 7 million acres or 13 percent. Other
food crops showed only smuall, offsetting changes. Crops other than feed
and food crops decreased 13 million acves, muainly reflecting large
reductions in cotton and flaxseed acreages. As n vesult of these shifts,
feed crops now account for only 58 percent of the acreage of crops
harvested, as opposed to 65 percent m 1954; food crops gained pro-
portionally—from 26 to 36 percent; and other crops lost proportion-
ally—from 9 to 6 percent.

PASTURE AND RANGE RESOURCES

Livestock grazing occurs on about 890 million acres or 39 percent
of the land area (table 10). The total includes acreages in three major
types—cropland used alternately for pasture (88 million), grassland
and other nonforested land uséd more or less exclusively lor grazing
(604 million), and forest land on which grazing oceurs as a secondary
or wdditional use (198 million). This distribution is approxinuate, as

TABLE 9.—CROPS HARVESTED, BY TYPE, 48 STATES, CENSUS YEARS, 1954691

{In millions of acres|

Crop

Food grains .
Other food crops

Total food crops . ... .. .

Feed grans. ..
Hay

Tota! feed crops
Other crops. ..

Total crops harvestad . _. . TV B PR " 291

1See appendix table 12 for individual crop acreage and sources of data.
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interfaces between major {ypes of pusture and range are not always
precise cither in nature or in available statistics. Cropland pasture and
permanent grassland pasture are difficult to differentiate in some cases.
Similarly, grassland pasture and range includes some brushland or
wooded areas, and forested grazing land includes many areas of open
forage.

Of the total pasture and range, 602 million acres were enumerated
as land in farms. Pasture and range in farms ineludes all of the crop-
land pasture (88 million acres), 75 pereent of the permanent grassland
pasture, (452 million acres), and 31 percent of the forest lawd grazed
(62 million acres). Most grazing land in farms is in private, State, and
Indian ownership. Less than 10 percent of the Federal range, consisting
mainly of scattered areas grazed under lease, is enumerated as land in
farms.

The 288 million acres of grazing land not in farms consists of 152
million acres of grassland and other non-forested arcas, and 136 million
acres of forest land. More than 200 million acres of the grazing land
not in farms is federally owned, mainly in Federal grazing districts
and national forest system range allotments. These areas nre grazed
under a permit rather than lease arrangement and, as such, are not
enumerated as land in farms. Much of the non-Federal grazing land
not in farms consists of large forest tracts in the South,

In relative terms, forage vields are high on tropland pasture,
moderate on grassland pasture in farms, and low on both open and
forested grazing tand not in farms. However, all pasture and range
types generally represent extensive uses of laud. Thus although
grazing oceurred on triple the acreage of harvested cropland, only
about one-third of all livestock feed was obtained from this sonrce,

Livestock grazing s much more important in the agricultural ccon-
omies of sparsely popualuted areas of the West than nationally. The
AMountain Region alone has 398 million acres of pasture and range
(table 10). This total represents 45 pereent of the Nution’s pasture and
range, 73 percent of the region’s laud arca, and nearly 10 times the
region’s cropland (exclusive of cropland pasture). As a proportion of
land areas, total pasture and range acreages are cqually high in tle
Southern Pluins and are above the national average in the Northern
Plains, Delta States, and Pacific Regions. ;

Grazing 1s relatively unimportant in some regional agricultural
cconomies but is important in absolute terms, An example 1s the Corn
Belt, where 17 willion acres of cropland pasture are distributed in
proportion to a much larger total cropland acreage. Forage from this
acreage, plus smaller acreages of permanent grassland and woodland
pasture, is equivalent to several times {his aereage of semiarid Western
range. Yet its value is overshadowed by much larger returns from
cultivated eropland in the region.

Regional distribution, by major pasture type

“The proportion of total pasture and range in individual pasture
types differs significantly among the farm productions regions (Lable
10). Grassland pasture aceounts for 60-85 pereent of total pasture and
range acreage in regions comprising the 17 Western States; exceeds
other types in the Lake States, Aluska, and Hawaii; and is important
m all regions. The total acreage in the 17 Western States 1s 550 million

. e
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TABLE 10.—PASTURE AND RANGE, BY TYPE AND REGION, UNITED STATES, 1369

{In thousands of acres}

.

Tolal‘pasture and range

Grassland Forest land

. Cropland pasture and pasture and Percentage of
Region pasture ! range? range 2 Acreage land area
Northeast. ... .o .. eeiaiiiaan I 3,669 3,162 2,238 9, 062 8
Lake States....... 5,293 6,175 4,735 16,203 13
Corn Bett_ . ... .. 16, 886 13,948 11,975 42, 809 26
Northern Plains__. - 11,273 72,940 2,358 86, 571 46
Appalachian......._. e 12,428 8, 427 6,663 27,524 22
Southeast........._. 5,634 10, 498 13,619 29,751 24
Delta States...... ... 6,684 8,433 21,391 36, 508 40
Southern Plains...... . 16,833 111, 349 26, 341 154, 523 73
Mountain_ . .........- 5,726 - 313,478 79,071 . 398,275 73
PACHIC ..« e e IR 3,755 52,594 29,084 85, 433 42
48 States .. ... 88,181 601, 004 197, 481 886, 666 47
Alaska_......_.... 3 1, 624 1 1,738 gsg
Hawaii.. .. . 36 987 451 1,474
U.S. total. . ._...... eeean 83,220 603,615 198, 043 889,878 39

1 Mainly cropland in rotation, used some years for cultivated crops and other years for pasture.

2 Excludes cropland used for pasture,

% An approxsmation of the acreage grazed lo some extent during the year, A

+ Excludes 57,000,000 acres in Federal grazing districts and national forest system range allotments, charactérized by
little value for grazing.

§ Less than 0,5 percent.

acres, or 90 percent of all permanent grassland. The coneentration of
permanent nonforested grazing land in the Wostern"Usited-States is
attributable to natural conditions that limit alternative land uses.

Cropland pasture acreages are distributed roughly in proportion to
total cropland but comprise a higher proportion of eropland in regions
undergoing significant cropland abandonment. Hence, acreages are
velatively large in the Corn Belt, Northern Plains, Southern Plajns,
and Appalachian Regions. Among these regions, however, cropland
pasture is the dominant type in only the Corn Belt and the Appala-
chian Region. Among other regions, 1t is the dominant type only in the
Northeast, a region where the total pasture and range acreage is
relatively small.

Acreages of woodland grazing land range from about 2 million acres
in the Northeast and Northern Plains to 79 million acres in the
Mountain Region: Aggregate acreages are relatively large throughout
the West, Southwest, and South but represent the dominant pasture
type in only two regions—the Southeast and Delta States. In other
regions, acreages of forest land grazed are smaller than grassland pas-
ture acreages and are often smaller than cropland pasture acreages.

The regional variation in forest land grazed reflects both the amouni
of forest land and such factors as forest species composition and stand
density. : :

-Changes in pasture and range acreayes

Changes in cropland pasture and grassland pasture are difficult to
measure, as they have been inconsistently interchanged in agricultural
survevs. When both types are combined, however, total grassland -
pasture has been almost stable since 1650, decreasing only slightly—
from 701 to 892 million acres in 1969 (table 11). In comparison, the
forested component of the grazing acreage decreased from 319 to 198
million acres. The major decrease in woodland grazed, plus the small

- 150
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TABLE 11,—TOTAL PASTURE AND RANGE, BY TYPE, UNJTED STATES, CENSUS YEARS, 1950-69

lin millions of acres}

Type 1950 1954 1959 1964 1969

Grassland pasture and range 701 700 699 697 692
Cropland pasiure. __ .. (69) {66) (66) (37 (88)
Open permanent pastur (632) (634) (633) (640) (604)

Woodland grazed _ . _...... . 319 301 245 225 198

Total pasture and range__.._.... 1,020 1,001 944 922 890

decrease in grassland pasture, reduced the total acreage grazed by 130
million acres, or 13 percent, from 1950 to 1969.

Most of the small net decrease in the combined acreage of tempo-
rary and permanent grassland pasture occurred after 1959, when losses
slightly exceeded gains in & majority of regions. This trend is nesociated
with a decelerated rate of eropland abandonment, the tendency of
open land to reforest, and the expansion of urban and other special
uses of land.. Prior to 1959, the combined grassland pasture acreage
decreased substantially in the Mountain and Pacific Regions, pri-
marily because of a reduction of acreage classified ag suitable for
grazing. These losses were essentially offset by a relatively large in-
erease in grasstand pasture in the Southern Plains, and small regional
increases clsewhere that occurred in association with the gencral
decline in acreage used for crops.

Forest land grazed has declined in all regions since 1950. Rough
approximations of the acreage in this type indicate a national decline
of about 40 percent and regional declines equaling or excecding the
national rate except in the Mountain Region and, possibly, the Corn
Belt and Northern Plains. Among the [actors associated with the
major downtrend in forested grazing land are (1) improved livestock
feeding and forest manngement practices, (2) changes in forest species
and stand density, (3) clearing and reclassification of woody vegetation
to grassiand, (4) closing of low-capacity and other aveas to grazing,
and (5) the general dedline in the acreage of lund in farms.

The net deereases in both grasstand and forest land grazed generally
represent the removal of arcas of low productivity from the grazing
acreage. At the same time, grassland pasture has been gradually im-
proved by brush clearing, reseeding, fertilization, and shifts of crop-
land to pasture. Thus, although the total acreage grazed has declined

. sinve 1950, the average quality of the remaining pasture and range
acreage has been significantly upgraded. Available data indicate that
total pasture production has increased about 10 percent since 1960.

FOREST LAND

The total arca in the United States elassified as forest land is 754
million acres. Of this total, 500 million aeres, or two-thirds, is com-~ *
mercial forest, i.c., suitable and available for growing continual crops
of industrinl timber products. The remaining third is classified as
noncommercinl beeause of inherent low timber-produeing capacity or,
in_the case of some public lands, fegal reservation for recreation and
other nontimber uses. The noncommercial acreage includes some
arcas in the Alaskan mterior that will probably be classified commercial
when a detailed survey is cowpleted.,
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The total forest land aereage is about equally divided between the 31
Bastern States and the 17 Western States plus Alaska and Hawail, In
contrast, the proportions classified as commercial and noncommercial
in the two regional groupings are strikingly dissimilar. In the 31
Eastern States, 94 percent of the forest land is classified as com mercial
in the remuaining 19 States, only 36 percent is of commercial quality.
Exclusive of Aluska, however, the average for the Western States is 51
percent. Individual Eastern regions not only have disproportionately
large shares of the commercial forest land, but also have the highest
proportions of their total land area classed as forest (table 5).

Although substantial acreages of open land have reverted to forest
since 1950, these gains have been largely offset by new land clearing
for crops, pasture, urban, and other uses. During the 1950’s, forest
land expanded measurably in a broad region extending from the
Northeast to the Delta States but these increnses were partly offset by
decrenses in other regions, particularly the Southern Plains. Smece
1960, forest land has increased, at least slowly, in a majority ol the
States enst and south of the Corn Belt; these gains were more than .
offset by sharp decrenses in o few States, most notably those compris-
ing the Delta Region. As n result of these opposing changes, total
forest land is now Jess than 1 percent above the 1950 acreage (table 4).

Most of the forest area is considered to be primarily used for forestry
but it typically serves multiple purposes. For example, about one-
fourth of the acreage is grazed by livestock and large acreages arc
available for some degree of recreational use. In addition, forest land
universally provides watershed protection and wildlife habitat. Forest
land exclusive of the area grazed and the areas used primarily for other
purposes totals approximately 525 million acres.

SPECIAL AND MISCELLANEOUS USES

Special use areas

Special uses of land, including urban and transportation arcas,
recreational and wildlife areas, and other uses occupied 178 million
acres in 1969, or 8§ percent of the land area of the conntry (table 12).
Urban and transportation areas accounted for 61 million acres or
one-third of the total. National and State parks and related recrea-
tional areas occupy 49 million acres. An acdditional 32 million acres are
reserves for wildlife protection and propagation. About 28 million
aeros have been set aside for defense and atomic energy purposes, and
§ million acres are occupied by farmsteads, farm roads, and farm
lanes. This grouping of special-purpose uses includes the most, and
some of the least, intensively used land in the country. Except for
land used for Farmstonds, fars: roads, and farm ianes, these uses are
nonagricultural.

Special uses of land traditionally have been assesed in terms of their
their effect on agricultural land supplies. From this standpoint, urban
areas and, to a lesser extent, transportation uses are of particular
intorost. As urban and transportation areas expand in rural areas, they
may progressively occupy or isolate land in other uses in existing
proportions: but when a choice 1s possible, a disproportionate share of
level, well-drained land is normally taken.
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TABLE 12—~ SPECIAL USE AREAS, UNITED STATES, ESTIMATES FOR 1969

Area Shar¢ of tofal

Special use area ! (1,000 acres) (percent)
Nonagricultural:
Intensive uses:
Urban areas.._......__. 34,590 19.5
Highways and roads .. e . 20, 977 11.8
Railroads. . ___. .. . 3,221 1.8
Arports. oo et s 1,755 1.9
L T 60, 543 341
Extensive uses:
National Parks 28, 281 15.9
State parks._ . 6,710 3.8
Wilderness and 14,290 8.0
Federal wildlife refuges 25,442 14,3
State wildlife refuges. 6, 634 3.7
National defense areas . 23,441 13.2
Federal industrial lands. 2,146 1.2
State inslitutional and other us 1,918 11
Totaloooo ... 108, 842 61.2
Total nonagricultural lands 16§, 385 95.3
Agricultural:
Farmsteads : . . 6, 564 3.7
Farm roads and lanes . 1, 856 1.0
Tolal agricultural special use lands_.___._............._.______________ 8,420 4.7
Tolal special use areas. ... oo 177, 805 100.—0

! Defimitions and procedures are given in footnoles to lable 10, showing special use areas by States.

At the other extreme, parks, wildlife areas, wilderness and primitive
areas, monuments, memorials, and related uses usually conflict only
slightly with agricultural use of land. Although relatively large
acreages are involved, a high proportion of the extensive speciul use
acreage 1s located in portions of the 11 Western States and Alaska,
where physical conditions limit or preclude agricultural activities.
Even in the better acricultural regions of the Iiast, much of the
recreational and wildlife acreage is unsuitable for agricultural purposes.

In times of expansion, national defense arcas and other public
installations and facilities represent the middle ground between urban-
transportation and recreation-wildlife uses as eompetitors with agri-
culture for space. The present distribution pattern indicates that not
more than one-lourth of the acreage for these facilities (7 million
acres) is located in viable agricultural arcas. The acreage of former
cropland used intensively for these purposes or irreversibly lost Lo
agriculture is considerably smaller.

Although farmsteads, farm roads, and farm lanes generally comple-
nment rather than compete with agricultural uses, they occupy a
substantial area of land. The acreage in individual farms devoted to
these uses varies by size of farm, type of farming activity, and other
factors. Much of the aereage involves land originally suitable for
crops and pasture.

Late of growth of special use areas

Available estimates, although not precise or completely consistent
over time, indicate that the special use areas grouped in table 13 in-
creased 27 million acres, or an average of 2.7 million acres annually,
during 1959-69 (tuble 13). Most of the individual uses specified also
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TABLE 13- SPECIAL USE AREAS, UNITED STATES, 1959 AND 1969

tIn nullions of acres|

Special use areat 21959 1969 Change
Urbanareas . ... . ... . ....... e e 27.2 34.6 +7.4
Transportation areas . .. P . 24,7 26,0 +1.3
Recreation and wilditfe areas . .- . 61.5 81.4 +19.9
Public installations and facihties_ . . [ L. 21.5 27.4 -1
Farmsteads and farmroads. . .. ...... . ... ... ... ... . 10.1 8.4 =17

Total oo oo e e 151.0 171.8 +26.8

1 {ndividual uses are specified in table 12.
=4 From Wooten, et al.

increased. Among intensive uses, the arvea in urban places increased
from 27.2 to 34.8 million acres, an average of three-fourth million
acres aunually. Comparison of population and drea data for 1960 and
1970 indicates that urban arcal growth exveeded urban population
growth in rvecent years. When aggregated by components, average
densities decreased v the central cities of urbanized arcas and in
smaller pluces outside the urbanized arvens. In contrast, density in the
suburban fringe, where 69 percent of urban population increase
occurred, was virtually unchanged. The emerging pattern suggests
some abandonment of older areas for improved living space elsewhere,
rather than an effeetive gain in per capita living space.
Rural transportation areas increased from 24.7 to 26.0 million acres,
Cor 130,000 acres annually during the 1960’s. Construction of new
highways, particularly the Interstate system, averaged about 100,000
peres and new airports.averaged 37,000 acres yearly. These gains
wete slightly offset by a small decrease in the acreage of railroad
, rights-oi-way. The overall increase in rural transportation areas was
also minimized by ineremental reclassification of both highway and
|
|

airport arens to urban areas, which continually expand into rural arcas.

Aveas of artificial reservoirs have been deducted from total land
area as used herein. However, substantial acreages of land are con-
verted to reservoirs each yvear. The total fluctuates, but land taken by
reservoirs of 5,000 acre-feet or more has averaged approximately
300,000 acres in recent years. By combining this total with some
§70,000 acres taken by urban and transportation uses, it is estimaled
that about 1,2-million acres of all types of land shift to the specified
intensive specinl uses each year. This rate is above the rate of 1.0
million estimated for the 1950-60 decade, mainly because of aceelerated
urban growth.

Extensive-type nonagricultural uses of land inercased 20 million
acres from 1959 to 1969. Virtually all of the increase is atiributabl® to
recrentional and wildlife uses, which expanded by 5 an® i5 million
acres respectively. Muceh of the added wildlife acreage comprised
public domain wildlands in Alaska that were reserved in extraordinarily
large blocks. Apart from such unusual increases, recreation und wildlife
areas inereased=by roughly 1 million acres annnally.

Public installations and facilities changed little in the last decade,
as small inercases in the acreage of State-administered institutional
areas were offset by attrition in national defense lands. Much of the
acreage held for defense purposes wus assembled during the World
War 11 period, and currently may not be fully utilized.

Q <
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"The estimated acreage in farmsteads, farm roads, and farm lanes—
reluatively intensive uses and the only special uses chassified as agri-
cultural—decreased correspondingly with decreases in the number of
farms and laad in farms. )
Miscellaneous other land

Except for minor acreages in special uses that were not inventoried,
the remaining 287 million acres of the Nation'’s land resources consist
largely of swamps, marshes, bare rock areas, desert, tundra, and similar
arcas. Acrcages of miscellaneous land are relatively large in arid
portions of the West and several Atlantic and Gull Coastal areas but
particularly targe in Alaska, which has 212 million acres or nearly
three-fourths of the total. Althongh characterized by little or no
economic surface use, these areas generally have utility for wildlife
purposes and some have value for minerals. From the standpoint ol
potential use, inroads will continue to be made for special purposes,
while limited areas will be hrrigated or otherwise reclaimed for ngri-
culture. ‘

MAJOR USES OF LAND, BY CLASS OF OWNERSHIP

The land resources of the United States are classified by major
ownership and use classes in table 14. About three-fifths of the land
aren is privately owned and two-fifths is publicly owned.

Federal land, totaling 763 million acres, mainly comprises the
residual of the original public domain but also includes 55 million
aeres acquired by purchase and other means. Almost half (47 percent)
of the Federal land is distributed in the 11 Western States and an equal
amount is located in Alaska. Grazing is the primary use of 165 million
acres of grassland and is a secondary use on 60 million acres of forest
land. Livestock have access to an additional 57 million acres, mainly
forest types, that have low productivity and grazing utility but are
intermingled and muanaged with better quality Federal rangeland.
Other major uses of Federal land are forest land (including forest land
grazed), 37 percent; special uses, 12 percent; and miscellancous land
including desert, tundra, ete., 30 percent. Most of the area in extensive
speeial uses also is federally owned.

TABLE 14.—MAJOR CLASSES OF LAND, BY USE AND OWNERSHIP, UNITED STATES, 1969

[In millions of acres)

Grassl‘and Special use
ncture an
Ownership Crapand and range  Forest land ? other land Total land area
Federal. ... ... ..o .. ..., 1 165 278 319 -763
State and other public 3 2 41 38 53 134
ladian f._. 2 32 13 3 5U
Private. .. 467 366 425 59 1,317
Totaloo. oo, .. 472 604 754 434 2,264

! Federal, State, local government, and Indian land acreages are approximations bas2d on public records and reports.
Private land 15 the rest of the land area in each major use. )

2 Includes reserved forest land in parks and other special uses,

3 Does not fully reflect recent land grants from the public domain to the Stale of Alaska. o

¢ Trust land held by tribes and individual ladians, About 4,900,000 acres of fedzrally owned land, located miainly in
Alaska, are also used by Indidns.
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State and local governments have accumulated landholdings of
varying size through such means as grants of land from the Federal
Government, tax reversion, purchase, gift, and escheat. These pub-
licly administered areas ave distributed somewhat more evenly than
Federal land, but are still characterized by a high degree of concentra-
tion. The larger acreages are located mainly, but not exelusively, in .
the Western States. State and local governments hold land for forests,
parks, wildlife areas, watershed protection, highway and road rights-
of-way, institutional uses, and other specific purposes. Most Western
States also own relatively large acreages without specific use designa-
tions. About 43 million acres in the category, including 41 million
acres of grassland, are used for grazing.

Nearly 35 million acres of Indian land (68 percent of this category)
are used by Indian farmers and Jivestock operators for farming and
grassland pasture and range~In addition, about 13 million acres of
Indian forest land are used f5r grazing. Indian land, like Federal and
State land, is concentrated in the Western States. :

Private land, exclusive of that in Indian ownership, totals 1,317
million acres, or 58 percent of the land area of the United States.
Included in the privately owned total are 99 percent of the Nation’s
cropland, 61 percent of the grassland pasture, 56 percent of the forest
land, and 13 percent of the miscellancous land. As these percentages
indicate, a large proportion of the land with relatively favorable
attributesis in private ownership.

Excluding cropland used for pasture, private and other non-Federal
eragsland and pasture and range total about 439 million acres in the
50 States. An additional 138 million acres of private and other non-
TFederal woodiand and forest are used for grazing. Ifederal range classi-
fied as usable or suitable for grazing totals 225 million acres; nearly
three-fourths of this area is grassland and the rest is forest and wood-
land. Thus, 802 million acres, including both private and public land
but excluding cropland pasture, are classed as pasture and range. Of
the total acreage, 604 million acres are grassland or nonforest, and
198 million acres are woodland and forest.

DEFINITIONS AND EXPLANATIONS OF LAND USE CLASSES

Cropland—Total cropland includes six components—crepland har-
vested, crop failure, cultivated snmmer fallow, soil-improvement
crops not harvested or pastured, and cropland used only for pasture.
Cropland used only for pasture may also be combined with other
pasture and grazing categories if the total pasture and range acreage is
desired. ‘

The six cropland components often are grouped more broadly us
(1) eropland used for.crops, (2) cropland used ounly for pasture, und
(3) idle cropland. Cropland used for crops comprises the acreages of
cropland harvested, crop failure, and cultivated summer fallow. This
category is intended to measure the actual land input to crop produe-
tion. o

Tdle cropland includes the combined acreages of soil-improvement
crops not harvested or pastured, and land completely idle for a variety
of physical and economic reasons. Much of the land diverted from crop
production by Federal farm programs is in this category.

Q ' 56
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Cropland used only for pasture represents. that part of the total
cropland base that is used alternately for pasture cach vear. Most
cropland pasture eventually rotates back to crop use and 13 replaced,
more or less, by land rotating {rom other cropland components. How-
cver, part of the acreage may remain in pasture indefinitely or may
shift to other uses.

Pasture and range—Estimates of the acreage of pasture and range
include open permancnt pasture in farms, cropland used only for
pasture, farm woodland pastured, and grazing land not in farms.
Grazing land not in farms is part grassland, part shrubs and other
nonforest growth, and pert forest land.

Total pasture and range (890 million acres) represents the land that
contributes to livestock forage production. Thus, where available
datd permitted, areas characterized by little forage productivity but
intermingled and muanaged with productive grazing land were omitted
in this study. Estimates for many individuals States exclude some
areas grazed sporadically. Much of the omitted acreage is in thie forest
land component.

Total pasture and range, including areas casually affected by
grazing, is indicated in a recent Forest Service report on the foresi-
range environment of the 48 contiguous States. That study reports
that 835 million acres, or seven-tenths of the forest-range environ-
ment, are grazed to some extent. By combining this acreage witl
cropland pasture, improved grassland pasture, and small acreages
of pasture and range in Alaska and Hawaii, the Nation’s pasture and
range recources total about 1 bitlion acres.

In the study reported here, pasture and rango is classified in two
different ways. One breakdown includes grassland pasture and oraz-
ing land, and forest pastured or grazed. The second breakdown
separates pasture in farms from grazing land not in farms.

Grassland pasture and range—Grassland pasture and grazing land
includes all land used primarily for pasture and grazing, exclusive of
the forest land pastured or grazed. It includes the shrub and brushland
types ol pasture and grazing Jand such as sagebrush, scattered mes-
quite, and some other shrub types in the West; some seattered brush-
land pasture in the East; and all tame and native grasses and legumes
and other forage wsed for pasture or grazing.

Because of differences in vegetative composition and use charac-
teristics, grasland pasture and range is not always clearly distin-
guishable from other types of pasture and range. At one extreme,
permanent grassland may merge with cropland pasture at the other,
grassland often intermingles or forms transitional aveas with forest
grazing land. : )
roreét pasture and range—Torest pasture wid Tunge consists mainly
of open forest, cutover areas, brushgrown pastwre, arid woodlands,
and other land within forested arcas that has grass or other forage
growth. The total acreage of forested grazing land includes woodland
pasture in farms plus rough approximations of forested grazing land
in farms. For many States, the approximations include significant
areas grazed only lightly or to scattered extent.
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Forest land—TForest land as defined by the U.S. Forest Service
includes land at least 10-percent stocked by trees of any size, or
formerly having had such tree cover and not currently developed for
nonforest use. The total includes chaparral areas in the West, as well
as afforested areas. .

Vost of the [orest land in the East, North, and South is classified as
commercinl, whereas about half of the forest land in the West and
Southwest is classified as noncommercinl. Noncomumercial forest
includes inunccessible alpine ranges, chaparral, mesquite, pinion-
juniper, and semiarid shrub and brush growth.

Special-use areas—The special uses in this report inchrde areas
for highway, road, and railroad rights-of-way ; airports; farmsteads,
farm roads and lanes; urban and town areas; parks, wilderness, and
primitive areas; wildlife refuges; national defense areas; and State-
owned land held for institutional sites and miscellancous other uses,
such as National Guard camps and rifle ranges, fairgrounds, airports,
radio stations, flood-control areas, and watershed-protection areas.

Among special uses of rural land for which estimates are not avail-
able are those for industrial and commercial sites in rural areas,
powerline rights-of-way, cemeteries, golf courses, mining areas, and
clay, sand, and stone quarry sites. Areas in rural villages’and small
towns with populations of 100 to 1,000 are noi mcluded in urban
and town areas. Acreages in these villages and towns are included in
other major uses of land such as forest, grazing, and other land.

Water atea in large reservoirs is not included among the special
uses of land; the figure for the approximate land area of the United
States excludes all natural or artificial water bodies of 40 acres or more.

Miscellaneons other areas—Miscellancous land includes marshes,
sand dunes, bare rock areas, deserts and tundra.
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APPENDIX TABLES

TABLE L.—MAJOR USES OF LAND, BY STATE AND REGION, UNITED STATES, 1969

{In thousands of acres)

Gtrasslan({ Forest |
i pasture and ores - Specia Other  Approximate
State and re gion Cropland 1 range? land 3 pusas' land § pIlijmd areat
Maine._____ PR 735 174 17,605 807 468 19, 789
New Hamsphire .- 198 57 5,046 294 182 5,777
Vermont_____. - 867 290 4,384 250 140 5,931
Massachusetts_ . 288 49 3,412 1,219 14 5,009
Rhode Island. . 32 5 429 201 4 671
Connecticut. . 252 54 2,119 654 33 3,112
New York . 6,276 1,295 14, 897 5,796 2,348 30,612
- New Jersey. . 713 61 2,39 1,573 70 4,813
Pennsylvania 6,065 849 17,638 3,810 416 28,778
Delaware... . 533 34 390 183 128 1,268
Maryland.____. . 1,894 294 2,925 981 236 6,330
District of Columbia. .. .......o.oo ... . ______. [ . 39 el 39
Northeast..___._. 17,853 3,162 71,241 15, 807 4,066 112,129
Michigan 8,682 1,338 19, 100 3,879 3,364 36,363
Wisconsin. . . 12,270 2,526 14,892 2,830 2,339 34,857
Minnesota.... 23,380 2,311 18, 466 3,952 2,636 50,745
Lakes States. ... _. 44, 332 6,175 52, 458 10, 661 8,339 121, 965
Ohio_...... L 12,584 2,374 6, 422 3,038 1,806 26,224
Indiana . 14,071 2,038 3,870 2,007 1,116 23,102
Ilinois.. 25,466 - 2,614 3,745 3, 289 565 35,679
lowa. ... . 28,398 2,089 2,250 2,104 961 35, 802
Missourio oo oo 21, 450 4,833 14,828 2,378 688 44,157
Corn Belt. .. ... 101, 969 13,9 948 3L 12,816 5,116 164, 964
North Dakota........... 30,187 AL 28 22 1,469 983 23,335
South Dakota. 20, 844 24,030 1,699 1,821 217 48,611
Nebraska.__ .. 23,379 22,179 1,031 1,719 641 48, 949
Kansas...o.coooouinnn. 32,817 15, 453 1,344 2,234 486 52,344
Northern Plins... 107,237 " 940 4,496 7,243 2,321 194,243
Virginta. ... ... T T el 216 25459
West Virginia. . .- . 597 56 15, 405
North Carolina. . 2,693 618 31,231
Kentucky. . , \ 1,524 284 25,376
Tennessee............. s 2,236 547 26 450
Appalachian. _.._. . ’ 1,721 123, 921

South Carolina....._.... 73,663 - _ o

Georgia .. uceeeen. .. 2,747

Florida 4,794

Alabama__ 2,410 21, 718 1,909

Southeasl. ... ... 20, 424 10, 498 77, 061 11,064
Mississippi....._... . 8.394  2.864  is.8%2 L0 30,269
. Arkansas_.._.._._.. .. 10, 202 2,895 18, 237 1,501 33,245
Louisiana..__.... el 5,962 2,674 15 342 1,803 28,755
Delta States_.. ... 24,558 8,433 50, 471 4,594 92,269
Oklahoma.. . ... 16,036 16,509 896 7 44,020
Texas...._ ... ... 40,007 94,750 24, 064 7,026 1,919 167, 766
Soulhern Plains... 56,043 111, 349 32,990 9, 168 2,236 211,786
Montana. ... . . . 16,493 49,873 19, 899 4, 405 2,506 93,176
{daho. . . 6, 166 22,0713 18, 030 4,051 2,593 52,913
Wyoming. R 2,813 45,911 5, 885 5,282 2,319 62,210
Colorado_ . - 11, 105 29,711 19,387 3,121 3,086 66,410
New Mexico .. 2,351 51,025 17, 256 5, 189 1,882 71,703
Arizona. .. 1,665 41,354 17,420 8,102 4,046 72,587
Utah. .. . 1,983 24,893 14,720 5,050 5,895 52,541
Mevada.__ . .. ... 783 48,638 7,255 7,243 6,409 70,328

Mountain..._.... 43, 359 313,478 119, 852 42,443 28 736 547, BGB

See footnote at end of table. ¢
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TABLE 1.—MAJOR USES OF LAND, BY STATE AND REGION, UNITED STATES, 1969—Continued
[In thousands of acres}

G, assland " X

. pasture and Forest Special Other  Approximate

State and region Cropland range? land3 uses ! land ¢ land area ¢

Washington_ .. ....... 8,278 6,982 20, 739 1,108 42,605

Oregon.___ 5,145 22,756 29,387 1,749 61, 557

California 10, 879 22,856 39,826 10, 676 100, 071

Pacific..........- 24,302 52,594 89,952 13,533 204,233

[ 48 States. ....... TTUWL,70 601,004 602,768 146,659 74,821 1,896,959

Alaska.......... 18 1,624 118,276 30,529 212,069 362, 516
Hawaii... ... 372 987 1,626 617 510 4,112 .

U.S. total_._..... 472,097 603,615 722,670 177, 805 287, 400 2,263, 587

1 Total acreage in the crop rotatjon.

» Grasslands and other nonforested pasture in farms excluding cropland used only for pasture, plus estimates of open
or nonforested grazing Jand not in farms.

3 Forest land, exciuding reserved forest land and some unreserved areas duplicated in parks and other special uses
of land. Total forest land is shown in appendix table 9.

s Urban, transportation, recreational, and other special uses of land specified in appendix table 10.

. S(Iriscellaneous areas with 1aw agricultural use value, such 2s marshes, open swamps, bare rock areas, deserts, and
undra,

* Approximate land area as developed by the Bureay of the Census in conjunction with the 1970 Census of Population
(Sune 1972). Includes all dryland and land termporarily or partially covered with water, such as marshland, swamps,
and river fiood plains; streams, sioughs, estuaries, and canals less than 1§ mile wide; and lakes, reservoirs, and ponds
less than 40 acres in area.

TABLE 2.~MAJOR USES OF LAND IN FARMS, BY STATE AND REGION, UNITED STATES, 1969

{Thousands of acres; excepting percentages) b

Percentage

Grassland Forest Other Total of land

State and region Cropland V  pasture 2 land 3 land acreage area

-

Mol o ceiiimccae. e 735 6€ 876 83 1,760 8.9

Newr b 198 23 360 32 613 10.6

867 191 792 66 1,916 32.3

288 49 310 54 701 14.0

32 5 26 6 69 10.2

25 2 43 541 17.4

8,276 1,190 2,190 492 10, 148 33.2

.. e 71 61 186 76 1,036 21.5

PONNSYIVANIA . £emsecmeecam e e aaan 6, 065 565 1,961 310 8, 901 30.9

DO WA o e e e e e et 533 10 121 10 674 53.1

Maryland e e maea e 1, 894 184 627 98 2,803 44.3

District 0f COMMbBIA . oo o e et e eemee e m e emmmmememmmeemmemeoseommes
Northeast........... e e ———————a 17,853 2,389 7,641 1,270 29, 162
Michigan T ae82 . 499 1,844 876 11,901
Wisconsin. oL 12,270 1, 264 4,101 474 18, 109
Minnesola, ... el ieeieen ..o... 23,380 1, 496 2,844 1,125 28,845

Lakes Stales...... -ooeo..- e 44,332 3,259 8789 2,475 58,855 '

ORIG.ceeee. e Tizses 413 2,179 935 7, iil
Indiana 14,071 797 2,141 564 17,573
Illinais.__ .. 25, 466 1,281 2,296 870 29,913
lowa . . 28,398 2,089 1,630 1,453 33,570
VHSSOUIT . oo e e iamecaeeee e 21,450 4,139 5,847 984 32,420
CornBelt... . .. o s *101, 969 9,719 14,093 4, 806 130, 587
NOrth 0aKOLA. + oo eceee e e oo meenamnen 30,187 11,278 422 1,23 43,118
South Dakota. . 20,844 24,030 288 422 45,584
Nebraska . 23,379 21,221 490 744 45,834
Kansas.... 32,827 15,212 m 574 49, 350
Northern Plains. cuooeeoricoa i nan 107, 237 71,741 1,977 2,971 183,926
VBT oo oo e ee e T a5 1623 3,012 190 10,650
West Virginla... o.oooeeveainns 1,763 863 1,663 52 4, 341
North Caroling....._..oooecouanann 6, 480 875 5,053 326 12,734
Kentucky. . 9,810 1,871 3,823 464 15, 958
TeNNeS388 - o o ce e e cmmmra—— e 8,652 1,444 4,375 586 15, 057

AppalachiaN oo oo 31,630 6,676 18,826 1,618 58,750 47.4
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TABLE 2.—~MAJDR USES OF LAND IN FARMS, BY STATE AND REGION, UNITED STATES, 1969—Continued
{Thousands of acres; excepting percentages)
Percentage
) Grassland ~ Forest Dther Total of land
State and region Cropland ! pasture? land 3 land acreage area
South Carolina..._.__.. . . .. .. ... ... .. 3,663 447 2,747 135 6,992 36.1
Georgia_ __...... ... ... ... 7,103 1,275 6,958 470 15, 806 42.5
Florida. ... .. .. . . . .l 3,773 5, 581 3,814 864 14,032 40.5
Alabama . ... . Il 5, 885 1,976 5,320 473 13,654 42,1
20,424 9,279 18, 839 1,942 50,484 40.9
8,394 2,374 484 431 16040 3.0
10, 202 1,893 3,239 361 15,695 47.2
5,962 1,542 1,916 369 5,789 34.0
24,558 5,809 9,996 1,161 41,524 45.0
16,036 16,599 2,757 616 36, 008 8l.8
40, 007 Y1, 860 8,733 1,967 142, 567 85.0
Southern Plains__................ ... 56,043 108,459 11, 490 2,583 178, 575 84.3
Montana. ... ... . R 16, 493 43,887 1,753 785 62,918 67.5
daho,-,, .. 6, 166 6,758 972 521 14,417 27.2
Wyoming . 2,813 31,584 504 575 35,476 57.0
Colorado_. 11,105 23,484 1,479 629 36,697 95,3
New Mexic 2,351 40, 772 2,943 725 46,791 60. 2
Arizona. .. __.... 1,665 29, 447 5,070 2,020 38, 202 52.6
Utah_...__..... 1,983 8,791 230 11,313 21,5
Nevada___ 783 9,669 34 222 10, 708 15.2
Mountain..___.._.... ... ... ... ... ... 43,359 194,392 12,985 5,786 256, 522 46,8
Washington_.. ... ... ... ... .. 8,278 5,722 3,108 451 17,559 41,2
Oregon_____ ... ._....... 5, 145 10,337 2,030 506 18,018 29.3
California._.. ... ... e e e 10, 879 21,254 2,038 1,551 35,722 35.7
Pacific.... ..o . 24,302 37,313 7,176 2,508 71,299 34.9
48 States._ 471,707 449,045 111,812 27,120 1,059, 694 55.9
Aiaska 18 1,527 34 25 , 604 .4
Hawaii 372 987 167 532 2, 058 50.1
US.total o 472,097 451,559 112,013 27,677 1,063,346 47.0

! Total cropland reported b

eration of cropland harvested.
2 Grassland and other nonforested pasture exclusive of cro

class VI, part-time, part-retiremant, and abnormal farms.

the census of agriculture adjusted upward abaut 3 p2

3 As reported by the U.S. census of agriculture (May 1972).

rcant to compensate for underenum-

pland pasture. Includes sstimates of grassland pasture in

TABLE 3.—MAJOR USES OF LAND NDT IN FARMS, BY STATE ANO REGION, UNITED STATES, 1969

{Thousands of acres|

) Pasture and Forest land

State and region 1ange ! not grazed ? Other land 3 Total 4
Maine______ e m et amaee it ammasmeen———— 116 16,721 1,192 18, 029
New Hampshire._ 38 , 682 444 5, 164
Vermont.__._._ 113 3,578 324 4,015
Massachusatts.__. 4 3,098 1,206 4,308
Rhode island ... ... . I CTTTUTTT oo 403 199 602
Connecticut. _._.... 1,924 644 2,571
ew York__.. 245 12, 567 7,652 20, 464
New Jarsey 1 2,209 1,567 3,717
Pennsylvania. 311 15, 650 3,916 19,877
Delaware.._ 25 268 301 594
Maryland.__ .. ._._._.__ 118 2,290 1,119 3,527
District of Columbna. ... 2 22 0 Tl 39 39
Mortheast 974 63, 390 18,603 82, 967
Michigan_. 872 17, 223 6,367 24, 462
Wisconsin_ 1,373 10, 680 4,695 16, 748
Minnesota..... ... ... Tt . T 1,048 - 15, 389 5,463 21,900
Lake States_ ... ... .. ... . 3,293 43,292 16,525 63,110

See footnote at end of table
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TABLE 3.~~MAJOR USES OF LAND NOT IN FARMS, BY STATE AND REGION, UNITED STATES, 1969—Continued

[Thousands of acresj

X Pasture and Forest land

State and region range ! not grazed 2 Other land 3 Total ¢
1,208 3,995 3,909 9,113
1,293 1,677 2,559 5,529
1,402 1,380 2,984 5,766
383 237 1,612 2,232
3,882 5,793 2,062 11,737
8, 169 13, 082 13,126 34,377
Nosth Dakota .« o oo e e ean 1,221 1,221
South Dakota. 736 675 1,616 3,027
Nebraska.__ .. 1,268 231 1,616 3,115
KanSas. . oo oo m e 344 464 2,146 2,954
Northern Plains..o oo oo 2,348 1,370 6, 599 10, 317
Virginia...._ ................................ 725 12,097 1,987 14, 809
West Virginia 198 10, 265 601 11,064
North Carolina. 453 15,059 2,985 18,497
Kentucky . __ - 124 7,940 1,344 9,408
Tennessee . .. weeone v eemraan—- 850 8, 346 2,197 11,393
Appalachian. ... 2,350 53,707 9,114 65,171
South Carolina o ooooe oo 697 9,491 2,164 12,352
Georgia._.. 116 18,083 3,162 21,361
Florida_. 5,651 8,541 6, 394 20,586
Alabama . i 629 16,233 1,936 18,798
Southeast. oo iemeeceaeos 7,093 52,348 13, 656 73,097
Mississippi 4,595 7,946 1,688 14,229
Arkansas.. 5,192 10,808 1,550 17,550
LOUISIaNA. oo oo ccecmmmcmcm et e 8,732 5, 826 4,408 18, 966
Delta States . 18,519 24, 580 7,646 50,745
Oklahoma. oo eaes 4,981 1,188 1,843 8,012
TOXAS e e oo e mm e 14,188 4,033 6,978 25,199
Southern Plains 19, 169 5,221 8,821 33,211
Montana 12,845 11,287 6,126 30,258
daho... 19, 889 12, 484 6,123 38, 496
Wyoming 16,776 2,932 7,026 26,734
Colorado.. 15, 201 8,934 5,578 29,713
New Mexico. 22, 369 2,197 6, 346 30,912
Arizona_.... 23,138 1,119 10,128 34,385
Utah..._ 29, 898 694 10, 636 41,228
Nevada_ .. ... 46, 057 133 13,430 59,620
Mountain 186,173 39,780 65,393 291, 346
Washington 3,486 15,405 6,155 25,046
- Oregon 22,464 17,312 3,763 43, 539
California 13,010 26, 380 24,959 64, 349
PACHC e e o 38, 960 59, 097 ' 34, 877 132,934
48 Stales oo 287,048 355, 867 194, 360 837,275
Alaska R 198 118,141 242,573 360,912

Hawaiio oo 432 , 0 595 "
U.S. total o oo 287,678 475,035 437,528 1,200, 241

i Estimated acreage of forested and nonforested grazing land not in farms including some acreag

s classified as usable

but not necessarily grazed each year, The estimates are based on reports and records of the various Fﬁnd management and

conservation agencies.

2 Excludes teserved forest land in parks and other special uses.
3 Other land not in farms includes various special uses of land and miscellaneous land generally having low value for

agricultural purposes,

4;)0{:1 land areas shown in appendix table | minus land in farms as reported by the U.S. Census of Agriculture (May
972).
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TABLE 4.—MAJOR USES OF CROPLAND, BY STATE AND REGION, UNITED STATES, 1969
{In thousands of acres)
Cropland used
for soil
improvements Cropland used
. Cropland ysed crops only for Total
State and region for crops? and idle? pasture 3 cropland ¢
Maine _ ... . ... ... ... .. 491 125 119 735
New Hampshire 126 16 56 198
Vermont, .____. 543 45 279 867
Massachusetts__ 199 17 72 288
Rhode Island. _., 2 2 9 32
Connecticut. _ 162 21 69 252
New York. _. - 4,060 724 1,492 6,276
New lersey.. ... 510 107 96
Pennsylvania__ . . . 4,264 647 1, 154 6, 065
Delaware____ __ 454 52 2
Maryland. ... ....... .. 1,374 224 296 1,894
Northeast_ ... ... ... e 12, 204 1,986
Michigan . s 191
Wisconsin. ___ ..o ___ .o Il ToTiTTmTmen 8,944 1,225
Minnesota. ... ... ... ... ... ...." 16, 886 4,393 23,380
31,507 7,532 X 44,332
8,790 2,068 1,726 12, 584
10, 251 2,248 1,572 14,071
20, 310 2,977 2,179 25, 466
20, 189 4,201 4,008 28, 398
11,178 2,871 7,401 21,450
70,718 14, 365 16,.886 101, 969
North Dzkota 27,001 1,297 1, 889 30, 187
South Dakota 16, 327 1,519 2,998 20, 844
Nebraske__ .. _..._. ‘18, 646 2,272 2,461 23,379
Kansas_.. .. oo ... 26, 339 2,563 3,925 32, 827
Northern Plains. 88, 313 7,651 11,273 107,237
Virginia, ... 2,629 564 1,732 4,925
West Virginia. 754 123 886 1,76
North Carolina 4,032 1.335 1,113 6,480
Kentucky. 3,572 1,322 4,916 9,810
Tennessee 3,771 1,100 3,781 8,652
Appalachian.._____. e e e 14,758 4,444 12, 428 31,630
South Carolina.... ... .. ... 2,326 643 694 3,663
Georgia. .._....._... - 4, 057 1,208 1,838 7,103
Florida__ _ 2,267 504 1,002 \ 7,773
Alabama_ .. . .. o . ol lllIoTTTn 2,889 896 2,100 5,885
Southeast. .. .. 11,539 3,251 5,634 20, 424
Mississippi_. .. 5,048 923 2,423 8,394
Arkansas _ - 469 2,613 10, 202
549 1,648 5,962
1,941 6, 684 24,558
1,212 4,904 16,036
4,091 11,929 40, 007
R, 03 i, 833 56, 043
Montana 14,473 - 579 I, 441 16,493
Idano . . 4,901 298 967 6,166
2,115 97 601 2,813
8, 826 890 1,389 11,105
1,371 467 s 513 2,351
1,251 268 146 1,665
1, 340 136 507 1,983
573 48 162 783
34, 850 2,783 5,726 43,359
Sec footnote at end of table.
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TABLE 4,—MAJOR USES OF CROPLAND, BY STATE AND REGION, UNITED STATES, 1969—Continued

{In thousands of acres]

Cropland used

. for soil

improvements Cropland used i 'v.fh.‘f

. Cropland used crops only for Total~
State and region for crops? and idle? pasture? cropland ¢
Washington._ " 6,989 455 834 8,278
Orepon_. ... 3,818 250 1,077 5,145
CaltOrNia. et et . 8,242 793 1,844 10, 879
PaCIC . - e e e eeean i, 498 3,755 24,302
50,748 88, 181 471,707
1 3 18
169 36 372
59,909 88, 220 472,097

1 lncludes cropland harvested, crop failure, and cultivated summer fallow. An upward zdjustment of »bout 3 percent
in the acreage of cropland hawested reported by the Census of Agriculture (May 1972) was made to conform with acreages
of crops harvested estimated by the Statistical Reporting Service (December).

2Cro land in cover and soil improvement crops not harvested or pastured and other idle cropland based mainly on

May 19

3 Land in the crop rotation used only for pasture in 1969 as reported by May 1972,

4 Total acreage in the crop rotation.

TABLE 5.—PASTURE IN FARMS, BY TYPE, STATE AND REGION, UNITED STATES, 1969

{In thousands of acres]

Cropland used Open
only for permanent Forest land

State and region pasture 1 pasture ? pasture? Total

Maine. ... e e . 119 66 157 342
New Hampshire .. . 56 23 71 150
Vermont. .. ... ..ol 299 191 266 736
Massachusetts 72 49 81 202
Rhode Island._. 9 5 6 20
Connecticut. ... 69 54 53 176
New York 1,492 1,190 683 3,365
New Jersey. 96 61 28 185
Pennsylvania....._... ... ... 1,154 565 520 2,239
Delaware. ... 27 10 20 57
Maryland. oo ..o el 296 184 143 623
Northeast. .. ... . . .. 3,669 2.398 2 028 8,095
Michigan........... S e T Lo 499 620 2,210
Wisconsin . e _ 2,101 1,264 2,099 5, 464
Minnesota 2,101 1, 496 1,639 5,236
Lake States........ e e mmeneoma- 5,293 3,259 4,358 12,910

1,726 1,413 848 3,987

1,572 797 893 3,262

2,179 1,281 1,182 4,642

4,008 2,089 1,219 7,316

7,401 4,139 3,893 15,433

Corn Beltueecumone el 16,886 9,719 8,035 34, 640

Noiin Sahota 11,278 264 13, 431
South Dakota.. ... ....... 24,030 190 27,218
Nebraska..._......._._ R 21,221 321 24,003
Kansas.. .o.c.oceaaano-., IO e 15, 222 434 19,571
Northern Plains. . o.oooooovive il 11,273 71,741 1,209 84,223
VIERINTE. - - o eeeeeee e ee e e ceam et 1,732 1,623 1,179 4,534
West Virginia.._._..___. 886 863 682 2,431
North Carolina..__...... e 1,113 875 1,129 3,117
Kentucky. _._..... . 4,916 1,871 1,398 8, 185
Tennessee. _.o_...... SO 3,781 1, 444 1,682 6,907
Appalachian. ... ...l 12,428 6,676 6,070 25,174

See feetnote at ead of table.

ERiC 164

Aruitoxt provided by Eic:

AT
..

m-.,’:»,é‘u;u..s\.,:u.v;c




162

TABLE 5.—PASTURE IN FARMS, BY TYPE, STATE AND REGION, UNITED STATES, 1969—Continued

|tn thousands of acres)

Cropland used Open

) only for  permanent  Forest land
State and region pasture | pasture ? pasture ? Total
694 447 753 1,894
1,838 1,275 2,140 5,253
1,002 5, 581 2,736 9,319
2,100 1,976 2,116 6,192

5,634 9,279 7,745

Mississippi...... .uucenn. s e 2,423 2,374 2, 649
Arkansas 2,613 1,893 1, 866
Louisiana 1,648 - 1,542 981
Delta States._... ettt eemte e 6,684 5, 809 5,496
OKIENOMA. . . e 4,904 16, 599 2.325
15 T 11,929 91, 860 1,137 111,526
Southern Plains. coe i e i 16, 833 1G8, 459 10, 062 135,354
Montana . 1,441 43, 887 1,454 46,782
ldaho......... ... R 967 6, 758 770 8,495
Wyoming 601 31,584 448 32,633
Colorado l . . 1,389 23,484 1,236 26, 109
few Mexico.. . ......... ... e 513 40,772 2,813 44,098
Arizona.......... e e . 146 29, 447 5,059 34,652
Utah ...o..... ... . . 507 8, 791 179 9,477
Nevada......... . ... 162 9,669 25 9, 856
Mountain 5,726 194, 392 11,984 212,102
Washinglon. ..o - oo ouee e 84 5772 2,388 8,944
O1egon . .o e e O, - 1,077 10,337 1,600 13,014
Califorma. ... ... .o ... rean 1, 844 21,254 | - L4177 24,515
Pacific..... .. e et e 3,755 37,313 5,405 46,473
B StateS. ..o T e 8 agpe5 509,618
AlasKa. L .o i 3 ,527 1,540
Hawati. ... .oo..ooviiiiiiiii . e 36 987 19 1,042
USatotal e ce e e 88, 220 451,558 62,421 602, 200

V As reported by May 1972.
*Acreages in farms in economic classes 1 -5 as reported by May 1972, plus estimated acreage in other farms.
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TABLE 6.-—TOTAL PASTURE AND RANGE, BY STATE AND REGION, UNITED STATES, 1969

{In thousands of acres]

N Grass- Forest Grass- Forest
State and region land? land 2 Total 3| State and region land ! land2  Total?
Maine_ ..o 293 165 458 1,673 918 2,591
New Hampshite._ 113 75 188 3,113 2,256 5, 369
Vermont______. 569 280 849 6, 836 8,134 14,970
Massachusetts 121 85 206 4,510 2,311 6, 821
Rhode Island. 14 6 20 -
Connecticut. . 123 56 179 Southeast. ... 16, 132 13,619 29,751
New York. . 2,787 823 3,610 . === e
New Jersey 157 29 186 | Mississippi 5,287 6,754 12, 041
Pennsylvanla. 2,003 547 2,550 | Arkansas. - - 5,508 6, 056 11,564
Delaware . _ - 61 21 82 | Louisiana. ...l ________ 4,322 8, 581 12,903
Maryland_ ... ... 530 151 741
Delta States_._... 15,117 21,391 36,508
Northeast._...... 6, 831 2,238 9, 069
HERETIZ QOklahoma. .. ... 21,503 7,306 28, 809
Michigan .. oooeeann 2,429 653 3,082 | Texas_......... o 106,679 19,035 125 714
Wisconsin_ 4,627 2,210 6,837 e v
Minnesota_._........_ 4,412 1,872 6,284 . Southern Plains. - 128, 182 26, 341 154,523
Lake States_..... 11, 468 4,735 16,203 { Montama._._._..._..__.. 51,314 8,313 59, 627
R e el B C LU 5, 344 28,384
1,096 - 5,196 | Wyoming 2,897 49,409
945 4,555 [ Colorado. - 10, 210 41,310
1,251 6,044 | New Mexico- - —._.____. 51,538 14,929 66,467
1,602 7,699 | Arizona. o cceeoeeoooon 41,500 16, 290 57,790
, 7,081 19,05 f Uaho ool 25,400 13,975 39,375
Nevada.._.oo.oooooooo- 48, 800 7,113 55,913
Corn Belt........ 30, 834 11,975 42, 808
==z : e R Mountain. ... 319, 204 79,071 398, 275
North Dakota...o...... 13, 167 264 13,421
South Dakota.._........ 27,028 926 27,954 | Washington. __.._..__... 7,816 4,614 12,430
Nebraska.. ... 24, 640 631 25,271 { Qregon .. ____._____ 23,833 1,645 35,478
© Kansas..oeaooeoicvaaon 19, 378 537 19,915 ¢ California. ..o 24,700 12, 825 37,525
forthern Plains. . 84,213 2,358 86, 571 Pacific. ......... 56,349 29, 084 85, 433
Virginia. . oooneoioi. 4,014 1,245 5,259 48 States_____._. 689,185 197,481 886, 666
West Virginia. ......... 1,749 880 ... .2,629 | Alaska.uowu ccuaaano_ - 1,627 111 1,738
North Carolina......... 2,329 1,241 3,570 § Hawaii. _oeocnooeoos 1,023 451 1,474
Kentucky. oeenuouooooo 6, 787 1,522 8,309
Tennessee__... OO, 5,976 1,781 1,757 U.S. total. ... 691,835 198,043 889, 878
Appalachian_.__. 20, 855 6, 669 27,524

1 Cropland used only for pasture, and permanent grassland pasture and range.
" 3Woodland pasture in farms, plus an approximation of forested grazing land not in farms.
% Total pasture and range in farms, plus estimates of usable grazing land not in farms.

Note: Estimates based on reports and records of May 1972 and Federal and State land management and conservation

agencies,
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TABLE7.—FEDERAL PASTURE AND RANGE, BY TYPE, STATE AND REGION, UNITED STATES, 1569

[Thousands of acres)

\
3 Forest and Tota!
State and region Grassland range! waodland ? Other range 3 Federal range ¢
North Dakota, ... ... ... .. . 1, 154 124 4 1,282
South Dakota 1,641 295 700 2,636
Nebraska. . 418 61 2 481
Kansas 188 . ..., . 10 198
Northern Plains__.__.__..__..__._..._.. 3401 - 480 716 4,597
Oklahoma. ... ... 194 238 50 482
Texas oo ... 617 678 55 1,350
Southern Plains_...__ ... ... . 81l 916 105 1,832
Montana......_......._.._..... 8,98 3,868 3,976 16, 830
aho_... 14,589 3,043 6,811 24 443
Wyoming 19,179 1,534 4,043 24,756
Colorado. .. , 735 5,084 7,436 21,255
New Mexico.. 13,077 , 432 3,365 22,874
Arizona.... 15, 497 6,545 3,805 25, 847
tah..... 14,976 9,622 6,154 30,752
Nevada..__ 2.0 .l Ll 4,077 6,828 4,352 52,257
Mountain. ... ________...._. 136, 116 42,956 39,942 219,014
Washington..._.__ 789 1,110 3,169 5,068
Oregon... .. 12,458 7,077 4,504 24,039
California..__.._....... 9,513 3,716 7,327 20,556
Pacific._.__.... e 22,760 11,903 15, 000 49,663
17 Western States 163, 088 56, 255 55, 763 275, 106
31 Eastern States. ... __._____. 416 ,333 1,283 ,0
48States. .. .. ... ... 163, 504 59, 588 57, 046 280, 138
1,338 100 oo iieaaeas 1,438
L B 4
WS totale e . . 164,846 59, 688 57,046 281, 580

} An approximation of grassland, shrub, and brushland (not classified as forest) used or usable for livestock grazing.

* An approximation of u?en forest range used or usable for grazing. X L

3 Densely forested and other areas in National Forest system range allotments and Federal grazing districts, having little
utility for grazing but which form part of the total range environment. This acreage is omitted from pasture and range
acreages shown elsewhere in this publication. R .
t Approximate range, assembled from data of the principal Federal land-administering agencies.
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TABLE 8.—STATE LAND USED FOR FARMING AND GRAZING, UNITED STATES, 1968

t!n thousands of acres}

State and region - Farming! Grazing! Total 2
North Dakola 801 223
South Dakota 1,240 1,240
Nebraska_ ... ._o..ooo oo - 1,285 1, 606

KENSa5 . o aerrceacm e rmar s g e mmmmmamm e mmmmanem e mmm A emmneean -

Washington 138 1,117 1,255
Oregon_... 645 645
California 68 68

PaCIfiC. o e e e et emmeem e 138 1.830 1,968
17 Western States. ... ... e et ———————— 1,960 43,625 45,585
Other States. . e oo ceenemcmemmeeee 329 473 802

US. tatal.__..... N 2,289 44,098 46, 387

! Approximatz acreage leased oul for purpose indirated.
2 Includes 2 small amount classified as forested grazing land.

Source: Data supplied by the Public Land Law Review Commission.
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TABLE 9.—FOREST LAND IN FARMS AND NOT IN FARMS, BY STATE AND REGION, UNITED STATES, 1969
{In thousands of acres]

In Not in In Not in
State and region farms farms Total * | State and region farms | farms Total?
Maine._.____._ ... 876 16, 872 17,748 | South Carolina. .__..._. 2,747 9,746 12, 493
New Hampshire 360 4,771 5,131 | Georgia_... 6,958 18, 587 25, 545
Vermont._..._._. 792 . 3,599 4,391 | Florida.. 3,814 14,118 17,932
Massachusetts__ 30 - 3210 3,520 | Alabama..__ 5,320 16, 450 21,770
Rhode Island. 26 407 433 i
Connecticut_ _ - 192 1,994 2,186 - Southeast........ 18,839 58,901 77,740
New York.___ .- 2,190 15,187 17,377 X
New Jersey_ .. ... 186 2,277 2,463 | Missiscippi____._..____. 4, 841 12,072 16,913
Pennsylvania______.___. 1,961 15,871 17,832 | Arkansas.. 3,239 15,038 18,277
Delaware 121 270 391 | Louvisiana. .. _..___..__ 1,916 13, 464 15, 380
Maryland . 627 2,333 2,960 -
District of Columbia_____.._... ... 7 Delta States._.._. 9,996 40,574 50,570
Northeast_._._._. 7,641 66, 791 74,432 | Oklahoma...___.__..__. 2,757 6, 583 9, 340
N o L 8,733 15,358 24,001
Michigan__.___....____ 1,844 17,429 19,273
Wisconsin._.____....___ 4,101 10, 844 14,945 Southern Plains... 11, 490 21,941 33,431
Minnesota. ____._._____ 2,844 16, 140 18, 984
Montana.........__.___ 1,753 21,024 22,777
Lake States____.. 8,789 44,413 53,202 | Idaho ..o .___.______ 972 20,619 21,591
= == | Wyoming--. ... ..._. . 504 9,581 10, 085
Ohio. o 2,179 4,319 6,498 | Colorado_...__________. 1,479 21,055 22,534
Indiana_...______.._._. 2,141 1,767 3,908 | New Mexico____._._____ 2,943 15,370 18,313
Minois oo oooemeae . 2,296 1,493 3,789 | Arizona 5070 13,513 18,583
lowa_ ... __e... 1,630 825 2,455 | Utah____ - 230 15,058 15,288
Missourio__.____..._.._ 5,847 9,072 14,919 | Nevads 34 7,626 7,660
Corn Belt.__..__. 14,093 17,476 31, 569 Mountain..__.... 12,985 123,846 136,831
North Daketa_.......... 422 ... 422 | Washington 3,108 19, 990 23,008
South Dakota... 288 1,445 1,733 | Oregon__._.. 2,030 28,374 . 30,404
Nebraska._.._._. 490 55% 1,045 | Californi@oueeeo oo . 2,038 40,370 42,408
Kansas. oo ooocneono. 71 566 1,343
. Pacific. ... 7,176 88,734 95,910
Northern Plains... 1,977 2, 566 4,543
- e — T 48 States__.__._. 111,812 520, 694 632, 506
Vieginiaoeo.. ... 3,912 12,477 16,389 | Alaska_____._ - 34 119,017 119,051
West Virginja_ 1,663 10,509 12,172 | Hawaii 167 1,807 1,974
North Carolina. . 5,053 15, 560 20,613 .
Kentucky____ 3,823 8,145 11,968 US.total_.._.__ 112,013 641,518 753,531
Tennessee__________._. 4,375 8,761 13,136
Appalachian._._._ 18, 826 55, 452 74,278

! As reported by the Census of Agriculture (May 1972). .
2 Total forest land, including reserved areas duplicated in parks and other special uses of land, as reported by the U.S.

Forest Service (September).
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TABLE 10.—LAND IN SPECIAL-USE AREA, BY STATE AND REGION, UNITED STATES, 1969
b [Thousands of acres}
. Slate
X institu-  Farm-

National tional  steads,

Rural defense and farm

. transpor- . and  miscel- roads

- Urban tation Rural  Wildlife industrial  laneous and
State and region areas! areas? parks?® refuge? areas 3 uses ¢ lanes 7 Total
Maine.. ... [ 235 187 288 48 21 8 20 807
New Hampshire. 172 80 16 6 7 7 6 294
Vermont.._ ... 59 75 13 69 12 6 16 250
Massachusetts_. 955 91 79 25 26 30 13 1,219
Rhode Island....... R 154 10 11 8 7 9 2 201
Connecticut__ - 536 59 2 13 1 11 10 654
New York.. - 1,778 571 2,942 161 173 48 123 5,796
New Jersey.. - 1,201 111 104 66 18 9 1,573
Pennsylvania. 1,549 684 293 1, 066 31 51 13 3,810
Delaware, __. s 86 30 6 39 10 8 183
Mlarvland ...... . 518 139 69 79 127 16 33 931
District of Columbia.._._.... K1 TR PP P 39
Northeast....... U 7,282 2,037 3,795 1,681 475 214 386 15, 807
Michigan.._ ... .......... 1,387 975 799 388 T 26 41 263 3,879
Wisconsin. . - 843 897 39 635 . 8 17 330 2,830
Minnesota. . .-ceoineaceon- 810 1,138 897 679 2 5 10 415 3,952
Lake States._.._..... 3,040 3,008 1,735 1,702 « 100 68 1,008 10, 661
(01111 O, 1,796 605 96 89 45 31 376 3,038
Indiana......ccoommeae . 852 508 51 70 185 8 333 2,007
llinois. . - 1,539 1,080 58 105 64 28 415 3,289
lowase .. . 570 845 35 123 20 19 492 2,104
Missouri 837 689 150 145 75 31 451 2,378
Cotn Belt.._._...._.. 5,594 3,727 390 - 532 389 117 2,067 12, 816
North Dakota_.__.__.._....- 84 683 76 327 33 18 248 1. 469
South Dakota. . 106 742 351 145 248 10 219 1,821
Nebraska... . 214 936 30 174 - 37 22 306 1,719

Kansas........- 429 1,134 34 69 172 34 362 2,234

Northern Plains.. ... 833 3,495 491 715 499 84 1,135 7,243
Virginia. ... ccomeneeaas 774 366 308 150 193 33 136 1,961
Wast Virginia. . 197 191 62 70 2 25 50 597
North Carolina 823 626 436 288 289 26 205 2,693
Kentucky. ... .- 444 487 110 54 168 34 227 1,524
Tennessee. . . .cceevocw-one 784 439 398 162 190 39 224 2,236
Appalachian__........ 3,022 2,108 1,315 724 842 157 842 9,011

See footnotes at end of table.

O

ERIC s - 70 5 170

Aruitoxt provided by Eic:




ERI

Aruitoxt provided by Eic:

168

TABLE 10.—LAND N SPECIAL-USE AREA, BY STATE AND REGION, UNITED STATES, 1969—Continyed

[Thousands of acres]

State

. instity- Farm-

National tional  steads,

Rural defense and farm

transpor- X and  miscel- roads

) . Urban tation Rural  Wildlife industrial  laneous and
State and region areas ! areas?  parksd  refuge ¢ areas uses ¢ lanes 7 Total
490 447 64 163 298 50 102 1,614
963 545 56 428 549 51 155 2,747
1,587 714 1, 056 255 703 364 11§ 4,794
, 792 612 50 39 179 87 150 1,909
3,832 2,318 1,226 885 1,729 552 522 11, 064
439 404 50 .78 21 75 223 1,290
401 414 27 341 95 21 202 1,501
592 364 13 495 149 20 170 1,803
1,432 1,182 30 914 265 116 595 4,594
557 628 73 342 183 60 299 2,142
2,731 1,677 1,095 351 480 224 468 7,026
3,288 2,305 1,168 693 663 284 767 9, 168
93 733 3,116 279 16 40 128 £, 405
122, 286 2,745 87 691 18 102 4,051
o1 375 4,674 85 26 8 83 5,282
_ 365 704 1,400 189 297 34 132 3,121
New Mexico_ 252 408 1,273 332 2,832 33 59 5,189
Arizona.___ 435 326 3,603 113 3,577 3 37 8,102

273 269 2,244 314 1,882 15 53 5,050 -

..... 135 496 927 1,701 3,964 6 14 7,243
Mountain___________. 1,736 3,597 19, 982 3,100 13,285 165 578 42,443
Washington__.._..__________ 667 363 3,073 498 756 22 119 5,498
Oregon_____ - 362 421 988 553 66 27 103 2,520
California.weeeee. oo .- 3,302 1,143 7,018 183 3,828 . 273 15,834
Pacific...___________. 4,331 1,927 11,080 1,234 4,650 135 485 23,852
A8 States_____________ 34,390 25,705 41,272 12,117 22,888 1,892 8,395 146,659
Alaska 59 208 7,784 19, 937 2,523 15 3 30,529
Hawaii 141 40 225 2 176 11 22 617
US.total_L_.____.__.. 34,590 25,953 49,281 32,086 25,587 1,918 8,420 177,805

! Areas of urbanized areas and other incorporated and unincorporated places of 1,000 population or more. Estimates
are based on area data for urban places developed in conjunction with the 1970 Census of Population (June) but differs
in that (1) census reported areas were substantially adjusted to minimize the inclusion of vacant land, and (2) places of
1,000 to 2,500 population are included. N X

2 Includes rural highways and roads, railroads, and airports, Estimates of area in hi hways were derived by applyin
average (ight-of-way widths raported by State highway departments to the mileag2 in different highway systens reported.
by the Federal Highway Administration, Estimates of acreag? in railroad righis-of -way are based on State-by-State changes
in mileage reported by the Interstate Commerce Commission. Estimates of acreage in airparts based o0a information on
active airports supplied by the Federal Aviation Administration. Excludes airports used strictly for personal or military use.

3 Areas in National and State park systems and National Forest wilderness and primitive areas plus 2,730,000 acresin
New York classified as State forast preserves. Excludes, i1 most instances, parks in urban places and large water badies.
Based on data from reports and records of the National Park Service, U,S. Forest Service, Public Land Law Review Com-
mission, and individual State agencies, . k ’

¢ Areas administered by the U.S. Fish and Wildlife Service and State wildiife agencies. Does not include Federal areas
under the prlmaryv)urisdiction.ol another agency or leased for wildlife purposes. Data are from reports and records of
the U.S. Fish and Wildlife Service, Public Land Law Review Commission, and individual State agencies.

.As reported by the Bureau of Land Management (July). Includes land administered by the Dzpartment of Defense for
military purposes (23,500,000 acres) and land administered by the Atomic Energy Commission (2,100,000 acres).

¢ Incomplete data on State-owned rural fand held for educational, welfare, correctional. and other institutional purposes
and miscellaneous uses such as National Guard camps, fairgrounds, radio stations, gravel pits, and water-storage areas.

7 Estimates calculated on the basis of State-by-State number of farms and acreage of unclassified land in farms
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TABLE 11.—CROPLAND USED F'OR CROPS AND CROP PRODUCTION PER ACRE, 48 STATES, 1909-72

{In million of acres]

. Total crop-
Cropland Crop Summer land used Index

Year harvested failure 2 fallow 2 for crops 1967 =100 ¢
31l w9 4 324 95
a1z 9 4 330 97
322 10 5 337 99
320 12 5 337 99
324 11 .5 340 100
326 11 5 342 101
332 11 5 348 102
332 11 5 348 102
341 11 5 357 105
353 12 5 370 109
355 14 5 374 110
351 12 5 368 108
350 12 6 368 108
346 13 6 365 107
345 14 6 365 107
346 13 6 365 107
351 12 7 370 109
350 14 8 372 109
349 15 9 73 110
352 14 10 376 110
356 13 10 379 111
360 1 11 382 112
356 17 11 384 113
361 11 12 384 113
331 33 14 378 111
296 64 13 375 110
336 25 16 377 111
314 43 18 375 110
338 21 20 379 111

T340 13 19 372 109
321 21 21 363 106
33l 16 21 837 106
335 12 20 367 107
339 11 20 370 108
348 12 17 377 118
353 10 16 379 110
345 9 18 372 100
343 3 18 369 108
346 3 19 373 109
348 9 21 378 110
352 8 26 387 1n3
337 11 29 377 110
336 17 28 381 111
341 11 28 380 111
341 13 26 380 111
339 13 28 + 380 111
333 16 29 378 110
317 22 30 369
316 12 30 358 104
316 9 30 355 103
3 10 k) 358 104
317 6 32 355 104
296 11 33 340 99
287 10 34 331 97
291 10 36 337 98
292 6 37 335 98
292 6 38 336 99
239 5 38 332 98
301 7 32 340 100
296 6 33 335 98
286 6 41 333 98
289 5 38 332 97
301 5 34 340 100
290 6 38 334 98

1 Includes land from which 1 or more crops wers harvested, Estimates are based on data from (May 1911-72) and annual
estimates of crops harvested made by the Statistical Reporting Service and predecessor agencirs.

2 Estimates based on acreages reported by (May 1925-45; 1964-69) and annual estimates of crops not harvested by the
Statistical Reporting Service and predecessor agencies. . i

3 Estimates for the 17 Western States only. Acreages are variously based on data from the censuses of agriculture,
Statistical Reporting Service, and, in earlier years, the Great Plains Council.

¢ Index numbers computed from unrounded data
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TABLE 12.--CROPS HARVESTED, 48 STATES, CENSUS YEARS 1954-59 ¢

|Million acres]

Item 1954 1959 1964 1969
Faod crops: -
Food grains:
Wheat. .. 54.4 51.8 49.8 47.1
Rice. .- 2.5 L6 1.8 2.1
Rye...... 1.8 L5 1, 1.3
Buckwheat A 1 ?

Irish potatoes. .. ... ... ... 1.4 I? RN 1.4
Sweetpolatoes.. .. __...__._.._.._. N .3 23 .2 .1
Dry beans..____ ... ... .. . L5 L5 1.4 1.5
Dry peas... ..o .3 .3 .3 .2
Cowpeas forpeas................. .3 .2 .1 ®
Sugarcane, all__. .. 4 .3 .6 .5
Sugarbeets.._. . . .9 -9 1.4 L.§
Peanuts for nuts... . 1.4 1.5 1.4 1.5
Soybeans for beans_... . 17.0 22.6 30.8 41.3
Fruits and planted auts3. . 700 4.5 4.6 4.6 4.4
Principal commercial vegetables_.__ ... ... . .- 3.8 3.4 3.3 3.3
Total, food erops _.........o..._.._.......... 90.6 91.9 98.7 106.2
Feed crops: o
Feed grains:

Corn.... 80.2 81.9 65.4 63.1
Dats_. 40.6 27.8 19.8 18.0
Barley ... . 13.4 14.9 10.3 9.6
Sorghums, all. ... .. ... ... ...... 18.1 19.0 15.8 16.8
Total, feed grains____. e eeme—ain 152.3 143.6 111.3 107.5

All hay: *" T
Tame o e 59.6 $5.0 56.8 51.4
Wild__ ..o T 1.9 10.8 10.5 8.3
Total, hay - 72.5 65.8 67.3 59.7
Total, feed crops__._.__......___..._._.... 224.8 209.4 178.6 167.2

Other crops:

Cotton__.. [ N 19.3 15.1 14.1 1.1
Flaxseed.. 5.7 2.9 2.8 2.6
Tobaceg....... L7 1.2 1.1 .9
Broomcorn.._.. .. 3 .2 .2 .1
Sweetclover seed 23 1 N .1
Timothy seed___. .3 23 .2 .2
Minor Craps e 3.8 3.2 2.6 2.4
Total, other crops...... ..o oo, 314 23.0 21,1 17.4
....................... 346.8 324.3 2984 290.8

Total, crops harvested ¢

! The principal crop acreages harvested are as reported in field crops (December and related reparts by the Statistical
Reporting Service. Acreages of fruit and planted nuls and some minor crops are based on the Censuses of Agriculture
(MaEy 1954, 1959, 1964, and 1969).

* Estimates discontinued. .

3 ncludes tree fruits, small fruits, and planted nut trees as reported by (May 1954, 1959, 1964, and 1969).

¢ Consists of allowances for certain vegetables and field crops not included in the 59 principal crops and various legumes
and other crops harvested by livestack. . N

* Includes acreages of some crops harvested in succession from the same land, but excludes duplication in alfalfa, red
claver, and lespedeza harvested for both hay and seed and peanuts harvested for both hay and nuts.
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TABLE 13.—IRRIGATED LAND IN FARMS, 17 WESTERN STATES AND UNITED STATES, CENSUS YEARS; 1949-69

{in thousands of acres]

State and region 1949 1954 1959 1964 1969

NOTtH DAKOLE. .-« v e e e meecmmmnn o 35 38 48 51 63

South Dakola....... . 78 90 116 130 150
Nebraska........ 876 1,171 2,073 2,169 2,857
KaNSS. o - oo e 139 332 762 1,004 1522

1,128 1,631 3,004 3,354 4,592

3 108 198 302 524

3,132 4,707 5, 656 6,385 6, 838

3,166 4,815 5, 854 6, 687 7,412

1,717 1, 891 1,875 1,893 1, 841

2137 2,325 2,571 2,802 2,760

11432 1, 263 1,470 1,571 1,523

2,872 2,263 7,685 2690 7,895

655 650 732 213 823

964 1,177 1,152 1,125 1,178

» 1,138 1,073 1,062 1,092 1,025
‘ 727 567 543 823 753
l MOURAIN - « e eeeeeneeeemns 11, 642 11, 209 12,096 12,810 12,798
Washington 589 778 1,007 1, 150 1,224
Oregon... . 1,307 1,490 1,384 1, 608 1,519
California 6 438 7,048 7,396 7/599 7,240

PAGHIC. .+ eeeeeeeneeeemnnaemenan 8,334 9,316 9,787 10,357 9, 983

17 Western States . 24,270 26,971 30, 741 33,208 3, 785

Other States. - nwemnnoooeoes . 1,635 2, 581 2,423 3848 4344

008 100l oo eeeeemennene 25, 905 29, 552 33, 164 37, 056 39,129

Source: U.S. Census of Agriculture (May 1350, 1954, 1959, 1964, and 1569).

ERIC 17:

Aruitoxt provided by Eic:

Pt




e 7
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LAND USE CHANGE IN THE SOUTHERN MISSISSIPPI
ALLUVIAL VALLEY, 1950-69

AN ANALYSIS BASED ON REMOTE SENSING
[By H. Thomas Frey, Geographer and Henry W. Dill, Jr.,, Physical Science
Analyst, Natural Resource leonomics Division, Economic Research Service,
U.S. T)emutm(*nL of Agriculture]

INTRODUCTION

Land clearing for crop use has been an important activity in the
Southern \[l\sls\lppl Alluvial Valley for many years, altllouoh the
rate of clearing has vavied over time ‘and within the region, dependmo
on economic conditions and local circumstances. The process accel-
erated in recent years, apparently in response to a favorable rela-
tionship between costs of land clearing and market demand for
soybeans. However, conventional methods of data collection have not
provided the detailed information required by agricultural bpu,ialists
to accurately assess the impact of recent land clcmmor on agricultural
production and the environment. Recent advances in 1emote sensing
suggested the feasibility of a high-altitude aerial photorrra,phxc survey
to obtain additional data on land clearing and use in the region.

For the survey, imagery with both high quality and lzuore area
coverage per print, as attainable {rom hlorh altitude flight, was de-
sired. Imaoex\' of this type taken in 1969 was compared with conven-
tional imagery of the same area obtained in 1950 to identify and
measure land use for the respective vears and specific shifts m use
during the interval between surveys. Observations were made of
ample points at the frequency of one pcx square mile. Six categories
of use were identified: (1) cropland, (2) grassland, (3) tlaxmtxonal
(4) forest, (5) urban and built-up, and (6) other. Amcaor(\s used for
crops and forest and the clmnormor ratio between these acreages due
to land clearing were of par thLlldl nterest.

STTUDY AREA DEFINED

The study area comprises, wholly or partially, 98 counties in
Arkansas, Louisiana, Mississippi, Missouri, Tennessee, and Kentucky,
as outlined In figure 1. Forty-one of these counties are located entuely
within the boun(laues of the Mississippi Alluvial Valley. A portion of

each of the remaining 57 counties, ranging from less than 5 percent to
more than 90 percent, also is within the river’s flood or deltaic plain
(table 1).

(173)
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TABLE 1.—DISTRIBUTION OF COUNTRIES BY STATE, AND PERCENTAGE OF AREA IN STUDY AREA

[Number of counties)

Percentage of area in study area
Total

State counties 100 51099 50 to 74 251049  Lessthan 25
Arkansas..._.. . 30 12 3 4 4 7
Louisiana . 26 14 2 2 4 4
Mississipp 22 10 ) 4 7
Missourt. 11 4 2 ) R 4
Tennessee 6 ) O U 2 3
Kentucky . .. K T 1 2

Total._.o.eo.o... 98 41 8 7 15 27

Except for two departures, the boundaries of the study area are
identical to those used by the Soil Conservation Service to delineate
the Southern Mississippi Aluvial Valley. In one departure, two en-
clavelike areas characterized by loessial soils and elevations now above
flood level are included as part of the valley, although the Soil Con-
servation Service considers them separate areas. For the most part,
land use and cevelopment activities in these areas closely resemble
those in the surrounding altuvial plain (fig. 1).

In the second departure, the alluvial portions of several parishes in
Louisiana were omitted because of incomplete photo coverage. These
parishes extend both east and west.from the study area at the points
indicated by major breaks in the study arvea boundary (fig. 1). Their
inclusion would neither greatly enlarge the study area nor signifi-
cantly affect the acreage of land cleared.. - i

The study area cncompasses 24.3 million acres (table 2). Two-thirds
of this total is in Arkansas and Louisiana which have 8.9 and 7.3
million acres, respectively; one-fifth (4.9 million acres) is in Mississippi,
and one-tenth (2.5 million acres) is in Missouri. Tennessee and Ken-
tucky, where alluvial deposits are limited to a relatively narrow strip
along the river, together contribute the remaining 0.5 million acres,
or 2 percent of the area. Louisiana’s acreage would be somewhat
larger if the alluvial portions of several omitted parishes referred to
above were included.

TABLE 2.—ACREAGE DISTRIBUTION IN THE SOUTHERN MISSISSIPPI ALLUVIAL VALLEY, BY STATE

Area
Acres
State (thousands) Percent
ATKBNSES - e em e et eee o ee e =M emem e ememamemmAeemmeemeeseeammeoe 8,888 37
Lotisiana. . 7,276 30
Mississippi 4,892 20
Missouri___. 2,492 10
Tennessee_ R 451 2
KORMUCKY < - oo e ea e e ece e an e e mmmmm e ms mmmane 80 0}
B (1T U IREP S RSEPIP S S 24,079 100

ERIC 17§

Aruitoxt provided by Eic:




CHARACTERISTICS OF THE STUDY AREA

The Southern Mississippi Alluvial Valley is relatively homogeneous
i terms of physical features and agricultural activity. Because of the
natural slope away from the aggrading Mississippi River, subordinate
streams drain to form a limited number of tributaries .such as the
Yazoo, St. Francis, and Red Rivers. In general, basins of the respec-
tive tributaries are characterized by alternating low ridges or natural
levees, formed and then abandoned as the main river channel migrated,
and intervening depressions. This relief configuration retards drainage
of surface water. 1t also reflects local variation in the composition
and workability of the alluvial soils. '

Although a low ridge-plain relief predominates, surface features are
not uniform throughout the valley. Among the notable exceptions
are several elongated strips of disseeted highlands. Crowley’s Ridge,
the largest, is only a few miles wide but extends from the vicinity of
Cairo, Ill. to Helena, Ark., a distance of some 200 miles. Geeologically,
these highlands have always been above flood level. They are covered
with loessial rather than alluvial deposits.

Alluvial loess-covered terraces now above flood level also occur in the

valley. One particularly large arca of this nature extends from Stod-
dard County, Mo., to Phillips County, Ark., comprising significant
parts of the several intervening counties. Another extends from Chicot
County, Ark., to the Catahoula-Franklin parish boundary in Louis-
. iana. These loessial terrnces have flat, poorly drained, interstream
surfaces but lack the ridge-depression features of the alluvial plain.
. Their boundaries with the lower lying alluvium are usually photo-
graphically distinguishable, except in forested areas, by contrasting
field patterns and, sometimes, by a visible escarpment. '

Climatically, the Southern Mississippi Alluvial Valley possesses a
warm lengthy growing season with plentiful rainfall. The {rost-free
period ranges from about 200 days in the north to 280 days in the south,
depending on latitudinal and elevational differences and land-water
relationships. .

The physical resources of the valley have combined to favor the
development of a highly mechanized system of cash-crop agriculture.
Over its relatively long history of settlement, extensive arcas of forest
have been cleared, drained, and placed in cultivation. In terms of
acreage, the leading crop is soybeans; cotton ranks second. These two
crops are grown throughout the valley and account for about three-
fourths of the acreage harvested. Rice and sugarcane are important
in the Arkansas and Louisiana components, respectively, and corn is

important in the Missouri component.

LAND USE IN THE STUDY AREA

Land clearing for crop and vther uses hegan in the study area when
French settlers first occupied portions of Louisiana. The process has
continued *at irregular rates, waxing and waning in association with
flood control and drainage activities, economic conditions, and other
factors. Changes between 1950 and 1969 as reflected in aerial photo-
graphs for those 2 years are suminarized in the text, tables, aud figures
which follow. ‘
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TABLE 3.—MAJOR LAND USES, SOUTHERN MISSISSIPPt ALLUVIAL VALLEY, 1950-69

1959 1950 Change

Major Acres Acres Acres

tand use (1,000) Percent (1,000) Percent (1,000) Percent
Cropland ... _. L 13,710 57 9,963 4 3,747 3
Grassfand. .. . 1,084 .4 958 4 136 14
Transition.... .. L 157 1 128 1 28 22 .
Forest_. . ... ....... 7,457 3 11,520 48 —4,063 —=35
Urban....... ... ... 447 2 365 1 a2 22
Other... ... ... ....... 1,214 5 1,144 5 60 6

Total.... ........ 4 079 100 24,079 100 s

FIGURE 2.~ Major Land Uses, Southern Mississippt Alluvial Valley

ALLOTHER. - 1969 ALL OTHER 1950

8% 7%

GRASSLAND mma
4%

GRASSLAND
4%

In 1969, cropland totaled 13.7 million acres or 57 percent of the
land area and, thus, is well established as the dominant iand use in
the Southern Mississippi Alluvial Valley (table 3 and fig. 2). Forest,
which originally covered almost all of the ‘Fpgion, has now been
reduced to 7.5 million acres or 31 pereent of the study area. The
remaining 12 percent of the area is distributed among grassland (4
percent), transitional (1 percent), urban and built-up (2 percent),
and miscellaneous (5 percent).

Two decades earlier, forest land predominated with 11.5 million
acres or 48 percent of the land area; cropland was in the secondary
position with 10.0 million acres or 41 pereent of the area. All other

nses of land collecetively accounted for 2.6 million acres or 11 percent .

of the area in 1950. These included grassland (4 percent), teansitional
(1 pereent), urban and built-up (1 percent), and miscellaneous (5
pereent).
Net changes in land wse, 1950-69

Comparison of data for the two inventory dates reveals that in
both vears, cropland and forest collectively accounted for more than
four-fifths of the area in the region, casily dominating all other uses.
However, the relative positions of these two use categories were
dramatically reversed between 1950 and 1969. Forest occupied 48
percent of the area in 1950, but its acreage had been redueed to 31
percent by 1969, Conversely, cropland occupance inereased from 41
percent to a dominant 57 percent during the study period.
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The 3.7 million acre increase in cropland and 4.1 million acre
decrease in forest land represented respective shifts in these uses of 16
percent and 17 percent of the total land area, an average approaching
1 percent per year. '

Acreages classified as grassland, transitional, urban and built-up,
and miscellaneous all increased between 1950 and 1969. None of these
increases were large in absolute terms, although some wete significant
as percentages. Also, the rolative positions of these uses within the
region remained about the same. Thus, most of the decrease in forest
land is attributable to land clearing for crop use, although other uses
underwent some expansion at the expense of forest land as well.

Specific changes in land use

In addition to the familiar net change measurements, the use of
sequential photographic imagery taken at two different points in time
permitted the measurement of shifts from one specific land use to
another. The results obtained in this study by comparing each ob-
servation point on the 1969 imagery with its counterpart of the 1950
imagery are summarized in table 4.

Using cropland as an example, only 9.6 million of the 13.7 million
acres observed in 1969 were used for crops in 1950. Uses of the re-
mainder in 1950 were: forest, 3.8 million acres; grassland, 219,000
acres; transitional, 61,000 acres; and other land,. 10,000 acres. Simi-
larly, part of the nearly 10.0 million acres used for crops in 1950
subsequently shifted to other uses. Of this acreage, 186,000 acres
shifted to grassland; 93,000 acres were in a transitional stage; 20,000
acres reverted to forest; 46,000 acres went to urban uses, and 17,000
acres were converted to roads, drainage ditches, and other miscel-

laneous uses. The 3.7 million acre increase in total cropland represents

O
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the net effect of these shifts or interchanges of land among uses.

TABLE 4.—SPECIFIC CHANGES IN LAND USE, SOUTHERN MISSISSIPPI ALLUVIAL VALLEY, '1950-69

|in thousands of acres]

Use in 1950 of 1969 acreage )
Major land use 1969 Cropland  Grassland  Transition Forest Urban Other

Cropland.________..___. 13,710 9, 601 219 61 3,818 1 10
Grassland.............. 1,095 186 686 13 209 ooa. 1

Transition. . ceweecaaaas 157 o83 22 24 18 s
Forest__. - 7,457 20 20 28 7,386 1 2
Urban_ - 447 46 9 2 28 362 e
Other. oo 1,213 17 2 1 61 1 1,131

Totalccaemeeao 24,079 9,963 958 129 11,520 365 1,144

Somewhat surprisingly, 209,000 acres of forest land shifted to grass-
land between 1950 and 1969. This increase may be attributable to
added emphasis on grazing. Probably, it comprises acreage cleared
for crops but later found to be more suitable for pasture. In any case,
grassiand increased on net only 137,000 acres, reflecting other off=-
setting shifts, mainly from grassland to cropland.

Overall, each of the agricultural and forestry uses experienced at
least sonre interchango of land with each other. The urban and mis-
cellancous other categories were more resistant to*encroachment by
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other uses, hut the latter experienced modest interchange with some
uses. Of the five nonforest categories of use, all except the transitional
category gained in exchange of area with forest land.

Land use between levee and river

Much of the land in the study arvea is afforded cunsiderable protec-
tion from flood by an extensive system of manmade levees. Interest
has arisen as to the extent and use of unprotected land inside levees.
[n response, interpretations of observation points falling between the
levee and the river, and on similar strips of flood plain too narrow to
warrant levee construction, were recorded separately.

The observations of unprotected land, including areas inside the
lavees of both the Mississippi and tributary streams, are summarized
in table 5. The 1.8 million acres in this class represent 7 to 8 percent
of the total area in the study area. Included in this acreage are approxi-
mately 1.5 million acres inside levees and 0.3 million acres in narrow
strips bounded on one side, by bluffs.

Forest remains the dominant use of this unprotected land despite
significant clearing since 1950. In 1969, forest land accounted for 1.2
million acres or two-thirds of the unprotected area. In 1950, forest
tand totaled 1.4 million acres and occupied three-fourths of the un-
protected area. Most of the 0.2 million acres cleared since 1950 are
now in crop use but small acreages have shifted to grassland, farm
roads, and the like.

Cropland inside levees totaled 431,000 acres in 1969 or almost double
the 1950 acreage of 237,000. These figures respectively represent about
one-fourth and one-eighth of the unprotected aren and, as noted
above, closely reflect the contemporary decrease in forest land. Thus,
land clearing for crop use has been occurring rapidly in recent years
despite existing flood hazards. Yet, cropland still has not attained the
dominant use position in unprotected arcas that it holds in the study
aren as a whole.

TABLE 5.—MAJOR. LAND USES INSIDE LEVEES,! 1950 AND 1959

{In thousands of acres]

Use in 1950 of 1969 acreage

Major land use 1969  Cropland  Grassland  Transition Forest Urban Other
Cropland._........... . 431 231
Grassland..... .. . . 61 4
Transition........ ... .. 15 i
1,194 1

SN
L2 e

Total....... ... 1,818 237

1 Includes approximataly 1,500,00) acres between levess and river and 3,000,000 acras bztwvesn blufs and rivar.
DISTRIBTUTION OF CROPLAND AND FOREST

Cropland and forest land collectively account for more than 80
percent of the area of each State component, about the same as for
the region as a whole. Individually, however, the two uses are dis-
tributed unevenly among States (table 6). In 1969, cropland as a

Qo 2
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TABLE 6.—CROPLAND AND FOREST ACREAGES AS PERCENTAGE OF TOTAL LAND AREA, BY STATE, SOUTHERN
MISSISSIPPI ALLUVIAL VALLEY, 1950 AND 1969

-t

Total area Cropland {puiscnt) Farest (percent) Dther uses (percant)

State acres  —e— . ——

(thousands) 19¢9 18+, 1969 1950 1969 1950
Arkansas__._____.__.._. 8,888 63 45 25 45 12 10
Louisiana. _ 7,278 35 22 50 66 15 12
Mississippi__........... 4,892 64 48 25 41 11 11
Missouri, ... ... ... 2,492 84 72 7 20 9 8
Tennessee., R 451 57 36 35 57 8 7
Kentucky._.,_.._._;._. 80 52 35 40 59 8 6

Total ... 24,079 57 41 3l A8 12 11

percentage of total land area ranged from 35 percent in the Louisiana
component to 84 percent in Missourl. Forest land, occurring inversely
with cropland, ranged from a high of 50 percent in Louisiana to only
7 percent in Missouri. A similar pattern existed in 1950, although the
proportion of area in each use differed significantly from that in 1969.
In 1950, cropland as a percentage of total area ranged from 22 percent

in the Louisiana component to 72 percent in Missouri; forest land.

ranged from 66 percent ‘to 20 percent in the samec components
respectively. Table 6 also indicates the distribution of land clearing
and cropland development among States durirg the 1950-69 period.
In Arkansas, for example, cropland occupied an additional 18 percent
of the Jand area (incrcasing from 45 to 63 percent), while forest was
removed from 20 percent of the arca (decreasing from 45 to 25 percent).

Cropland

The variable distribution of cropland among and within States is
shown graphically in figure 3. Cropland devclopment has reached its
highest level in several southeastern Missouri counties and in adjacent
Mississippt County, Ark. (see fig. 1 for county and parish names),
wherc 80 percent or more of the land is used for crops. Cropland
occurs at frequencies of 60 to 80 percent in another broad arca ex-
tending from Missouri through much of the Arkansas and Mississippi
components to the northeast corner of Louisiana. Cropland acreages
are relatively low in southern Lousiana and in scveral counties of

Arkansas. In general, cropland as a percentage of total land area

decreascs from north to south in the st-.’y area.
Land cleared for crop use

The net increase in cropland between 1950 and 1969 as a percentago
of county land area is shown in figurc 4. Since new cropland and land
clearcd are almost cquivalent, ficure 4 also reflects the distribution
and rates of land clearing during the period. Land was cleared for
erop use at particnlarly rapid rates (30 percent or more of the land
area) along the western margin of the study area in Missouri and
Arkansas, in the vicinity of the Louisiana-Arkansas border, and in
scattered counties elsewlere. About 20 to 30 percent of the land arca
was added to the cropland base in several other counties and parishes.
These counties generally are adjacent to those experiencing very

intensive clearing activity or are found along thc eastern margin of -

the study area in Mississippi.
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FIGURE 3.—Cropland, 1969 Southern Mississippi Alluvial Valley (Proportion of
Total Land Area)
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FIGURE 4.~ Increase on cropland, 1950-69 Southern Mississippi Alluvial Valley
. (Proportion of Total Land Area)
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Counties experiencing little gain in cropland are in two categories;

those that were already highly developed agriculturally when the
study period began, and those that still are predominately forested.
These relationships can be seen by comparing figures 3, 4, and 5. For
- example, a high proportion of the area in southeastern Missouri is
cropland (fig. 3), but little of this acreage was cleared after 1950
(fig. 4). Similarly, Sunflower County, Miss., and Mississippi County,
Ark., became highly cleared in advance of adjacent counties. In
contrast, parishes in the southern portion of the study area:-have
expericnced relatively little land clearing although relatively heavily
forested (fig. 5). :

Forest

The distribution of forest land within the study area also is shown
in figure 5. Forest now occupies less than 20 percent of the area of
most counties in the Missouri component and many countics in the
Arkansas and Mississippi components. Several counties in Arkansas
and Mississippi are 20 to 40 percent forested, but higher proportions
are rare in these components. In contrast, the majority of Louisiana
parishes in the study area are 40 to 60 percent or more forested for an
overall average, noted earlier, of 50 percent. Only one parish (West
Carroll), where clearing activities since 1950 have been particularly
intense, is less than 20 percent forested.

POTENTIAL LAND CLEARING

Beyond noting that land-clearing activities were widespread in
1969, no attempt was made to evaluate the potential for further crop-
land development in the Southern Mississippl Valley from photo-
graphic imagery. This potential as of 1967 can be assessed with data
from the National Inventory of Soil and Water Conservation Needs
(CNI). The CNT classified soils by degree of soil limitation for growing
field crops and the dominant kind of limitation or hazard. In the
Southern Mississippi Alluvial Valley, where damaging overflow and
poor drainage are the dominant hazards, the applicable capability
- classes are Ig[ W and III W. This symbolization represents most of .
the land in the region with correctable or manageable problems.

Thus, the acreage of forest land in classes II W and IIT W canbe -

approximately equated with the acreage potentially usable for crops.

Acreages of classes II W and IIT W forest land, as reported by the
CNT for the six State components, are shown in table 7. To be useful
as an indicator of potential cropland in the region, it must be assumed
that most of the class Il W and IIT W forest land, which was reported
by county, actually occurs in the alluvial portion of the counties
involved. An examination of the physical characteristics of adjacent
arcas indicated that approximately 0.4 million of the 5.6 million-acre
total may be located outside the study area. With this adjustment,
the CNT data indicate that the potential acreage of new cropland in

the Southern Mississippi Alluvial Valley was 5.2 million acres in 1967.
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FIGURE 5.—Forest land, 1969 Southern Mississippi Alluvial Valley (Proportion
of Total Land Area)
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TABLE 7.~ FOREST LAND, CAPABILITY SUBCLASSES |I-w AND Hl1-W, SOUTHERN MISSISSIPPI ALLUVIAL VALLEY!

Forest land— subclasses

11-W and tll-W
L - Acreage

State component (thousands) Percentage
ATKBNSAS oo e = 2,063 37
- 2,496 44
647 11
145 3
220 4
45 1
5,622 100

1 From the 1967 national inventorr of soil and water conservation needs. Data are for complete counties and, thus, may
include some acreage outside the alluvial valley.

TABLE 8.—MAJOR USES OF LAND IN THE SOUTHERN MISSISSIPPI ALLUVIAL VALLEY, BY STATE, 1369

{In thousands of acres}

State Cropland  Grassland  Transition Forest Urban Other Total
Arkansas._.._.. PO 5,608 440 38 2,251 105 446 8,888
Louisiana_ 2,566 432 97 3,602 225 354 7,276
Mississipp 3,145 182 15 1,238 74 238 4,892

* Missouri_.. 2,093 30 3 177 39 150 2,492
Tennessee 256 9 3 157 4 22 451
Kentueky. __ 42 1 1 32 . 4 80

Total e -. 13,710 1,084 157 7,457 447 1,214 24,079

E

-

TABLE 9.~—MAJOR USES OF LAND IN THE SOUTHERN MISSIPPIPPi ALLUVIAL VALLEY, BY STATE, 1950

{In thousands of acres]

State Cropland  Grassland  Transition Forest Urban Other Total
Arkansas.oooooooeoooo. 4,040 343 56 3,967 -1} 397 8,888
Louisiana. . - 1,626 329 44 4,762 174 341 7,276
Mississippi 2,326 256 22 1,983 66 239 4,892
‘Missotiri.. ... 1,781 22 6 - 503 36 144 2,492
Tennessee_____ .- 162 8 1 258 4 18 451
Kentucky . oo ooooeeeon. 28 e AT . 5 80

Total oo 9, 963 958 129 11, 520 " 365 1,144 24,079

ijBLE 10.—~SPECIFIC SHIFTS IN LAND USE, ARKANSAS COMPONENT, 1950-69
{in thousands of acres}
Use in 1950 of 1859 acreage

Major land use "7 71969 Cropland  Grassland  Transition Forest Urban Other

5, 608 3,930 63 23
440 by 260 6
39 g 10 12
2,251 7 5 15 -
184 It 4 1 -
U7 8 ) S
8, 803 4,040 343 57

O
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TABLE 11,—SPECIFIC SHIFTS IN LAND USE, LOUISIANA COMPONENT, 195069

[tn thousands of acres)

s

. Use in 1950 of 1969 acreage

Major land use 1969 Cropland  Grassland  Transition Forest Urban Other
Cropland __.__.__....... 2, 566 1,438 46 20
Grassland______________ 432 76 263 4
Transition vuo oo 97 79 2 9
Forest. oo 3,602 5 13 10
Urban_________.______. 225 24 4 1
Other ... ... - 354 L, 1
Total oo ooemoe 1,216 1,626 328° 45

{In thousands of acres)

Major fand use

Use in 1950 of 1969 acreage

1969  Cropland  Grassland  Transition Forest Urban Other
Cropland, _....... - 3,145 2,283 107 14. 736 1 4
Grassland_ 182 27 2 14 .
Transition . 15 4
Forest__ 1,238 4
Urban. . ceoeoo o .. 74 6
(012,11 SN 238 1
Total ... ____.... 4,892 2,325

TABLE 13.—SPECIFIC SHIFTS IN LAND USE, MISSOUR! COMPONENT, 1960-69

[In thousands of acres|

Use in 1950 of 1969 acreage

Major land use 1969  Cropland  Grassland  Transition Forest Urban Othe_r
Cropland. _.__.___._____ 322 e 3
Grassland__. - 2 e
Transition__. - |
Forest._____ - 171 .. 1
Urban._____ - 1 36 e
Other oo [ 140

Total oo 503 36 144

TABLE 14.-SPEC[FIC}SH1FTS IN LAND USE, TENNESSEE AND KENTUCKY COMPONENTS, 1950-69

{in thousands of acres)

‘Use in 1950 of 1969 acreage

Major land use 1969 Cropland  Grassland  Transition Forest " Urban Other
Cropland._. _......_._.. 298 189
Grassland_...... 10 ...
Transition. ... 4
Forest._,.. 189
Urban__ 4
Other.......... 26
Total.__......... 531 190 8 1 306 4 .22
e
O
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URBANIZATION OF LAND IN THE NORTHEASTERN.
UNITED STATES

[By Henry W. Dil], Jr.,, and Robert C. Otte ']

STUDY OBJECTIVES

The study reported on here was undertaken as part of a continuing
inter-agency investigation of the potential for water development in
the North Atlantic Water Resources Region.? The intent of the study
was to develop information on the quantity, quality, and prior use of
land—particularly agricultural land—that had shifted to urban uses.

Specifically, the objectives were:

1. 7o identify and measure land converted to urban uses in the
most . ccent period practicable.

2. To determine the prior use of land urbanized.

3. To determine the land use capability class (quality) of land
urbanized.

4. To relate quantities of land urbanized to population increases.

THE STUDY AREA

The North Atlantic Water Resources Region covers an area of
about 106 million acres, and in 1960 was home to some 45 million
people—25 percent of the Nation’s total population.. For the study,

96 counties in 12 of these States were selected for intensive analysis
(fig. 1).
- TYPE AND AMOUNT OF URBANIZATION

Land was urbanized for the 96-county area at an estimated average
rate of about 12,000 acres per year during 1950-60. Over 85 percent
of the observed shift was to residential use. About 5 percent went to
industrial uses, with smaller percentages going to recreational, institu-
tional, commercial, and airport uses (table 1).

" Residential development was overwhelmingly (about 78 percent)
composed of single-family dwellings on large Jots, with blocks of
development averaging no more than two houses per acre. The more

- urban SMSA counties had smaller percentages going to residential
use. Some of the cities in non-SMSA counties served predominantly
agricultural areas. Also, these counties included some ‘‘bedroom”
communities and areas where urban development was just beginning.
These communities and areas generally had proportionately less
.. land in industrial, commercial, and intensive recreational uses, and
! Natural Resources Economics Division, Economic Research Service, U.8. Department ongriculture

1 The region comprises 271 countries and 25 independent cities in Delaware, New Jersey, Connecticut,

Rhode Island, Massachusetts, Maine, Vermont, and New Iampshire, the District of Columbia, and parts
of Virginia, West Virginia, Maryland, Pennsylvania, and New York.
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FIGURE 1.~ 96 Study Counties, North Atlantic Water Resources Region ’

land was used more liberally for residential construction. For each
residential acre, about .14 acre was developed for other urban uses in
the SMSA counties and .10 acre in the non-SMSA counties.

PRIOR USE OF LAND

About one-half the land urbanized was used for cropé prior to
development. Table 2 compares the proportions of the prior uses of

<o
o
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TABLE 1.—SMSA STATUS OF LAND URBANIZED, BY TYPE OF USE, 96 NORTHEASTERN COUNTIES, 1950-60 t

[!n percent}

. SMSA Non-SMSA

Urban use All counties counties counties

Open residential .. . . ..ot imre it T70B e
Oense residential .. _ 5.3 284.8 290.8
industrial _.___... L1 R e eammn = s
DHhEr UIbAN . et cen e e e ev e 8.6 315.2 38.2
T PO 100.0 100.0 100.0

1 Standard metropolitan statistical areas. An SMSA is a county or group of caunties d2fin21 by tha Cansus Bureay as an
untinls ireti in or around a city or community of at least 50,000 p2apis in which aclivities form an integratad e2anamic and
social system. X ] X

* Open and dense residential and industrial uses combined.

3 Industrial and other urban uses combined.

TABLE 2.—PR!OR USE OF LAND URBANIZED AND 1958 USE OF RURAL LAND IN STUOY AREA, 96 NORTHEASTERN
COUNTIES, 1950-60 :

[In percent]

Use of rural

Prior use of  land in study

Type of use land urbanized area, 1958 ¢
Crop... 49.1 23.7
Forest 25.5 59.7
Grass. ... 3.1 8.6
Idle (other)2__. - 22.3 8.0
Total land e oo et e e 100.0 100.0

t Nonurban, non-Federal tand—1958 national inventory of soil and water conservation needs (CNI).
2 'Other"” area figure taken from CN1 includes all uses other than for crops, forest, and grass,

land taken for urbanization with the proportion of these uses in the
total rural area of the counties studied. While in the total rural area
of the counties studied, only 23.7 percent was cropland in 1958,
almost 50 percent of the land urbanized had been cropland. For most
urban uses, Jand is preferred that is well-drained and reasonably
level. These are also qualities of good cropland. Additionally, terrain
too rugged for agricultural use is often impractical or expensive to
develop for urban uses. Industrial and commercial uses particularly
need easy access to rail or highway transportation, which is more
likely to be available on the more level land.

About 60 percent of the total rural area studied was in forest in
1958. Only about 25 percent of the land urbanized had been forested
prior to development. Again, much of the forest was on rough terrain
not easily developed for urban uses.

About 22 percent of the land urbanized durimg 1950-60 was idle
and nonfdrested prior to conversion. Only 8 percent of the total rural
land of the study counties was in this category in 1958. In the North-
east, agricultural production apparently ceases on’ much land some
vears before the land is actually converted to urban uses. This was
noted in particular for many dairy farms. When a dairy farm is sold,
all agricultural operations cease. In contrast, in some cash crop situa-
tions, individual fields tend to stay in production almost to vhe day
the bulldozer arrives to begin construction for a new urban use.

e 192
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QUALITY OF LAND URBANIZED

Because the 1958 CNI was used for the study, it was possible to

_.¢ompile data on the agricultural quality of the land urbanized. The

- better agricultural land was apparently bought for urban uses. Al-
though slightly less than 42 percent of the rural land in the study area
is in land use capability classes I, IT, and III, over 80 percent of the
land converted to urban uses during 1950-60 was in these classes
(table 3). The terrain ranges from level to gently rolling, and the land
has good internal and surface drainage.

TABLE 3.—LAND URBANIZED AND ALL RURAL LAND, BY LAND USE CAPABILITY CLASS, 96 NORTHEASTERN
COUNTIES, 195C-50

[In percent}
- Land Total rural
Land usa capability class urbanized areat
3.7 2.5
50.7 20.5
26.5 18.5
80.9 41.5
L A 19.1 58.5
Total, dand in 1=V e e 100.0 100.0

1 Total arsa of study counties exciusive of urban and federaily owned land (1958 CN1).

Because of the process of land use planning, combined with modern
building and sanitary regulations in many local governmental juris-
dictions, attention is undoubtedly directed to development of land
in classes I-II1. Land in ciasses IV-VIII is more apt to have prob-
lems of drainage, soil slippage, and unstable subsoils than is land
in classes I-IT1I. The better agricultural land is generally more suit-
able for septic fields. Also, road construction and utility installation
are more expensive on the steeper lands—per mile, roads are more
expensive and fewer houses are served. =

However, in the northern half of the North Atlantic Water Re-
sources Region, some exceptions were observed in the use of land in
classes VI and VII for urban develoepment. These two classes include
soils that developed on sands and gravels from glacial outwash and
are too subject to drought for agricultural use. But when land in {I:3se
classes is level; it has been used for industrial sites, airports, ‘and some
dense residential development. ‘

An additional point about selection of land for urban development
is that the developer may be interested only in the better land (classes
I and II). However, most of the transfer of land to urban use is by
farm ownership unit, and these units often contain land in several
classes. Thus, poorer land may be withdrawn from agricultural use
even if.it.is not actually used for development.

LAND USED FOR HIGHWAYS

Construction of the new interstate highway system began during
the last years of the study period; thus, some land used for highways
was observed on the sample plots. The low incidence of observed
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highway construction precluded statistically significant quantifi-
cation. Highway routes were apparently not selective of level land.
Highways were built on land with nearly all terrain and soil conditions
existing in the study area. '

RELATIONSHIP OF LAND URBANIZATION TO POPULATION INCREASES

The amount of land urbanized per capita population increase
depends on many factors. The type of terrain affects the proportion
of land area that can be utilized. Zoning laws and subdivision regula-
tions influence lot sizes. Affluence permits people the luxury of more
space around their houses. Some areas have a higher proportion of
their populations living in apartments and rowhouses.

Commercial, industrial, instituticnal, and recreational + s of land
may not be as directly related to the population within a given county
as are residential uses, but one would expect a fairly close relationship
in the aggregate. Business and industry both follow and are followsd
by customers and labor. The types of recreational use identified in
the study—golf courses, drive-in movies, playgrounds, and others—
are oriented to resident population. Some institutional uses, such as
colleges and mental institutions, may have a State or regional orienta-
tion. However, for multicounty areas, these factors tend to average
out.

Amounts of urbanized land identified by airphoto interpretation

" represent a minimum measure of urban impact. Only that area with

visible change was counted. Land dedicated to extensively used parks
or open spaces was not included. Nor was land that is indirectly
affected; for example, agricultural land on which production has been
curtailed to accommodate urban neighbors.

For all 96 counties, about .22 acre was converted from rural use to
residential, institutional, commercial, industrial, recreational, and
airport uses for each person added to the population of these counties.
SMSA counties showed .20 acre converted per capita population in-
crease. Non-SMSA counties had a rate twice as high—.40 acre per
capita. Generally, these less urban counties had fewer high-density
developments; in many cases, single houses were on large lots.

\)’ ‘ | i 19‘/1
ERIC

Aruitoxt provided by Eic:




URBANIZATION OF LAND IN THE WESTERN STATES

[By Henry W. Dill, Jr., and Robert C, Otte, Natural Resource Economies Division,
Eeonomic Research Service, U8, Department of Agricalture]

INTRODUCTION

Additional information has been needed on amount and ‘kinds of
rural land shifting to {rban uses. Such information can be useful in
Interagency surveys of potential water development in the Columbia-
North Pacifie, California, and Colorado Water Resource Regions as
a basis for projecting quantities and locations of land required for

urban development.!

DEVELOPMENT OF THE BASIC DATA

Data are not regularly compiled on acreages of land in urban use.
Although general estimates have been made by measuring areas
designated as urban by the decennial census of population, this
procedure provides statistics only on.a State basis.? The most feasible
way of gathering specific data appeared to be interpretation of air-

. photos to determine the amount of land that had changed to urban
and associated uses between the population census years 1950 and
1960. These data could then be .related to projected population
increases to estimate land required for urban development.

Specifically, the objectives of the study were:

1. To measure acreage of land converted to urban uses in the most
recent period practicable.

2. To delermine prior use of land urbanized.

3. To relate quantities of land urbanized to population increases.

The Economic Research Service has over the past 15 years employed
analysis of airphotos for successive time periods to measure changos
in land use.? In this procedure, index sheets from airphotos in the
scale of 1:63,360 (1 inch to the mile), taken at two different times,
are compared to detect changes in land use. These sheets have been
prepared for all areas photographed for the Agricultural Stabilization
and Conservation Service (ASCS) of the U.S. Department of Agricul-
ture. Although airphoto index sheets are uncontrolled mosaics with
some error, tTlC)' do permit rapid study of a large area.

{ Th~se regions are comprised of the States of Washington, Oregon, California, and Arizona, and parts
of Idaho, Montana, Colorado, New Mexico. Utah, and Wyoming,

? Frey, I Thomnas, Krause, Orville E., and Diekason, Clifford. Major Uses of Land and Water in the
1%&181}0‘51).Sé9£g§.\\'ith Special Reference to Agriculiure: Stunmary for 1984, Agr. Econ. Report No. 149, Nov.

3 Dill, Menry W., Jr. * Use of the Comparison Method in agricultural Airphoto Interpretuvﬁon.” Photo-
grammetric Engineering. Vol. 25, No. 1, Mar. 1959.

(195) , _—

-

)74 _Alani

ERIC 195

Aruitoxt provided by Eic:




E

196

SELECTION OF COUNTIES

A preliminary study was made of the entire survey area, using

rphoto index sheets from the national file of ASCS. A preliminary
analysis was made of photo index sheets of counties showing urban
impact. Although nearly all the counties checked in the preliminary
study had some small shift of farmland to urban use—often string
development along roads or in areas adjacent to villages—the study
was narrowed to 48 counties showing average shifts of more than 50
acres per year.* Three counties were not included because of inade-
guate photo coverage: Marin, Calif.; Tacomna, Wash.; and Clark (Las
Vegas), Nev. Shift of farmland to urban use in San Bernardir.o, Calif,,
was measured but eliminated from further analyses because it was

judged to be at?'pical. A number of developments had been laid out

but only partially built upon.

LAND USE CATEGORIES

The next step in the study was to determine the categories of change
that could be identified and measured from analysis of airphotos.
Four categories of rural land use and seven,categories of urban use

- could be identified using airphoto index sheets with two-power

O

magnification.

Rural land use .
Cropland—row crops, close grown crops, hay, orchards.
Grassland—managed pasture, rangeland.
Idle land—unused cropland and pasture.®
Forest—areas substantially covered by trees.

Urban land use

Dense residential—houses on small lots, apartments, row houses..

Open residential-—one house or less per acre.

institutional—schools, hospitals, government buildings.

Commercial—mainly shopping centers.

Industrial—factories, storage yards, auto graveyards, gravel pits.

Recreational—parks, goif course, drive-in theaters, race tracks.

Airports.

The urban use categories were selected to provide the most detailed
classification possible using the small-scale airphotos. The classes most
subject to error in identification are institutional, commercial, and in-
dustrial. While these uses could have been combined into a nonresi-
dential category, they were treated separately to provide an estimate
of land requirements for each use.

In addition, two patterns or types of distribution of urbanization
were identified and measured : Suburban or “contiguous” development
around a city or town and isolated, unattached ‘‘moncontiguous”
gevelopments ranging from small groups to larger aggregations of

ouses.

4 Seo table 2 for list of counties. ) . .
¥ Includes cropland, some Pasture not in production prior fo shifting to urban use, and land in farms
purchased for speculation and taken out of production pending development.
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PHOTO INTERPRETATION

The counties with significant shifts of farmland were next studied
in detail, using airphoto index sheets. The analysis' was basically a
systematic comparison of a given area for two periods to identify
change. To facilitate use of the index sheets, which are generally 20
by 24 inches in size, the early coverngo sheets were folded in 4-inch
folds for closer inspection of any given item. Shifts of farmland to
urban use were outlined on the more recent airphotos with a china
marking pencil, and the previous land use (cropland, idle, grassland,
and forest) indicated by symbol. Areas so defined were measured by
using » transparent dot grid with 100 dots per square inch. Each dot
15 equivalent to 6.4 acres, providing a measurement accuracy of +3.2
acres per square mile. , .

In general, data obtained from the study include the major shifts
of farmland to urban and associated uses. In most of the areas, there
1s some scattered residential development along roads. This string
type of development is difficult to measure on the scale of the photo-
graphs used, and measurements were not made. However, in some
arcas there are substantial amounts of such development which could
accommodate some increase in population.

An additional factor affecting accuracy was the use of uncontrolled
airphoto mosaies with varying amounts of distortion. More precise
area measurement could have been obtained with use of contact
prints. However, error due to this lack of precision appears to be ran-
det. Any increase in accuracy from use of contact prints probably
won'st not justify the additional time and expense required.

TYPE AND AMOUNT OF URBANIZATION

In the 48 counties studied, about 465,00 acres were found to have
shifted to urban uses in an average span of 114 years (table 1). The
greatest ‘amount of urbanization, of course, occurred in the metro-
politan complexes of Southern California, the San Francisco Bay
area, Seattle, and Portland, plus the Phoenix area. A substantial shift
of acreage took place in smaller, more isolated centers such as Fresno,
Calif., and Spokane, Wash. Lesser amounts of urbanization occurred
in a number of counties with smaller cities.

TABLE J.—TOTAL LAND USE SHIFTS IN STUDY COUNTIES t 2

[l acres}
New urban use
. Dense Open Institu- Com-  Recrea- .
Prior rural use residential  residential Industrial tional  mercial tion  Airport Totai
Cropland... 269, 365 31, 545 19, 875 15, 025 15,270 8,335 2,565 361,980
Grassland 43,170 24,200 4,715 2,075 875 1,745 790 71,570
Forest. _... . 11, 830 5,160 465 oo, At 135 ... 17, 590
Idie cropland 4,480 1,210 1,135 60 .90 555 210 7,740
Total oveooenn. . 328, 845 62, 115 26,190 17, 160 16,235 10,770 3, 565 464, 880

! Total unweightei changes in 48 counties. Early coverage of cour{lies ranged from 1941 to 1954, Late coverage ranged
from 1958 to 1966. Average span of years was 11 plus.
z Figures rounded to nearest multiple of 5.
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Some differences were noted in the patterns of urbanization and the
intensity of use between counties in urban complexes and .those
around smaller cities. To better explore these differences, the 48 coun-
ties were classified according to their relationship to Standard Metro-
politan Statistical Areas (SMSA’s). An SMSA is a county or group of
counties defined by the Census Bureau as an entire area in and
around a city or community of at least 50,000 in which the activties
form an :integrated economic and social system. The study rounties
were classified as (1) being within a multiple-county SMSA, (2) con-
stituting a single-county SMSA, or (3) falling outside any SMSA.
Thirteen counties fell in the first group, 11 counties in the second, and
24 in the third (table 2). -

Overall, 84 percent of the land urbanized went to residential use.
This proportion was fairly consistent for all three classes of counties.
However, more of the residential use was of the dense residential type
(houses on small lots, row houses, and apartments) for the more
highly urbanized areas—80 percent, 67 percent, and 55 percent (of
total urban use) for ‘the multiple-county SMSA’s, single-county
SMSA'’s, and non-SMSA counties, respectively (table 3). Overall, for
each acre going to residential use, about 0.15 acre was developed for
commercial, industrial, institutional, recreational, and airport use.

Also, contiguity of urbanization—whether it is generally aggregated
or in scattered developments-—appears to be related to SMSA status.

TABLE 2,—SMSA STATUS OF STUDY COUNTIES, BY STATE

State Counties in multicounty SMSA's Single-county SMSA's Non-SMSA counties
AMZONA. « oo . Maricopa, Pima__________..__. Yuma,
California__.._. Alameda, Contra Costa, Los Fresno, Kern, Sacramento, San Imperial, Merced, Montersy, Santa
Angeles, Orange, Riverside, Diego, San Joaquin, Santa Cruz, Sonoma, Stanislaus, Sutter ,
San Mateo, and Solano. Barbara, and Santa Clara. Tulare, Ventura, Yolo, and Yuba.
Colorado La Plata, Mesa, Montezuma, and

Montrose.
Ada, Bannock, and Bonneville.
. Missoula.

......... . San Juan.
Oregon___ Clackamas, .. Linn, Marion.
Washington.
Washington_.__. Clark, King, and Snohomish_.__ Spokane_. ... .ce.._..._...... Yakima.

TABLE 3.—SMSA STATUS OF LAND URBANIZED BY TYPE OF URBAN USE !

[In percent]

SMSA status

' Mufticounty Single-county X
Type of urban use SMSA SMSA Non-SMSA A |l counties

Dense residential. . __ ... 80.
Open residential .. 6.
Industrial_._..__ . 5.
3
3
i

—cn

5 [ ad ad wl
o | omui~~No

Institutional ...
Commercial ...
Recreation..
ATPOM L e e—————-

—
o
P=3

i Total unwegi&ned changes in 48 counties. Early coverage o} counties ranged from 1941 to 1954, Late coverage ranged
from 1958 to 1966. Average span of years was 11 plus. :
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In the counties found within multiple-county SMSA’s, 92 percent of
the urbanization was classed as contiguous, while in the non-SMSA
countics only 67 percent was so classified (table 4).

PRIOR USE OF LAND

Overall, a high proportion—about three-fourths—of land urbanized
was previously devoted to crop production, usually of high-valued,
irrigated crops (table 5). In some California counties, all of the land
came from cropland. Los Angeles, Orange, Riverside, and Santa
Clara Counties used over 90 percent cropland in their expansion—
averaging some 14,000 acres annually over the period covered for the
four counties. Phoenix (Maricopa County) used almost 80 percent
cropland (an average of over 3,000 acres per year). Conversely, in the
Seattle area only about 10 percent of land urbanized was formerly
cropland. Seattle and Portland were the only areas where significant
quantities of forest land were converted to urban use. Most courties
showed urbanization of some grassland, the quality varying from
productive pasture to near-desert. In only a few counties, such as
San Diego and San Mateo, Calif., and Pima, Ariz., did the proportion
of grassland urbanized exceed 50 percent.

nly slightly over 2 percent of the land was idle prior-to-urbaniza-
tion. Apparently, the highly productive irrigated cropland in the
study counties is kept in production until actually converted to the
new urban use. :

TABLE 4.—SMSA STATUS GF LAND URBANIZED BY CONTIGUOUS GR NONCONTIGUOUS DEVEL.OPMENT PATTERN 1

{In percent]

SMSA status

Multicounty® Single-county

Development pattern SMSA SMSA  Non-SMSA All counties
CORtIQUOUS - oo oo e me e 92.0 79.9 67.2 3.0
Noncontiguous o .o aao- 8.0 20.1 32.8 17.0

Total o e 100.0 100.0 100.0 100.

! Total unweighted changes in 48 counties. Early coverage of counties ranged fiom 1941 to 1954. Late coverage ranged from
1958 to 1966. Average span of years was 1l plus.

TABLE 5.—SMSA STATUS OF LAND URBANIZED BY PRIOR LAND USE1

[In percent]
SMSA status

Multicnuntz Singie-cnuntl Al

Prior land use SMS SMS Non-SMSA counties
Cropland.-o.ooocma s 79.5 79.2 76.1 76. 4
Grassland .. 10.3 24.5 21.3 17.6
Forest____. 7.3 1.2 1.2 3.9
Vdle o e 2.9 1.4 1.4 .1
TOtBle ce et emcem e ae e e macee e s 100.0 100.0 100. 0 100.0

1 Tntai uAnwelghted changes in 48 countjes. Early coverage of counties ranged from 1941 to 1954, Late coverage ranged
from 1958 10 1966. Average span of years was 11 plus.
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RELATIONSHIP OF LAMND URBANIZATION TO POPULATION INCREASE

- In exploring relationships between population increases and ur-
banization of land, photos were selected to encompass as nearly
as possible the same years as the two most recent censuses of popula-
tion, 1950 and 1960. Coverage was available from ASCS for most of
the counties for 1948-54 and 1956-66. Comniercial airphoto coverage
was obtained for a few areas where ASCS coverage was not available.
In no county were photos available for the precise years 1950 and
1960. Typically, the photos bracketed more years than the censuses.

One method for measuring the degree of coincidence between the
photo years and census years is to consider the total number of years
spanned by either photos or censuses. For example, with photos for
1948 and 1959, a total of 12 years is involved, of which 9 were covered
by either the 1950 .or 1960 censuses and by photos. This could be
called a 75-percent coincidence. N

Usirg this measure, there was an overall 59-percent coincidence for
the 49 counties. Of 647 total years involved, 379 were covered by both
photo and census data, 167 were years with photo but not census
coverage, and 101 were years with census but not photo coverage.
Coincidence ranged from 29 to 91 percent, with over three-quarters
of the counties showing a coincidence of over 50 percent.

As an area becomes more populous and takes on metropolitan
characteristics, land is used more intensively and less additional
surface area is taken for work, living, and service functions for each
new person added to the population. Between 1950 and 1960, almost
60 percent of the population increase in the study counties occurred
within multicounty SMSA’s, while these same counties accounted for
only about 40 percent of the land urbanized (table 6). Within the
multicounty SMSA’s, about .05 acre of land was urbanized per capita
increase in population. Over twice as much per capita population
increase, almost .13 acre, was urbanized in the non-SMSA counties

(table 7).

VARIATIONS AMONG COUNTIES IN URBANIZATION RATES

Individual counties showed substantial variation in land urbanized
per capita population increase. Within the multicounty SMSA’s,
rates varied from .03 acre per person in Los Angeles County to .23 and

TABLE 6. —AVERAGE ANNUAL LAND URBANIZATION DURING STUDY PERIOD AND POPULATION INCREASE, 1950-60
BY SMSA STATUS OF LANO ¢

Average annual conversion of ~ Average.annual population

land to all urban uses increase, 1950-60
éounties Amount As a percentage As a percentage
SMSA status (number) (acres) of total Number of total
Multicounty. 3 17,550 41,1 340, 665 58.9
Single county 11 18,775 43.9 187,675 32.4
Non-SMSA._. 24 6, 410 15.0 50,090 8.7
All counties. ... ..o ... ... 48 42,735 100.0 578, 430 100.0

! Total unweighted changes in 48 counties. Early coverage of counties ranged from 1941 to 1954. Late coverage ranged
from 1958 to 1966, Average span of years was 11 plus.

O
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TABLE 7.—LAND URBANIZEOD PER CAPITA POPULATION INCREASE, BY SMSA STATUS OF LAND

Land urbanized per

capita for—
Residential Al yrban
SMSA status yse (acres) yses (acres)
‘. Multicounty SMSA’s 0. 046 0.052
Single county SMS . 083 . 100
Non-SMSA............ -102 V128
All counti®s. . e e e e . 060 . 071

! Total unweighted changes in 48 counties. Early coverage of counties ranged from 1941 to 1954. Late coverage ranged
from 1958 10 1366, Average span of years was 11 plus,

.25 in Washington and Clark Counties in the Portland SMSA. Single-
county SMSA’s showed a narrower range—f{rom .05 acre in Pima
County (Tucson), Ariz., to .13 acre in San Diego County, Calif. The
non-SMSA counties varied from .02 acre in Monterey County, Calif.—
the lowest of any county—to .35 acre in Montrose, Colo. There was
also the extreme case of San Bernardino County, Calif., in a multi-
county SMSA, with .43 acre urbanized per capita population increase.

Many factors affect the amount of land taken for residential use.
Zoning laws and subdivision regulations affect lot sizes. Topography
and soils may limit development to certain areas. Some counties have
a higher proportion of their population living in apartments and row
houses. Commercial, industrial, institutional, and recreational use of
land s not as likely to beé directly related to population within a given
county as is residential use. However, in the aggregate one would
expect a fairly close relationship. Business and industry either go
where clientele and labor.are to be found or attract people to the area
after they have been established.

The types of recreational use identified in this study-—such as golf
courses and drive-in-movies—are oriented to resident population.
Some institutional uses, such as colleges or mental institutions, may
have a State or regional orientation. However, in the aggregate these
factors would tend to be offsetting. For example, one county might have
a State penitentiary while another hosts a university.

There is some error inherent in using airphoto interpretation to
measure urbanization. As an area approachés a saturation point in the
urbanizing process, previously unused lots and other small tracts of
land are built upon. Houses and garden apartments are sometimes
razed and replaced by high-rise apartments. Such changes can add to
an areas’s capacity to absorb population but may not be identifiable by
airphoto interpretation. Also, individual houses built at scattered
intervals along rural roads cannot be measured. The houses can be
identified, but the amount of land associated with each is nearly
impossible to determine from airphotos.

Another source of error is lack of coincidence between census and
photo years. Where trends remain fairly constant this probably does
not distort the analysis significantly. But if rates of population growth
and building increase or decrease within a few years and photo and
census years do not coincide, data from the two Sources may not be
fully compatible.

x
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However, despite fairly wide deviations from the average amount of
land urbanized per capita increase in population, simple correlations
between land urbanized and population increase were quite high—
.89 for both residential use and all urban uses.




IMPROVING WATER QUALITY MANAGEMENT PLANNING
IN METROPOLITAN AREAS*

IxTRODUCTION

BACKGROUND

-
f

In many, if not most, of our Nation’s nonmetropolitan areas, water
quality has been a relatively recent concern and planning of any type
a relatively primitive process. These areas are characterized by many
pollution problems common to urban areas—plus additional ones assoc-
ated with agriculture and rural based industry—and a lack or resources
and institutional capabilities to cope with them in compliance with
emerging planning requirements. o

The Environmental Protection Agency contacted with the National
Area Development Institute of Spindletop Research, Inc. to examine
water quality management planning in nonmetropolitan areas and
recommend improvements reflecting both national policy and the -
diverse problems of these areas. The direct objective of the study -
was to assist EPA in- adapting its requirements more closely to
nonmetropolitan problems and to prescribe appropriate roles for
other Federal and State agencies and substate planning and develop-
ment organizations in the process.

METHOD OF APPROACH

The field survey method was chosen as the best way to provide
maximum insights into a complex situation. Three States—Oregon,
Wisconsin and South Carolina—were selected, each containing several
nonmetropolitan substate districts, and representing different inter-
governmental approaches to water quality management planning
and a significant amount of program activity by the four Federal
agencies involved. They also presented suffictent commonality to
provide valid general ¢onclusions.

EPA, the Economic Development Administration, the Department
of Housing and Urban Development and the Farmers Home Admin-
istration formed an ad hoc¢ interagency committee to help guide the
effort. Selected regional, State or area offices of all four agencies were
contacted as part of the study, as were their Washington-based
officials.

REPORT ORGANIZATION

Following this introductory section, the report contains an executive
summary, sections” on current water quality management planning
activities of Federal, State and regional agencies, the nonmetropolitan
organizational setting in which the process occurs, a' discussion of
contlusions and recommendations.

*Office of Air and Water Programs, U.S. Environmental Protection Agency.
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LEGISLATIVE REFERENCES

The study’s field work, report preparation and publishing arrange-
ments were completed prior to passage of the Federal Water Pollution
Control Act Amendments of 1972. Therefore, the references to legis-
lation and related regulations in this report refer to various sections
of the Federal Water Pollution Control Act prior to the 1972
amendments.

ExEcUTIVE SUMMARY
INTRODUCTION

This report describes the results of a study conducted by the
- National Area Development Institute for the Environmental Protec- .
tion Agency on ways to improve water quality management planning
for nonmetropolitan areas.

The findings and recommendations set forth in this report are based
on a field survey of three states, interviews with cfficials of EPA, HUD,
EDA and FHA, and observations made by the project team in connec-
tion with other NADI research and related activity ‘in support of
nonmetropolitan area development. ‘

The research focused on the four agencies’ programs related to water
quality management planning, EPA’s planning guidelines, the EPA—
HUD Joint Agreement on unified planning requirements and other
attempts to devise a coordinated approach. Needs of nonmetropolitan
areas to cope with both urban-type pollution problems and nonpoint
sources peculiar to the rural setting were analyzed in terms of the
capabilities of existing and emerging institutions.

NONMETROPOLITAN WATER QUALITY PLANNING PRACTICES

Water quality management planning, in the dimensions of the
truly intergovernmental process envisioned in the EPA Guidelines, is
virtually nonexistent in nonmetropolitan America. Interviews with
Federal, State and substate district officials revealed the:

Absence of & coordinated intergovernmental approach to plan-
ning among Federal agencies with programs related to water
quahty.

Lac{ of understanding of the concept of water quality manage-
ment planning, particularly as it relates to areawide cost effective-
ness considerations.

Low level of financial support for water quality management
planning in nonmetropolitan areas.

Difficulty in applying the uniform planning requirements of the
“EPA-HUD Joint Agreement’” in the diverse nonmetropolitan
situations.

Almost total reliance of State water quality agencies on regula-
tion and enforcement rather than on a balance in emphasis
between regulation, enforcement and management planning to
achieve water quality goals.

Conlflicts over priorities resulting from basic differences between
the primary objectives of areawide planning agencies and those
of basin-oriented State agencies.
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On the other hand, the survey disclosed some activities which suggest

\ the elements of a workable framework for coordinating water quality

management planning in nonmetropolitan areas. The most promising
instances were found where: ‘

Regional EPA representatives are working with other Federal
and State officials to.design and implement a strategy for relatin
areawide comprehensive and functional planning to the needs o
water quality management planning.

j State A-95 Clearinghouse agencies. strongly support water
quality management planning and play an active role in the
coordinative process. ’ _

Nonmetropolitan areawide planning agencies have developed
a coordinated approach to areawide planning by linking compre-
hensive planning and functional water/sewcr planning unded by
HUD and FHA with EPA’s requirements for water quality
meanagement planning. :

. EPA, HUD, FHA and EDA Regional, State and Ares Office
officials are attempting to coordinate with one another the plan-
ning requirements and project grants of four Federal programs
supporting planning and construction water, sewer and waste
disposal facilities.

INSTITUTIONAL TRENDS

~In addition, it is becoming increasingly clear that:

Planning and development activities being undertaken by
nonmetropolitan district organizations will have an important
influence on water quality management, and in turn, will be
equally influenced by water quality considerations,

Regional offices of Federal agencies are playing an increas-
ingly significant role in grant-in-aild program p anning and
administration. 4

The States are assuming increased responsibility in the planning
and administration of Federal grant-in-aid programs.

Substate District Planning Agencies, now serving nonmetro-
politan areas of some 40 States, are rapidly blanketing the Nation
and are being used increasingly by the States for pTanning and
administration of Federal and State Programs and as Regional

"~ A-95 Clearinghouses.

Federal reliance on guidelines tends to place more emphasis on
procedure rather than performance. When raandatory provisions
are unrealistic, the whole approach is discredited.

The survey findings in combination with observations on institu-
tional trends form the basis for concluding that water quality man-
agement planning for nonmetropolitar areas can best be accomplished
by designing an overall planning strategy to coordinate water quality
planning activities systematically with other related areawide planning
programs at the substate district level. It was further concluded that:
State designated substate district planning agencies constitute
a major resource for the accomplishment of water quality man-
agement planning in nonmetropolitan areas. S
State designated water quality agencies are in the best position
to provide linison between substate district planning agericies
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and EPA regional offices with respect to water quality manage-
ament planning. They are also in the hest position to serve as a
statewide clearinghouse for water ¢. ality oriented technical
assistance.

A-95 Clearinghouse agencies at the State and regional levels
can play a key role in coordinating water quality management
planning with comprehensive and other related planning activities
within the state.

EPA Regional Offices are the logical focal point for coordination
among HUD, FHA and EDA (Regional, State or Area offices),
the States and their substate districts in putting into effect an
areawide water quality management planning process in non-
metropolitan areas. :

Timetables for the completion of areawide water quality
management planning in nonmetropolitan arcas would be more
effective if scheduled on the basis of a realistic assessment of
areawide planning agency capabilities, accomplishments and
anticipated progress.

Finally, nonmetropolitan water quality management planning will
proceed slowly at best until funds are made available to support the
required effort.

These conclusions, when considered in light of the goals and objec-
tives of EPA, reveal the following broadly stated needs which must
be met if improved water quality management planning is to be
accomplished 1n nonmetropolitan areas:

Better understanding of the purposes and benefits of water
quality management planning on the part of other Federal
agencies and the States.

A coordinative approach to water quality management
planning throughout the full range of the intergovernmental
decision-making process.

A stronger role for nonmetropolitan substate district planning
organizations as active participants with State and Federa]
agencies in the intergovernmental decision-making process.

More flexible planning guidelines for water quality inanagement
planning for nonmetropolitan areas.

Increased funding for water quality management planning in
aonmetropolitan areas. ’ .

RECOMMENDATIONS

The following recommendations represent a significant modification
of the current approach to-guideline administration and to unifying
planning requirements of four Federal agencies. It is based on the
conclusion that because of the diverse situations which exist in non.
metropolitan areas, a coordinative planning approach focused at the
substate district level would be more effective than an approach
which places primary reliance on Federal level interagency agreements
on detailed uniform planning requirements.

Coordinative planning on an areawide basis would place water
quality considerations in the context of systematic decision-making
at’ the operational level. The nonmetropolitan agencles reccmmended
to play a key role here reflect increasingly the involvement of State
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governmental authority to which EPA looks for enforcement. The
substate district entity thus represents the internal discipline of
multifunctional planning relevance and legitimate authority.
Concededly, substate regionalism is at an early stage in its evolution.
Funds to support planning are scarce. And much time and manpower
-will be required to undertake the coordinative process recommended.
The coordinate process offers the opportunity to negotiate the con-
duct of areawide comprehensive and functional planning so that the
fulfillment of onc agency’s planning requirements meets those of
others. The flexibility inherent in tailoring requirements to actual
needs should reduce expenditure of resources for irrelevant exercise
and generate respect for requirements imposed. And to the extent
that substate regionalism represents great potential for genuine
program coordination, horizontal and vertical, EPA can both contri-
bute to and benefit from its emergence. .
In order for the concept of roordinate planning to be fully operative
on behalf of water quality management in nonmetropolitan areas,
; it is recommended that the Environmental Protection Agency lend
all possible support and -encouragement to State actions:

1. Requiring Nonmetropolitan Areawide Water Quality Man-

‘ agement Plans for all nonmeatropolitan. areas which are served
by a State-designated substate district planning agency. :

2. Assigning respousibility for the development of Nonmetro-
politan Areawide Water Quality Management Plans to officially
designated substate district planning and development agenc.es
unless such action is clearly unwarranted.

To permit the varying levels of detail necessary to reflect the di-
versity of problems and institutional capabilities in nonmetropolitan
areas, it is recommended that EPA-OWP:

3. Establish flexible planning requirements for Nonmetro-
politan Arcawide Water Quality Management Plans designed
to insure realistic consideration of nonmetropolitan areawide
water quality problems and maximum utilization of related
planning activities. ‘

To reinforce and otherwise support the role of substate districts
in areawide water quality management planning for nonmetropolitan
areas, it is recommended that EPA:

4. Correlate the deadlines for completion of initial Nonmetro-
politan Areawide Water Quality Management Plans with the
availability of water quality management planning funds and

‘ with implemerntation schedules established in the water pol-

| lution control amendments of 1972. .

| 5. Include planning status and performance assessments n

| Cinterim criteria for facility grant eligibility pending satisfactory

| completion of each district’s Nonmetropolitan Areawide Water

| Quality Management Plan. .

6. Prepare technical handbooks and other information on non-

metropolitan water quality problems for use by substate planning
agencies in developing Nonmetropclitan Areawide Water Quality
Management Plans.

| -7. Bstablish a nontechnical information and educational pro-
gram to build understanding of the purposes of, and the need for,
cost-cffective water quality planning on the part of local officials.

Q 205’
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8. Encourage maximum involvement of State A-95 Clearing-

house agencies in all aspects of water quality management
planning. :
And finally, if water quality manaEement planning is to be accom-
plished in nonmetropolitan areas quickly enough to affect expenditures
In the time frame envisioned in the water pollution control amend-
ments of 1972, it will have to be funded on an accelerated basis.

Therefore, it is strongly recommended that:

9. Every effort be made to stimulate and fund water quality
planning grant applications from State-designated substate
district planning agencies.

10. Federal and State agencies supporting water quality related
planning should be encouraged to increase their technical and
financial support for such planning, and to coordinate their
implprenmtiou timetables and planning requirements whenever
possible.

_ Actions to implement these broadly stated recommendations for
improving water quality management planning in nonmetropolitan
areas are presented in detail in the last section of the report.

CurRreENT WATER QUALITY MANAGEMENT PLANNING PRACTICES

INTRODUCTION

This chapter traces the increasing involvement of the Federal
Government in water quality management as reflected in four agencies’
programs for facilities and planning. Response to the need for co-
ordination in terms of cost-effectiveness and resolution of interprogram
conflicts are analyzed in relation to the HUD-EPA agreement and
the unified Guidelines for Water Quality Management Planning.
Problems in_unifying planning requirements identified in the field
survey are discussed and related to the operations of agencies not
covered by the interagency agreement.

State approaches to water quality management are reviewed with
emphasis on their varying relationship to other environmental con-
cerns and their regulatory focus as opposed to management planning.
The advantages and disadvantages of the different institutional roles
identified are. discussed in relation to the balanced approach implicit
in the Guidelines. Also included is a discussion of OMB Circular
A-95 as to its relevance to water quality management.

kgt

BACKGROUND

Water pollution problems have been of concern to the States
municipalities and the Federal Governnient for some time. Historically,
the approach to these problems has been to set in-stream water
quality standards for river basin hydrologic systems and to construct
facilities to treat liquid wastes which flow into these systems to
achieve established water quality standards.

Traditionally, the costs of constructing and maintaining waste
water treatment systems have been the responsibility of State and
local governments. However, as it became apparent that their re-
sources were inadequate to cope with the ever-increasing costs of

ERIC | 203

IToxt Provided by ERI




211

water pollution control, the Federal Government began supporting
the construction of mtnicipal waste water collection and treatment
facilities. The Federal Water Pollution Control Act of 1964, as
amended (P.L. 84-660), made “the prevention, control, and abate-
ment of water pollution” to “enhance the quality and value of . . .
water resources”’ a national goal. With creation of the Environmental
Protection Agency in 1970, this goal was made the primary mission
of EPA’s Office of Water Programs (EPA-OWP). :

The major tool available to EPA-OWP is its construction grant
program. Section 8(a) of P.L. 660 authorizes grants “for the con-
struction of necessary treatment works to prevent the discharge of
untreated or inadequately treated sewage or other waste into any
_waters and for the purpose of reports, plans, and specifications in
connection therewith.” a

Since the enactment’of Section 8, massive Federal financial sup-
port has been provided for the construction of municipal waste
treatment facilities. Nevertheless, it became apparent that the con-
tinued massive investment of Federal funds would not be sufficient
to meet national goals for clean water unless steps were taken to
assure that these construction grants were based on sound cost-
effectiveness principles

To maximize cost . = ness of Federal investments, Congress
required that “no = 1)l be made for any project . . . unless
such project she’™ a- proved by the appropriate State water

ollution contr - . and unless such project is included
in a comprehen: . .. . . . and . .. isin conformity with the
State water poll - o] plan . . .”” This provision resulted in
the promulgati- "+ tions requiring that EPA constructicn
grants be awar = o those projects included in current and
effective River « - . . a.eawide water quulity inanagement plans.

Fi ' SRAL WATER QUALITY PROGRAMS

Presently four Federal agencies provide grants or loans for planning
and construction of water, sewer and/or waste water treatment facili-
ties. EDA and FHA administer grant and loan programs primarily
serving nonmetropolitan areas, while HUD and EPA operate grant
programs for both metro and nonmetro areas.

Environmental Protection Agency

*The programs administered by EPA’s Office of Watet Programs

(OWP) arc primarily concerned with encouraging the construction

of-adequate waste water treatment facilities. The basic construction
rant program, authorized by Section 8 of P.L. 660, provides Federal
unds ranging from 30 to 55 percent of the cost of municipal waste
water treatment facilities.

*OWP administers the basic planning grant program under Section
“3¢” of P.L. 660 supporting the development of comprehensive river
basin and areawide water quality management plans. Fifty percent’
of the cost of the planning must be'provided by State and local govern-
ments.

*fnn the order mentioned above, the legistative references are superseded by Title IT and Title T, Sections
102 and 106, under the 1972 Amendments of the Federal Water Pollution Control Act, P.L.92-500.

=
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*Annual State Program grants under Section 7 of P.L. 660 are also
administered by OWP. These grants provide basic support to State
water quality agencies to assist them in prevention and control of
water pollution. :

Department of Housing and Urban Development .

HUD makes grants to assist and encourage communities to con-
struct adequate basic water and sewer facilities to promote orderly
development. This program applies primarily to urban areas of greater
than 5,500 population. Grants cannot be made for the eonstruction )
of “treatment works” which are eligible for assistance from EPA.
HUD grants generally cover 50 percent of the approved project cost,
but can, under certain circumstances, cover up to 90 percent. .

Planning for these programs is supported by HUD’s 701" Com-
prehensive Planning Assistance Program and-is tied into HUD’s
Areawide Certification Requirements.

The Farmers Home Administration

FHA administers two grant programs which bear directly on water
quality management planning in nonmetropolitan areas:
Comprehensive Areawide Water and Sewer Planning Grants
- for-Rural Communities; and
Water and Waste Disposal Svstems Grants and Loans for
Rural Communities.

Both programs have been limited to rural areas and towns up to
5,500 population.

FHA has not formally entered into an agreement with HUD and
EPA on unification of planning requirements.

Eligible applicants for FHA planning grants include any municipal
government and public bodies such as regional and local planning
commissions, provided they are broadly based and representative of
rural interests, and propose a plan that is supported by local officials
and public and private agencies interested in water/sewer facilities
cdlevelopment in the area. Until recently, grant recipients must have
had authority to prepare official comprehensive plans.

FHA planning grant assistance is usually for the total cost of the
project. To receive a planning grant, the applicant agency has been
required to submit evidence of authority to prepare official compre-
hensive plans, and evidence that resources are not available to finance
the planning effort. :

FHA facilities grants and loans can be awarded to public or quasi-
public bodies and not-for-profit corporations. Grants and loans for
waste disposal systems may be used for the installation, repair,

S improvement or expunsion of sewer lines; waste -collection; and treat-
| ment of all wastes in rural arcas and towns up to 5,500 population.
. Grant assistance is limited to one-half of the project cost. Loan and
grant assistance may cover the total project cost if the applicant is
ﬁnaneially unable to contribute'a part of the cost. To be eligible for
grant assistance, the project must be consistent with a comprehensive
“arcawide water and sewer plan for the area.

EDA makes basic and supplemental grants and loans for the con-

|
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| Liconomic Development Administration

|
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l struction of public works and economic development facilities in
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designated geographic areas with high unemployment and low per

capita incomes. The basic EDA grant is for 50 percent of the project

cost, may be increased up to 80 or even 100 percent in severely depres-

sed areas that cannot match Federal funds. Long-term loans may be

made when reasonable financing terms are not otherwise available from
. private lendors.

EDA supplemental grants are made to increase the total Federal
share of the project cost in designated areas. The applicant must apply
for all available assistance from other Federal agencies before EDA
will make a supplemental grant.

Throughout the history of the EDA program, approximately 70
percent of total public facilities grants have involved water and sewer -
projects. EDA can support such facilities provided the project im-
proves opportunities for industrial or commercial development,
otherwise assists in the creation of additional long-term employment
opportunities, primarily benefits the unemployed or low-income
families, or furthers the objectives of the Economic Opportunity Act
of 1964.

FEDERAL PLANNING COORDINATION

This portion of the report deals with the planning requirements and
the coordinative efforts of the four Federal agencies which fund water
guality improvement [acilities. Each agency (EPA, HUD, FHA and
EDA) operates under its own Congressional mandate and, until re-
cently, each has approached the question of planning requirements
in its own way. Although all four agencies have been discussing
ways to improve coordination of planning, only two—EPA and
HUD—have reached joint agreement.

The signing of this “Joint Agreement for Interagency Coordination
in Planning and Development” on June 7, 1971, represented a signif-
icant step in implementing planning unification. This agreement
provides for “coordinated administration of comprehensive and func-
tional planning and construction grint requirements.”’ Grants awarded
by HUD and EPA “must meet the same administrative and regula-
tory requirements with respect to comprehensive and functional
planning, and programming of waste water collection and treatment
systems.”’

In January 1971 EPA issued “Guidelines—Water Quality Manage-
ment Planning,” to implement EPA’s regulations 18 CFR 601.32 and
33 published on July 2, 1970. The regulations state that ‘no grant
shall be made unless the project is included in an effective current
basin-wide plan for pollution abatement.” The regulations further

“provide that “a grant for a project shall not be-made “unless .- .
‘such project is included in an effective metropolitan or regional

plan . . . and certified by the governor or his designee as being the
official pollution abatement plan . . . for the metropolitan area or
" region . . .”

he Guidelines call for both the basin and areawide metropolitan/
gional plans to be completed and in effect by July 1, 1973.
Zi?‘in&lly, the Guidelines envision the creation of an intergovern-
mental management system to accomplish the most cost-effective
solution to local water quality management. The intergovernmental
planning process involves the development of water quality manage-

re
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ment plans on two distinct but related geographic sc..les: 1. Basin
hydrological systems; and, 2. Metropolitan/Regional (M/R) planning
areas.

River Basin plans define the total water discharge allowable from
each metropolitan/regional area and for the M/R plans to define the
most cost-effective solution for achieving this permissible ievel. Thus, -
the M/R Plan must allocate each waste discharge according to the
most cost-effective regional system, consistent with the overall strategy
defined in the basin plan. .

To support tmplementation of this kind of planning process at the
M/R level, the Guidelines also call for M/R planning organizations
to concentrate on the institutional arrangements necessary to imple-
ment the Metropolitan/Regional Plan and the Basin Plan. Finally,
the Guidelines envision the effective application of the ‘“A-95"
Clearinghouse function at the M/R level in establishing coordinative
relationships between institutions to assure thaf Federal planning
and construction grants are consistent with areawide comprehensive
planning and water quality management planning.

To date, EPA and the States have concentrated on water quality
management planning for river basins, carried out primarily by the
States, and for metropolitan areawide planning. Little attention has
been given nonmetropolitan areas.

Implementation of EPA-HUD joint agreement
The tri-State survey found that little progress has been made in

implementing unification of HUD-EPA planning requirements.

"The major problem appears to be the relationship between HUD-
required areawide functional water/sewer facilities plans and EPA-
areawide Water Quality Management Plans.

Chapter 1, Paragraph 6, B. of the EPA Guidelines for Water
Quality Management Planning States:

Areawide (Mctropolitan/Regional) Plans. These areawide plans are subsets
of the Water Quality Management Plan for a river basin and are the functional
waste waler collection and treatment (sewerage) plan elements of the comprehensive

arcawi)de Plan as set forth in the HUD Areawide Planning Requirements. (emphasis
added i

This language appears to be clear enough. EPA Arcawide Water

Quality Management Plans and HUD areawide/sewer facilities plans
- are to be the same. One plan should be prepared to meet the require-

ments of both agencies. :

This interpretation is supported by the language of Paragraph 4,

B..of the EPA Supplementary Guidelines issued in September, 1971:
- HUD -certifies- metropolitanfregional ‘water quality managements plans, after
EPA has found them acceptable, as meeting the functional planning and program-
ming critéria for water and sewer facilities as set forth in HUD’s Circular Serics
MPD 6415 (July 31, 1970).

Yet, no State or areawide planning official interviewed during
survey felt.that a HUD water/sewer functional plan clement and an
EPA areawide Water Quality Management Plan. were the same.
Similar responses, with one notable exception, were expressed by
those EPA and HUD Regional and Area office personnel interviewed.

Several factors which were identified in the survey help account for
problems in implementing unification:
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1. The type of areawide water/sewer plans approved by HUD
to meet the requirements for functional waste water collection
and treatment systems planning (Certification III) varies greatly.
Some are primarily a facilities inventory. Others are approved
as preliminary plan clements with an action program for im-
plementation. Sonie deal with water supply, sewers, storm drain-
age, and treatment systems, while others only cover some of these
facilities systems. Some approved water/sewer plan elements
include interim programs for sub-areas of HUD-designated
Areawide Planning Jurisidictions (APJs). Others include action
programs for the entire APJ. This diversity makes it even more
difficult to unify HUD and EPA requirements.

2. There is no consistency in the geographic coverage of HUD
and EPA plans. EPA’s interim procedures allow for designation
of sub-APJs for the purpose of awarding EPA construction
grants. Under this procedure, interim water quality management
plans are often prepared for a municipality and 1its environs to
meet EPA’s planning requirements.

However, HUD generally requires areawide water/sewer func-
ticunal plans for larger. APJs. Often the larger APJ is the entire
area served by the Areawide Planning Organization.

3. For communities to remain eligible for HUD f{acilities grants,
a HUD-approved areawide water/sewer plan element was re-
quired as oFJul 1, 1972. Although the HUD deadline has since
been moved back, “fully developed” plans to meet EPA’s require-
ments are not required until July 1, 1973. In the meantiine, EPA
is operating under ‘“‘modified”’ interim procedures. Thus, in
order to mect the earlier HUD deadline, the survey found that
HUD offices were approving water/sewer plan elements with
little consideration given to EPA’s water quality planning
requirements.

These factors all contribute to the confusion concerning the required
content of the two agencies’ plans and the standards employed to
evaluate them. Most of the HUD and EPA Regional and Area Office
officials interviewed feel that both the planning procedures and
objectives of the two plans are significantly different. They point
out that HUD water/sewer plans are service-oriented, Whi?; PA
plans are concerned with the technical performance of the sewerage
facility. Priorities for HUD facilities grants are based on areawide or
local considerations set forth in the areawide water/sewer plan ele-
ment. Priorities for award of EPA construction grants are determined
on the basis of basin and interbasin considerations. In addition, the
Guidelines for Water Quality Management Plans call for planning
standards and procedures which are more rigorous and technically
oriented than those required by HUD for areawide water/sewer
_ planning.

The survey found only one area where a real effort was being made
to satisfy both HUD and EPA requirements through one planning
process based on one set of planning procedures—the unified Guide-
lines. This effort was funded by an EPA “3¢” grant to an areawide
planning agency which had not undertaken a HUD-supported water/
sewer planning element. However, HUD officials were ambiguous
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when asked if such an approach would meet HUD’s functional water/
sewer planning requirements.

In another area, the arcawide planning agency was applying for a
“3¢’’ grant from EPAto expand its on-going HUD water/sewer planning
to meet EPA’s areawide water quality management planning require-
ments. However, there was no evidence thaf this approach has_been
frequently used in nonmetropolitan areas.

Farmers Home Administration

The survey found that FHA'’s approach to comprehensive rural
water/sewer planning is undergoing substantial change to meet the
need for coordindted areawide water/sewer/water quality planning
and programs. In the past, FHA has usually funded single-county
comprehensive water/sewer plans in rural areas. FHA contends that
the failure of many States to adopt legislation establishing substate
planning agencies often prevented funding of areawide or multicounty
water/sewer plans due to the statutory mandate that FHA planning
grants must be awarded to organizations with authority to prepare
official plans. According to FHA officials, it has always been their
policy to fund areawide planning agencies whenever the agency has
the legal basis to prepare official plans.

Single county plans. The survey found that FHA plans, prepared
and completed on a single-county basis, are often criticized by Federal,
State and local planning officials as being deficient in several respects.
Typical of the comments obtained: ~

‘They were prepared by consultants with little inputin the form
of citizen participation or guidance from local officials;

They often represented no more than a “needs’ study, but with
a8 sylstem designed for every small town regerdless of the actual
need;

The goal of these FHA plans was often merely to justify FHA
facilities grants and loans; ‘

They often failed to establish priorities for implementation

They often were not coordinated with HUD and EPA planning
for the same areas; and

The bulk of the planning effort was usually devoted to the
“‘comprehensive’” component dealing with general background
information about the area, with less emphasis placed on the
design of physical systems. -

Areawide planning. The survey found that FHA’s areawide approach
to rural water/sewer planning is resulting in better coordination with
other Federal and State programs related to water quality manage-
ment. In all three States, FHA State Office officials -are taking -the
initiative in coordinating both FHA planning and facilities grants
and loans with EPA, HUD and EDA water/sewer programs. ,

In some States, areawide planning agencies are being funded simul-
taneously with HUD and FHA grants. In these instances, nonmetro-
politan planning agencies can integrate water/sewer planning for the
entire area using HUD funds for ur%un areas not cligible to be included
in FHA plans. In addition, the “comprehensive’” planning data
required by HUD can be used to meet FHA planning requirements and
vice-versa. Finally, one set of plans, covering land-use, population
and economic studies, and areawide rural-urban water/sewer facilitics,
can be developed to meet both FHA and HUD requirements.
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.
However, this approach to HUD-FHA coordination has not been
widely utilized to date. In many areas, the problems of integrating
on-going HUD arcawide water/sewer planning with completed FHA

single-county water/sewer plans for rural areas and smaller towns is
proving to be a difficult task.
e HHA-EPA planning coordination P L

In all three States surveyed, FHA was attempting to build into
its planning contracts with nonmetropolitan areawide planning
agencies some of EPA’s areawide water quality management planning
requirements. Most commonly, the elements include a preliminary
land-use sketch plan, location of waste discharges, applicable water
quality standards, identification of where these standards are not
beirg met, an evaluation of the adequacy of existing treatment
facilities to meet long-term water quality standards and water uses,
opportunities for regionalizing municipal waste treatment facilities,
future treatment facilities needs and the anticipated impact on water
quality standards, and an assessment of the plan’s impact on the
environment. . ‘

Some FHA planning contracts also require the development of a
general abatement program for water pollution control in the planning
area, and a detailed abatement program for waste water disposal for
each community in the area under 5,500 population.

On July 17, 1972, FHA informed its State Directors that all FHA
funded water and sewer plans must be reviewed by the appropriate
State water pollution control authority to determine if the proposed

lan is consistent with applicable water quality standards. The survey

ound that such reviews had previously been required by some FHA
.State Officers to assist areawlide planning agencies with EPA water
quality planning requirements.

While this procedure may be of some benefit. to areawide planning
staffs in terms of advice and technical assistance concerning EPA
requirements, it does not assure coordination between FHA areawide
water/sewer planning and on-going river basin planning conducted
at the State level. In the past, most FHA contracts left the local
planning agency with thé burden of assuring that adequate coordina-
tion is accomplished. The survey found that this approach did not
result in adequate river basin-FHA planning coordination. New FHA
directives issued in 1972 appear to call for FHA State Offices to play
a stronger role in assuring intergovernmental planning coordination
for waste water collection and treatment systermns.

With regard to FHA grants for construction of water and waste

- -disposal facilities, the survey found little relationship between FHA
water/sewer projects and FHA comprehensive water/sewer plans, even
though the statutoery provisions for this progran: require that projects
must be consistent with a comprehensive water or sewer development
plan for the rural area. Furthermore, FHA grants and loans for rural
water systems are usually made without any direct coordination with
the State water quality agency concerning water quality considera-
tions. In some cases where construction of a water system is tied in
with the construction of a collection system, the State water quality
agency must approve the project. Ordinarily, however, plans for
FHA-funded rural water system projects arec not reviewed by State
water quality agencies unless an increase in treatment is required. For
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those water systems that involve disposal through septic tanks, State
Departments of Health usually serve as the agency responsible for
plan review and approval.

Where FHA grants and loans are made for construction of collec-
tion and/or treatment systems, the survey found that procedures for
linking these projects with water quality planning are evolving. Some
State water quality planning agencies review and approve all engineer-
ing plans for the construction of collection and treatment systems. In
one State, FHA has even set up a priority system for waste disposal
system construction grants and loans based on the State’s priorities
for municipal waste treatment needs, as set forth in the State’s Sec-
tion 7 Annual Program Plan for EPA. In this instance, joint funding
of rural treatment projects among FHA, EPA or State water quality
program funds is the usual procedure. This joint funding of FHA
projects provides a means of coordinating FHA sewcrage projects
with EPA water quality management planning, since an EPA Section
8 grant can only be awarded if the project is included in a River Basin
and areawide Water Quality Management Plan and is included in
the State’s list of annual priorities. ) ;

In summary, the survey revealed that FHA State Office officials
are using a variety of tecKniques to coordinate FHA funded water/
sewer planning projects with other Federal agencies involved in water/
sewer planning and with State water quality planning agencies. While
some deficiencies in coordination still exist, the progress being made
in intergovernmental coordination is encouraging. Although the
standards for FHA comprehensive rural water/sewer planning re-
quirements do not meet }})EPA' standards for water quality manage-
ment planning, an attempt is being made on the part of FHA officials
to coordinate FHA planning requirements with those of EPA.

Economic Development Administration

EDA requires that the area for which an EDA supported project is
to be undertaken have an approved Overall Economic Development
Program (OEDP) and that the proposed project be consistent with it.
The OEDP is the basic locally developed comprehensive planning
document for all EDA programs. OEDP’s are prepared on the basis of
single-county redevelopment areas or for multicounty Economic
Development Districts (EDDs). An OEDP contains basic physical,
economic and demographic data for the area, an analysis of the area’s
natural and community resources, goals and objectives for the area and
8 detailed strategy for economic growth, a work program setting forth
planning and project priorities, and the designation of cities and towns
In the area as economic.growth centers. EDA is currently developing
guidelines for the preparation of an environmental assessment which
will be part of the OEDP process.

EDA also requires that the initial project application must show
how the project will contribute to the economic development of the
area. This requirement is satisfied through an estimate of the number
of persons that will benefit from the project, either directly, or in-
directly as employees of firms using the facility.

Planning coordination. Althougﬁ EDA provides both basic and
supplemental grants for a Jarge variety of public works projects, the
survey indicated that EDA sewerage facilities grants are often used
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to supplement basic grants from FHA, HUD or EPA. In some cases
as many as three agencies provide grant assistance for a collection and
treatment system project. In the case of EDA supplemental grants,
the applicant must comply with the planning requirements of the
agency providing the basic grant support. Where two or more agencies

" jointly fund & project, a lead agency is usually selected to assure that
the appropriate planning requirements are met. This procedure pro-
vides for coordination of EDA’s scwerage facilities grants with the
planning requirements of other Federal agencies.

The survey showed that EDA does not often make the basic grant
for a sewerage facility unless FHA, HUD and EPA cannot or will not
fund the project. When EDA makes the basic grant, the project is not
ordinarily included in the water quality nanagement plan for the area.
Only where the State water quality planning agency has approval

authority over plans for collection and treatment systems projects
and usesit to assure that EDAprojects are consistent with appropriate
water quality management plans, are EPA’s planning requirements
. met.

The survey showed that EDA most often supplements FHA grants
or loans for water and sewer facilities. Here again, there is no assurance
that the project will be consistent with water quality management
%lanning for the area. Only where EPA jointly funds a project with

DA is there reasonable assurauce that the project will be consistent
with the appropriate water quality plans.

EDA areawide comprehensive planning and organizational require-
ment. A more serious obstacle to unified planning requirements results
from the differences between EDA’s requirements for an Economic
Development District organization and HUD’s district organization
reqﬁlirements.

DA does not require EDDs to meet certification requirements
similar to HUD’s regarding organizational, and comprehensive
functional Areawide Planning Requirements. As a result, a significant
number of EDDs across the country have not been certified by HUD.
Most of these uncertified EDDs are not likely to meet HUD's Areawide
Planning Requirements for Certification until and unless they re-
ceive HUD 701’ Comprehensive Planning Assistance grants.

The main conflict between EDA and HUD planning requirements
centers on the type of planning which HUD requires. %DDA does not
require a land use plan, a housing element, or a functional water/sewer
plan element as does HUD. Since EPA has adopted HUD’s organi-
zational and planning requirements, many nonmetropolitan counties
-and municipalities served by non HUD-certified EDDs will not. be
cligible for EPA Section 8 Construction Grants for waste treatment
facilities once the EPA-HUD Guidelines for Water Quality Manage-
ment Planning are fully implemented. ‘

STATE INSTITUTIONAL ARRANGEMENTS

The provisions of PL 660 give the States prime responsibility for
developing the most effective internal institutional arrangements for:
achieving water quality objectives.

A
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The States rely on several administrative devices to achieve their
objectives: ; '

Designation of appropriate State agencies to administer the
State’s water pollution control activities and to accomplish the
requirements for river basin planning;

Preparation of the Annual State Program_Plan, covering all
aspects of water pollution control for the coming year, including
goals, planned activities, funding sources, budgoet levels, and legal
authority; and State’s strategy and schedule for accomplishing
EPA requirements for River Basin and Metropolitan/Regional
Water Quality Management Plans; and one and five-year schedules

“of priorities for Section 8 construction grants to meet the State’s
“Municipal Waste Treatment Needs;”

Designation, in cooperation with EPA and HUD, of areawide
planning organizations to accomplish the necessary areawide
Water Quality Management Plans; and,

Certification that the State’s areawide and River Basin Water
Quality Management Plans are consistent and conform with
State programs. _

Through these management devices, a pattern for water quality
menagement is evolving geared to each State’s particular experience,
problems and existing institutional arrangements. In response to the
goals of various Federal programs, and to the administrative pro-
cedures and regulations promulgated to implement them, the manage-
ment systems in each of the Stateshave certain similar characteristics.
All function within a framework of intergovernmental cooperation to
achieve certain national goals, And all wtilize similar administrative
processes, e.g., State program plans, water quality standards, dis-
charge permits, etc.

In many States, separate agencies have been established to deal with
water supply, water pollution control, water use, and other natural
resources. When all water-related planning and programming are
considered, there are few State agencies whose programs do not have
an impact on, or will not be directly or indirectly affected by water
quality management planning. The most obvious examples include
agencies whose mission concerns economic development, community
services, and comprehensive State planning.

State agency roles

From the findings of the survey and a cursory review of designated
State agencies, it appears that more and more States are consolidating
environmental control activities (air, water and solid waste) into a
single agency. Two dominant characteristics were identified in these
environmental protection agencies:

Most are relatively new, representing consolidation of formerly
fragmented activities administered through different functional
agencies.

Most have a legislative mandate to combat pollution through a
strong regulatory function.

In effect, many States have only recently made pollution control and
environmental enhancement a priority mission of State government.

O
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The result has been two-fol::

1. Pollution control agencies have adopted a regulatory ap-
proach to water quality problems in reaction to increasing public
demands to elean up the environnient,

2. This approach has refleeted a need to institutionalize their
role and to gain the coufidence of legislutors, governors, Federal
agencies and the public.

Thus they employ two basie policy tools:

1. Regulatory controls, such as establishment of water quality
standards, issuance of diseharge permits, permits for construe-
tion of waste water treatment fneilities, and authority fo issue
cease-und-desist orders und to recommend civil penalties for pol-
lutors; and o

2. Maximization of Federal grants and State funding for
niunieipul waste treatment construction to clean up polluted
waters as quickly as possible.

Throughout the brief experience of most of these agencies. they
have had little time, funds, staff resources, or a legislative manaate to
establish a planning function that meets the rigorous standards en-
visioned by EPA in the Guidelines. Instead, priority has been placed
on building both public confidence and the institutional capability
to carry out their statutory responsibilities. As a result, the planning
function has received a low priority in most States.

These factors have made many State water quality planning agencies
reluctant to undertake river basin water quality management plan-
ning or to encourage substate district agencies to become involved in

~areawide water quulity management planning as called for in the
Guidelines.

State water quality agencies have several complaints to justify their
lack of progress in institutionalizing a State-Areawide planning process.
Depending on their particular circumstances, they complain of:

The lack of adequate Federal planning funds wunder Section
“3¢” of P.L. 600 to support required river basin and areawide
water quality management planning;

The lack of flexibility in the Guidelines to allow for the estab-
lishment of a planning process to fit the needs of the State in
terms of legal authority, water pollution problems, existing
capabilities, and on-going planning efforts:

The failure of the Guidelines to clearly distinguish between the
reguivements for river basin and arecawide water gquality manage-
ment planning;

"~ The volume and technical quality of EPA-required in-stream
data, which some States assert is not currently available;

The “arbitrary and unrealistic” time schedules for completion
of fully developed river basin and areawide plans;

The inability of aveawide planning agencies, particularly those
serving nonmetropolitan aveas, to develop areawide plans which
meet the Guidelines’ specifications.

Some of these complaints may well be legitimate, others provide an
excuse for bureaucratic inaction. During field interviews the area-
wide agencies blamed State und Federal agencies; the States blamed
the “Feds” and the areawide agencies, and so on in a pattern of
diffiised responsibility.

o 2 L 9
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A major problem inhibiting the States’ efforts to institute water
quality management planning conceriis the unfamiliarity of State
water quality agencies with the concepts and purposes of management
planning. This results in a corresponding failufe to appreciate its
long-range value. The G§eld survey clearly indicated that many
officials responsible for water quality management planning fail to
appreciate the need for:

A dual planning function for river basin and areawide water
quality management planning;

The necessary planning linkages between water quality manage-
ment planning and other related functional planning activities
(such as water resource planning, often carried out by a different
State agency); '

Relating water quality management planning to comprehensive
State and areawide planning and development activitics; and

A management planning process to assure maximum public
benefit through the efficient and effective utilization of scarce
resources.

Nevertheless, through incentives such as water quality management
Flannmg_ grants (“3¢” grants) from EPA, and through the threat of
osing eligibility for Federal construction grants under Section 8§,
the States have slowly moved to comply with EPA’s planning
requirements.

Differing State rules

Two basic but different strategies for meeting the requirements for
water quality management planning at the State and areawide levels
appear to be emerging:

1. A strong role for State water quality agencies in developing
River Basin and areawide Water Quality Management Plans;

2. A strong role for substate areawide planning organizations
in the development of River Basin and areawide Water Quality
Management Plans. : .

By contrast, the EPA Guidelines clearly envision the establishment
of a ‘‘balanced” State-areawide approach with clearly defined roles for
State agencies concerned with water resource management and for
substate areawide planning organizations, with coordinative mech-
anisms linking water quality mansgetient planning with other State
and areawide planning and development activities. Just as clear,
however, is the failure to date of many States to put into effect a bal-
anced approach and, in many instances, to even conceptually grasp
its necessity.

A strong State role. The States perceive certain advantages in the
strategy they employ to accomplish EPA’s planning requirements.
The strategy selected usually reflects existing planning capabilities
within the State. Where a strong State role is stressed, it is usually
regarded as the most expedient approach to meeting EPA’s require-
ments, maintaining continued eligibility of communities for EPA
constructien grants, and avoiding complex problems of Stute-areawide
planning coordination. Such an approach docs not tax the limited
capubilities and funds of nonmetropolitan planring agencies and is
most likely to be used where State water quality agencies have es-
tablished some planning capability, and substate agencies are still
new and have relatively weak planning programs.
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However, the survey revealed that foreclosure of areawide planning
agencies from full participation in the planning process has certain
disadvantages. In effect, a key link in the intergovernmental manage-
ment system envisioned by the Guidelines is left out. As a result, the
necessary coordination of water quality planning with comprehensive
development planning at the areawide level is not likely to be achieved.
In addition, coordination of water quality planning with related area-
wide functional planning for water and sewer facilities supported by
HUD and FHA is much less likely to be accomplished. i

Finally, water - pollution problems prevalent in nonmetropolitan
areas such as soil erosion, agricultural run-offs, irrigation, mine drain-
age, septic tank drainage, animal wastes and natural weathering, are
not likely to receive adequate attention in the planning process.

A strong role for substate agencies. On the other hand, the survey
found indications that some States do accord their substate district
agencies a major role in water quality management planning. This’
approach usually occurs in States where a strong district program has
been in operation for some time.

This approach also has its drawbacks, however. The major disad-
vantage concerns the likelihood that the State water quality agency
will tend to play a passive role in the planning process. If the State
encourages its areawide planning agencies to set their own priorities

" and determine cost-effectiveness in a planning vacuum, implementa-

tion strategies and allocation decisions will be focused separately on
each areawide planning jurisdiction.

Thus the States need to take an active role in influencing priorities
by examining alternatives for each river basin, and establishing a
management system that provides a framework for rational allocation
of their resources among the several river basins. This can only be
accomplished through an active State role in both river basin and
areawide planning.

The survey also found that this approach is Jikely to result in the
continued reliance of the States on their regulatory poweérs in water
quality management rather than developing a strong planning
function. While this strategy may result in pollution abatement, it
provides no assurance of cost-effectiveness, which is the prime concern
of management planning. :

Finally, the survey found that a passive State role in the water

- quality planning process further inhibits the establishment of the

coordinative mechanisms necessary to link water quality management
planning with other State planning and policies in such areas as
land-use and economic development, health (water supply), and the
developinent and conservation of natural resources.

Interim planning

It should be emphasized that these approaches are those which the
States can be expected to utilize in meeting the Guidelines’ require-
ments for fully-developed River Basin and areawide Water Quality
Management Plans. [n some States these approaches aie now being
applied in iniiial efforts toward meeting EPA’s requirements for
fully-developed plans. Other States have made little progress in
establishing a planning process to comply with the fully-developed
planning requirements by the July 1, 1973 deadline. '
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At present, the States are complying with EPA’s pianning require-
ments by developing interim plans (provided for in the Guidelines)
in line with supplemental guidelines contained in an EPA Memoran-
dum dated September 20, 1971. This joint EPA-HUD supplemental
communication stresses the need for flexibility, particularly for
nonmetropolitan arees, in meeting the unified planning requirements
through interim plans. X

The field survey revealed that the States are also using diverse™
approaches to interim planning. Some States are relying Qn interim
basin plans to maintain eligibility of their communities to -receive
construction grants under Section 8. These interim basin plans are
usually geared to previous or on-going State planning efforts such as
“poilution investigation surveys” and “water quality implementation
plans,” which consist of a stafewide compilation of existing discharge
permits, water quality determinations and schedules for construction
of new facilities.

Other States are relying on interim areawide plans, which often
consist of merely defining a sub-greawide planning jurisdiction for
the applicant community and its environs based on & “logical service
area’ concept. These interim plans usually include basic population
and demographic data and projections, available in-stream water
quality data, which is often extremely sketchy and incomplete, and
preliminary engincering reports prepared by a registered profcssional
sngineer. ]

Both; spproaches to interim planning ‘are based on the States’
regulatory pewers and are often developed for the primary purpose of
msintaining ‘eligibility for Section 8 construction grants. Neither
approach reflects a management planning process as envisioned by
the Guidelines, but relies heavily on “grantsmanship” and State
enforcement powers.

In some areas, however, water quality planning grants under Section
3¢’ have been awarded to both State and areawide agencies in an
attempt to institute a dual State-areawide planning process. These
grants are usually awarded after direct negotiation between the ap-
plicant and the EPA Regional Office. Since, in most instances, the
negotiations for each planning grant have not been timed to coincide,
State and areawide water quality planning agencies have no clear
mandate for coordinating vu-going areawide waier quality planning
with river basin plarning conducted at the State level.

Ir ather words, the mere establishment of a dual planning function
at the State and areawide levels may result in serious conflicts between
State river basin planning and areawide planning if the planning
tasks undertaken at both levels are not closely coordinated within an
overall pclicy framework of broad water quality gosls and specific
planning objectives to be accomplished at each level. :

STATE A~95 CLEARINGHOUSES

In all three States surveyed, State Clearinghouses are functioning
pursuant to OMB Circular A-95. The survey found that thess State
Clearinghouses are using the Project Notification and Review System
(PNRS) called for in Circular A-95 to improve communication among
agencies whose missions directly relate to water quality management.
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All of these States had established procedures under PXNRS to notify
the appropriate State agencies of applications for Federal grants for
water/sewer, and waste treatment planning and construction.

State Clearinghouses are attempting to coordinate functional plan-
ning for water/sewer and treatment facilities with comprehensive
planning through the PN RS system. For instance, State water quality
agencies are usually notified when a HUD ‘701’ comprehensive
planning grant to an areawide agency will be used to develop a
functional water/sewer planning element. Usually, however, State
Clearinghouse personnel are responsible for analyzing these functional-
comprehensive planning linkages. For example, one State Clearing-
house was attempting to assure, through PNRS, that FHA water and
sewer planning would be coordinated with areawide or local land-use
planning.

In general, the survey found these agencies particularly active in
attempting to coordinate Federal water/sewer-water quality planning
and proiects, either through the Clearinghouse function or through
their role as the official State Comprehensive Planning Office. Some of
the techmiques that have been devised include:

The preparation by one State of a planning manual for water
quality management which includes detailed step-by-step pro-
cedures for areawide water/sewer functional planning and area-
wide water quality management plannine; ’

An attempt by one State Planning Office to define a stronger
role for nonmetropolitan areawide planning agencies in the water
uality management planning process by means of a specific work
element in a HUD-funded Demonstration District program;

The development, by one State Planning Office in conjunction
with the State water quality agency, of a set of guidelines to help
local cominunities determine when regionalization of waste water
treatment facilities is feasible; and the review of local project
grant applications and interim basin plans through PNRS to
determine if the criteria developed in these guidelines have been
followed;

- The formation of a committee, composed of personnel of State
agencies whosc missions relate to water quality, to coordinate
river basin planning efforts among State agencies; ‘

The organization of @ river basin planning advisory committee
composed of directors of all areawide planning agencies within
the State to provide inputs into river basin planning being con-
ducted by the State. :

In addition to these formal procedures, the survey found numerous
examples of more informal coordination efforts being employed by
State Clearinghouse personnel. Since the State Planning Offices are
usually responsible for administration of HUD ‘701" grants to non-
metropolitan areawide planning agencies, Clearinghouse personnel
often provide liaison between these areawide agencies and State water
quality agencies. In some States, Clearinghouse agencies arc. taking
the lead in providing technical assistance and planning guidance to
nonmetropolitan planning agencies concerning linkages needed to
coordinate HHUD or FHA supported water/sewer planning with EPA’s
water quality planning requirements. ‘ '
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In another instance, the formal PNRS precedures for water/sewer-
water quality projects are being augmented by informal communica-
tions between personnel of the State Clearinghouse and the State
water quality agency. In the same State, the State Clearinghouse is
double-checking ali applications for EPA Section 8 construction
grants te determine if the State water quality agency has reviewed
them for conformity with interim river basin plans--If any conflicts
are noted, the planning section of the State water quality agency is
alerted. In effect, the State Clearinghouse is attempting to establish
communication linkages between the subdivisions within the State
water quality agency.

Enyironmental inputs

The survey found that State Clearinghouse agencies are seriously
involved in attempts to anticipate the long-range, secondary or
indirect effects of development projects on comprehensive planning,
State and Federal policies, and on qualitative considerations of
community and economic development. These effects of current plans
and projects have particulsr significance with respect to water/sewer
and waste treatment planning.

The most convenient procedure available to State Clearinghouses
for examining these secondary effects is through the provision of
Circular A~95 calling for State and Regional Clearinghouses to sseure
the required State and local inputs to squort the preparation of
environmental impact statements required by Section 102 of the
National Environmental Policy Act. State Clearinghouses often take
the initiative in requiring the project appiicant and the appropriate
State agencies to prepare an environmental assessment of proposed
water/sewer and waste treatment projects. These environmental
assessments are then reviewed by ihe State Clearinghouse and, if
appropriate, additional comments on their long-range and secondary
effects are prepared.

Constraints to the effective administration of “A-95"

The survey found that personnel of State Comprehensive Planning
Offices are more knowledgeable of the roles, relationships and planning
linkages necessary to implement a water quality management plan-
ning process than personnel of most other agencies involved in water
quality activities, including, in many instances, Federal agency
representatives.

Yet several constraints were identified in some States which
inhibit the effeciive use of the A~95 process. With specific reference
to problems of coordinating water quality management planning,
one State Clearinghouse was attempting to strengthen the role of
Regional Clearinghouses in the PNRS process. However, since in
this State, the State water quality agency had not involved areawide
planning agencies in developing water quality management plans,
the State Clearinghouse fe, the regions could not perform an ade-
quate review of water-related projects in their area for conformity
with the applicable water quality management plans.

-~ Another problem is the reliance of State Clearinghouse personnel
on the adequacy of the A-95 review conducted by other “interested’”’
State agencies, on which they depend for a thorough analysis of pro-
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posed projects. However, they have no direct means of assuring that
these agencies consider all the -project’s ramifications. For instance,
‘personnel of one State Clearinghouse are particularly concerned over
what they view as the indifference expressed by the State water
quality agency concerning grant applications for construction of
water systems. Although all such applications are routed to the water
quality agency for review, often no interest is expressed unless the
capacities of the existing collection or treatment systems are involved.

As a result, Clearinghouse personnel often feel that adequate con- -

sideration is not given to the long-range or secondary effects of the
proposed water system.

Other problems identified which tend to inhibit the goneral
effectiveness of A-95 include: ' ;

1. A severe shortage of funds and staff needed to effectively
follow through on PNRS procedures to assure appropriate action
is taken. All State Clearinghouses strongly advocated that Fed-
erz! grants which support State comprehensive planning allow
the administration of the A-95 function to be included as an
eligible cost reimbursable with Federal funds.

2. In some States, Clearinghouse personnel feel that there are
no statewide plans or policies to provide a coordinative framework
within which all local project applications can be evaluated. As
a result, thiey. feel that the Clearinghouse process cannot be used
to influence priorities and implement development objectives.
This is particularly true regarding the assessment of secondary,
indirect or long-range effects of plans and projects.

3. Clearinghouse personnel 1n States that have begun to
formulate statewide policies for balanced growth and develop-
ment complain of the lack of statutory authority to influence
Federal agency decisions concerning funding of local projects.
They assert that there have been few instances where Federal
agencies have held up project grants to local applicants pending
resolution of problems identified through the review and comment
procedure.

In summary, a hierarchy of problems associated with the effective
administration of the Clearinghouse process was identified. In some
States, no plans or policies for evaluation of projects exist; i other
States where they may have been developed, there is no legal or
politica} authority to apply the planning criteria; and in States
where adequate criteria and some lcverage are available, funds and
staff to. administer the Clearinghouse process adequately are
insufficient.

N ONMETROPOLITAN AREAWIDE PLANNING
INTRODUCTION

This chapter is designed to portray the institutional setting in which
planning related to water quality management occurs. Evolution of
multijurisdictional substate organizations with broad or narrow func-
tional purposes in response to Federal and State initiatives is traced
in terms of principal Federal programs involved. Capabilities of
district organizations, their varying relationships with other agencies
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and constraints on their fnnetioning, stemming from their mixed
heritage, ure discussed in relation to the objectives of EPA’s planning
requirements. “

Background observations arve related to specific findings of the’
survey as pertinent points arise. Following are conclusions, empha-
sizing the role of OMB Circulur A-95 in iniproving the intergovern-
mental process outlined in the chapter.

EVOLTTION

Over the past decade, comprehensive planning and developmeni
activities in nonmetropolitan areas have increasingly become the re-
sponsibility of various types of multijurisdictional substate develop-
ment districts or similar organizations. o

Although the creation of substate districts has, for the most part,
been in response to specific Federal programs calling for areawide
planning, the organization of multicounty districts had been initiated
mm g few States such as Georgia and Kentucky several years before
the Federal Government began to promote their establishment.

By the mid 1960’s, several Federal programs called for intergovern-
mental efforts supported by multijurisdictional areawide planning to
solve the pervasive economic and social problems afflicting many
comunities throughout nonmetropolitan America.

Beginning with the passage of the Appalachian Regional Develop-
ment program in 1965, Congress endorsed this concept by calling for
the establishment of multicounty ILocal Development Districts
(LDDs) to assist the Appalachian States and the Appalachian Re-
gional Commission in planning a comprehensive development program
for the region. .

The Public Works and Economic Development Act of 1065 provides
for the establishment of multicounty Economic Development Dis-
tricts (EDDs) to perform areawide economic development planning
in certain depressed nonmetropolitan aress. By 1966, the Office of
Economic Opportunity had also begun to encourage the formation of
multicounty community action agencies to plan and administer various
components of rural community action programs.

The Department of Agriculture also began promoting multijuris-
dictional districts in the 1960s through the support of Resource
Conservation and Development Project areas. In addition, several
States began to administer their agricultural extension service pro-
grams on a multicounty “extension district’’ basis.

In 1968, Congress took another major step toward advancing the
district concept by amending Section 701 of the Housing Act of 1954

to provide comprehensive planning assistance for nonmetropolitan

district agencies. These amendments also called for the Department
of Agriculture to provide technical assistance in establishing these
districts and to support their planning.

In addition to these multipurpose planning and development pro-
grams, Congress has authorized the formulation of single-purpose
or functional areawide planning agencies in nonmetropoTita.n areas
such as dreawide comprehensive liealth planning agencies and re-
gional law enforcement planning councils.
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\The evolution of arcawide planning and development agencies in
nonmetropolitan areas was influenced by several factors. Initially,
districts were organized in economically declining rural areas to pro-
vide for increased cooperation and for merging of financial and tech-
nical resources of hard-pressed local governnients to promote economic
developnient. ' '

The States and the Federal Government soon realized the potential
of development districts to nndertake the planning of developent
activities that could only be successful if applied on a larger area-
wide or regional scale. Fimally, the multijurisdictional district agency
has been recognized as a potential key governmental mechanism to
solve a growing array of problems—such as environmental pollu-
tion—which transcend the boundaries of any single jurisdiction.

Since 1965, nine Federal programs affecting nonmetropolitan
arens and calling for an areawide planning function have been put
into operation. Eight have sponsored the formation of multijuris-
dictional planning agencies to perform areawide planning. At
least three have sponsored comprehensive areawlde planning

Sorgunizations—LDD’s, EDD’s and HUD’s nonmetropolitan districts
(NMDs). The other federally sponsored multijurisdictional planning
organizations operating in nonmetropolitan areas administer special-
purpose planning programs with more narrow objectives such as
health care, law enforcement and rescurce conservation.

The proliferation of these federally supported districts—often
overlapping many special-purpose districts used by State agencies
to administer certain programs—created an urgent need for a single
set of areawide planning jurisdictional boundaries. In the late 60’s
the Federal Government began to recognize the need to establish a
uniform system of substate districts with consistent geographic
boundaries to plan and manage both Federal and State programs
requiring areawlde consideration. Bureau of Budget Circulars A-80
(in 1967) and A-95 (in 1969) require Federal agencies, whenever
possible, to use State-designated planning and devclopment districts
in administering programs with areawide planning Tequircments.
This Federal action has encouraged the official designation of state-
wide systems of substate districts in over 40 States as of mid-1972.

Each Federal program providing basic support for nonmetropolitan .
districts has its swn requirements for usegunizational structure, plan-
ning procedures, [nnding arrangements and citizen participation.
In addition, the States with a systeni of substate disizicts usually
have their own requirements for district planning and development
"activities, set forth in legislative acts, executive orders, or regulations
and guidelines issued by the State agency responsible for managing
the State’s district program. In some States, district organizations
have been established under interlocal cooperation statutes. In these
instances, the participating local governments determine the functions
of the district agency.

COMPREHENSIVE AND FUNCTIONAT PLANNING
The three State survey indicated that nonmetropolitan planning

and development organizations are not vet actively involved in the
water quality management planning process. Of the 20 such agencies
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currently operating in the States surveyed, only two are currently
funded with “3¢” planning grants from EPA. In one instance, the
grant is for the preparation of o Metropolitan Water Quality Manage-
ment Plan, where one SMSA fringe county falls within the planning
jurisdiction of a nonmetropolitan planning agency. There is little
doubt that this pattern of “3c¢” funding exists nationally, given the
limited funds available and the current, emphasis on metropolitan
water quality planning.

However, many nonmetropolitan agencies are engaged in compre-
hensive and functional planning activities which directly relate to
water quality management. The field survey concentrated on four
aspects of current planning efforts in nonmetropolitan areas to indicate
the problems and potentials of involving them in the formulation of
fully developed areawide Water Quality Management Plans:

1. Comprehensive planning activities currently being under-
taken by noumetropolitan areawide planning and development
organizations.

2. The current status of these agencies in meeting HUUD’s
Areawide Planning Certification Requirements.

3. Their involvement in related functional planning such as
water/sewer and natural resources planning. 4

4. Their rolc in coordinating Federal and State planning and
developuent activities carried out within their planning
jurisdiction.

In most States, State policy has been directed toward creating
district organizations to serve as the single areawide agency to admin-
ister Federal and State multijurisdictional planning and development
programs. As a result, many of these organizations administer several
comprehensive and functional planning programs, funded in part by
Federal planning grants.

Areawide comprenensive planning

Planning grants under EDA’s Economic Development District
(EDD) program and HUD's ‘701" Comprehensive Planning Assist-
ance Program to nonmetropolitan districts (NMDs) are the most
common in nonmetropolitan areas.* They support comprehensive
planning aud are used primarily to employ professional planning staffs
and consultants to accomplish the planning required under each
program, ,

Most well-established EDDs and NMDs have been able to receive
and/or coordinate additional functional planning grants through the
staff capability “bought” with their basic EDA or HUD planning
grants.

Lconomic Development Administration. Under the Economic District
Development Program, areawide planning and development districts
are organized with a governing board composed of local elected officials
and representatives of the areas’ major cconomic interests including
the unemployed, minorities, business, labor and civic groups. To be
designated an EDD, the district organization must prepare an Overall
Economi: Development Program (OEDP) approved by the State
and EDA.

“In the Appalachian Region, nonmetropolitan planning is also supported by planning grants from the
Appalachian Regional Commission to support the activities of Local Development Districts. k
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A distriet’s initia]l OEDP, once approved by EDA, must be updated
annually, listing priority projects to be undertaken to help accomplish
the gonls and objectives set forth. Subsequent EDA grants and loans
to the area for public facilities must be consistent with thc OEDP
and have a demonstrable effect on reducing unemployment or other-
‘wise alleviating poverty in the district. :

Department of Housing and Urban Development. The planning re-
quirements for nonmetropolitan arveawide planning under the HUD
761’ Comprehensive Planning Assistance Program uie more complex.
Initially, a HUD NMD must satisfactorily complete an Overall
Program Design (OPD) and an Annual Work Program.

The OPD consists of a three-to-five-year overall program of work
to assure that work elements relate to overall planning objectives,
that staff, time, and financial resources are effectively programmed,
and that planning tasks are undertaken in logical sequence.

The Annual Work Program includes a schedule of specific planning
activities to be undertaken during the current funding period.
Areawide certification

In order to continue to receive. “701” Comprehenisve Planning
Assistance grants and in order for communities within the Areawide
Planning Jurisdiction to be eligible for HUD water and sewer facilities
grants, areawide planning agencies must make satisfactory prog-
ress toward meeting HUD Certification or Areawide Planning
Requirements.

The satisfactory accomplishment of HUD’s Areawide Planning
Requirements is a key feature of the unification of EPA and HUD
planning requirements. In an attempt to achieve coordination of
areawide water cuality management planning with areawide compre-
hensive and [unctional planning funded under the HUD 701"’ program,
the Guidelines require that projects funded by HUD for water and
sewer facilities and by EPA for waste treatment facilities conform to
the same requirements for both comprehensive and functional plan-
ning. To implement unification, the Guidelines call for Arcawide
Planning Organizations to meet HUD'’s Areawide Planning Require-
ments prior to the award of an EPA or HUD grant for waste water
collection or treatment facilities. If fully implemented, the HUD-EPA
unified Guidelines will require that no facilities grants be awarded by
either agency until an APJ has been defined and an APO has been
designated and fully certified by HUD.

HUD determines that planning agencies have met its areawide
planning requirements by certifying their planning accomplishments
and competence at three levels. Level I concerns certification as the
official Arecawide Planning Organization (APO); Level II indicates
that the arcawide agency has met ITUD’s comprehensive planning
requirements; and Level J7T indicates that the agency has received
HUD certification for areawide functional waste water collection and
disposal systems planning.

The Guidelines envision that in awarding Certification III, HUD
and EPA will detormine if the APO has met both EPA’s water quality
meanagement planning requirements and HUD's requirements for
functional water/sewer planning and programming.
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The current status of FIUD Certification of nonmetropolitan area-
wide planning organizations varies greatly from distriet to district
and State to State. The survey indicated that, while a few nonmetro-
politan districts have completed the necessary planning tasks to
receive HUD Certifications I through ITI, others have not as vet
received Certification I. In addition, nonmetropolitan arcawide plan-
ning ‘agencies in several States are not involved in the HLUD *701”
Comprehensive Planning Assistance Program and, as a result, do not
expect to receive H'UD Certification in the near future.

Although the administration of HUD’s areawide planning requirc-
ments varies somewhat from State to State, HUD generally requires
the following planning tasks be accomplished to receive Cortification
Il and TII:

Preparation of a comprehensive areawide land-use clement;

Thoe establishment of areawide gouls and objectives:

“The compilation of basic population, deruographic and economic
data and projections;

The completion of a preliminary waster/sewer planning element.

. The capability of oxisting NMDs to complete the necessary planning
tasks for EHIUD Certification varies considerably depending on:

1. The level of HUD funding. The larger the ‘701" grant, the
more staff the district can employ to undertake HUD’s planning
requirements,

2. The total level of all Federal planning assistance supporting
comprehensive and functional planning administered by the
district agency. In districts tnat receive planning fv ds from both
EDA and HUD, more staff resources are available to undertake
the required planning.

However, the timing of the two planning grant programs is
important here. For instance, if a new nonmetropolitan nianning
organization received concurrent planning grants from HUD dnd
EDA, the district would be hard-pressed to meet their planning
requirements simultanecously since the requirements of both
ageneies differ significantly. The field survey indicated that the
most successful districts, in terms ol planning accomplished, first
received an EDA grant and completed the preparation of an
OEDP. Subsequently, these districts received HUD 701”7 plan-
ning grants and were able to combine these funds with continting
planning funds from EDA to satisfy HUD’s planning require-
ments. .

3. The physical, demographic and political characteristics of
the planning area. In the most rural or sparsely populated plan-
ning areas, district boards are sometimes reluctant to undertake
some ITUD-required planning, which some feel is geared more to
the problems of urban or rapidly growing areas. This is particularly
true concerning IHUD’s requirements for an areawide Land-Use
Element, which is often resisted by some rural interests. Even
where there is no overt opposition to land-use planning and zoning,
local officials in sparsely settled rural areas are often reluctant to
comunit the necessary funds and staff resources to the Land-Use
Element which they feel is not an urgent planning priority.

4. The existing problems and planning priorities of the non-
metropolitan planning agency. In many nonmetropolitan areas,
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the district planning agency was created primarily to promote
economic development. As a result, they may be reluctant to
meet HUD’s Areawide Planning Requirements, especially if
they are not receiving HUD ““701” planning assistance.

5. The total staff and technical planning assistance resources
available to the district organization from State and other Federal
agencies involved in related planning and development. In some
nonmetropolitan areas, the distri¢t organizations receive the
active support of Rural Development Committees organized
under the auspices of USDA. Other districts which have been
successful 1n gaining the active support of Extension Service
agents and Soil Conservation Service County Agents are in a
much better position to undertake HUD planning requirements.
In some nonmetropolitan areas, USDA has supported establish-
ment of multicounty Resource Conservation and Development
project areas coterminous with nonmetropolital districts. These
RC&D’s represent a potential source of additional staff assistance
which, through proper coordination, can support the planning
objectives of the district agency.

Finally, in some States, a program of State technical staff
assistance i1s available to areawide organizations which can be
used to support district planning objectives.

Related functional planning

The survey revealed that nonmetropolitan district planning agencies
are currently engaged in several kinds of functional planning directly
related to water quality management.

1. Areawide land-use planning, usually undertaken with Compre-
prehensive Planning Assistance Grants from HUD;

2. Areawide water and sewer [acilities planning supported with
HUD “701”’ planning funds and;or planning grants from the Farmers
Home Administration;

3. Economic and industrial development planning, usually direetly
related to the OEDP planning process and public facility grants and
loans from EDA.

The relationship of areawide land-use planning to water quality
management is obvious and direct. The Guidelines call for areawide
water quality management plans to provide the nifain input on land
use, which is to be integrated into river basin plans. All nonmetro-
politan districts receiving HUD “701” funds are required to prepare
a Land-Use Element. While progress in this drea varies greatly {rom
district to district, most HUD-supported districts will usually com-
plete at least a preliminary Land-Use Element within a year after
receiving their initial HUD planning grant.

The muajority of the districts contacted in the survey had recently
completed, or were in the process of completing, an areawide water
and sewer plan. The remainder were anticipating undertaking area-
wide water/sewer planning as soon as planning funds became available
from HUD or FHA.

Eeconomie and industrial development planning in nonmetropolitan
areas invariably relates, divectly or indirectly, to water quality
management planning. In EDDs, a large percentage of project activity
is centered around public facilities grants and doans.from EDA to

El{llC ) - 231

bW
Aruitoxt provided by Eic: .




E

O

RIC 2

234

attract new industry. These projects often involve construction of
water, sewer and waste treatment [acilities with Federal grants from
EDA, FHA, HUD and EPA. Even when EDA projects do not
directly involve these types of facilities, the planning associated with
economic or industrial development projects will usually need to
address water quality considerations for either the immediate or
long-range future.

AREAWIDE PLANNING COORDINATION

It is now the policy of most States, that, wherever possible, all
Federal and State supported multijurisdictional planning and develop-
ment programs should be administered directly by, or coordinated
under the organizational umbrella of, officially designated substate
planning and development organizations. Nevertheless, the extent to
which areawide programs currently conform to this policy .varies
considerably from State to State.” In some cases, the geographic
boundaries of multijurisdictional programs are still not coextensive
with substate district boundaries. In other instances, special functional
planning structures have evolved independently from the official
substate district organization.

Those districts responsible for and/or actually administering func-
tional planning programs are usually in a position to play a stronger
role,in establishing the arrangements necessary to effectively relate
comprehensive and functional planning. In some Statcs a wide variety
of functional planning programs, supported by Federal agencies, are
administered through nonmetropolitan districts. These include plan-
ning grants for law enforcement (LEAA), transportation and highway
safety (DOT), comprehensive health and human resources (HEW),
historic preservation (Interior), manpower (Labor), and planning
supported by the Countil on Aging. o

In addition, in some areas nonmetropolitan district agencies are
working closely with Community Action Agency staffs supported by
OEO. In some States, OEO is directly funding nonmetropolitan
district agencies to administer Community Action Program compo-
nents through special demonstration programs.

In nonmetropolitan areas served by arcawide planning organizations,
OMB Circular A-95 is the key mechanism for strengthening the
institutional arrangements nccessary to manage comprehensive and
functional planning activities on an areawide and statewide basis. To
bolster the role of areawide planning and development agencies in
coordinating federally supported planning and development activities,
most States which have officially delineated substate districts and
recognized district organizations have designated them as Metropolitan
of Regional (Nonmetropolitan) Clearinghouses to review and comment
on applications for Federal assistance.

This Clearinghouse function is probably the single most important
management tool available to nonmetropolitan planning and develop-
ment organizations. It has bestowed on nonmetropolitan districts the
necessary legitimacy to take a leadership role in comprehensive
planning and development.

The field survey indicated that most planning officials in nonmetro-
politan agencies understand the purpose of the Clearinghouse function
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and recognize its potential for improved management of planning
and development efforts. The Clearinghouse rele has been welcomed
enthusiastically by district officials who recognize its potential as a
management tool for accomplishing their mission, and a source of
legitimacy advancing district acceptance as the ‘“‘lead” agency in
arcawide comprehensive planning and developmént.

The effectiveness of A-95 at the areawide level is directly related to
the progress the district has made in its overall planning and devel-
opment program. The older, more mature districts, with a significant.

ortion of their initial areawide planning efforts accomplished, have

een able to effectively use the Clearinghouse function to help imple-
ment these plans. In the newer districts, the review and comment
procedure is used primarily to establish the necessary communication
linkages, to provide a mechanism for identifying obvious waste and
duplication of efforts, and to strengthen the district’s role and institu-
tional capability to perform areawide comprehensive planning and
coordination.

CONCLUSIONS

In evaluating the efforts of nonmetropolitan planning and develop-
ment organizations, the most outstanding featureis the vast diversity
from State to State and district to district. These differences extend to
organizational accomplishmetits, funding levels, staff capabilities,
and planning progress. For instance, in some areas district organiza-
tions are wel established, funded and staffed, and have comp%eted a
significant portion of their basic planning tasks. In other areas, while
a substate multicounty district may have been delineated, no planning
organization has yet been formed, often due to political resistance on
the part of local officials or conflicts over district boundaries. Often,
this uneven pattern of organizational progress can be found within
the same State. i

Even in States where all nonmetropolitan districts have been or-
ganized, staffing capabilities, funding levels and planning accomplish-
ments often vary considerably. The survey found district organizations
with staffs ranging in size from one to ten professionals. As would be*
expected, those with the larger staffs were receiving more Federal
funds and had completed more of their federally required planning.

Some similar characteristics of nonmetropolitan substate district
agencies can be identified however. In most States, they have a sound
legal basis under existing interlocal cooperation statutes or by specific
act of the State Legislature. Almost all districts are organized through
the voluntary participation of local governments. Few, if any, State
laws grant district viganizations the powers to implement their plans.
The districts must persuade their participating local governments to
officially dopt district plans.

District governing boards are usually representative bodies, com-
posed of a majority of local elected officials with special provisions to
assure citizen participation and representation of major economic
and social interests. In some States, nonmetropolitan planning organi-
zations have been organized as Councils of Governments, whose
governing boards are composed exclusively of elected local officials.
In these instances, special arrangements have been designed to
encourage citizen participation.
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District staffs are usually not large, averaging three of four pro-
fessionals. Annual budgets runge from around 340,000 to over $200,000.
‘ A small percentage of these funds comes from local contributions,
| usually not more than 35 percent of a district’s annual budget.
More than 20 States now support their substate district organizations
with regular grants appropriated by the State Legislature. However,
the levei of State support is usually quite low. In two of the States
surveyed, district organizations received only around $5,000 annually
in State support in the form of & “block’” grant for general planning
and development purposes. .
Most nonmetropolitan district organizations have been designated
A-95 Regional (llearinghouses and practically all are authorized
to undertake cowzprehensive planning and to coordinate functional
planning with areawide comprehensive planning.
Functional planning in nonmetropolitan areas can be generally
classified into three categories:
1. Physical planning, including land-use, natural resources,
transportation, ) ' :
2. Kconomic development planning, including industrial de-
velopment, manpower training and provision of public facilities.
3. duman resource planning, including health, education,
housing and community services. B i
The overlap of these functional planning components is obvious.
It is in this area of planning coordination that nonmetropolitan
districts have made the best use of their Clearinghouse role. -
atuse. ... A prime tool for coordination of water quality management plan-
ning in nonmetropolitan areas is the A-95 Clearinghouse function.
Although the administration of the A-95 review and comment
function is criticized by some as a pro forma paper-shuffling exercise,
the survey indicated that district planning officials understand its
?otential and are eager to employ the Clearinghouse function to
urther the planned development of their areas. As nonmetr~- olitan
agencies become accepted, complete their basic planning tasks, and
receive more State and Federal funding support, they will be able
to use their Clearinghouse role to more effectively coordinate all
types of functional planning and development activities, including
plans and projects which relate to water ‘qunlity management.

Discussion oF Finpings anp CoNCLUSIONS °

Water quality management planning wiil have a significant impact
on nonmetropolitan areawide planning and development activities.
Conversely, the planning and development activities being under-
taken by nonmetropolitan district organizations will have an important
influence on water quality management. These activities include land-
use, natural resources, housing, water/sewer and economic develop-

-~ - ment planning. ’
IMPEDIMENTS

A major role for nonmetropolitan substate district ageficies in the
water quality plarning process should result in improved arcawide
planning coordination, enable.the States to imnprove the quality of

+ miver basin planning efforts, and facilitate implementation of ‘water
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quality management plans at the arcawide level. However, the field
survey identified some major impediments to be overcome before a -
realistic management planning process can be put into effect in non-
metropolitan areas.

Federal-level impediments

One potential deterrent to coordination of water quality manage-
ment planning is the lack of a comprehensive tie-in of all four federal
agencles’ grant programs {or planning and construction of water and
sewer systems. FHA and EDA which have a major role in funding
water/sewer planning and projects in nonmetropolitan areas, have not
entered into an agreement with HUD and EPA to unify planning
requirements for Federally supported waste water collection and
treatment systems projects. If a coordinatetl approach to these Federal
water/sewer and water quality planning and construction prograns is
not established -at all intergovernmental levels, -the prospects for an
effective water quality management planning process in nonmetro-

. politan areas will be seriously diminished.

However, the survey showed that even a limited attempt at unifica-
tioh of requirements of two Federal agencies at the Washington Jevel—
the HUD-EPA joint agreement—has not taken effect in many areas.
Confusion over . the relationship between HUD-required areawide
functional water/sewer planning and areawide water quality manage-
ment planning required by EPA proved the chief problem.

State-level impediments

Although the States are using a variety of approaches in attempting
to comply with EPA’s planning requiremernts, most State water quality
planning agencies are not familiar with the concepts and purposes
unde\{lying water quality management planning and do not fully
appreciate the need for & management planning process. As a result of
past emphasis on their regulatory and enforcement function, these
agencies often view EPA’s planning requirements as another unneces-
sary exercise to perform in order for municipalities to remain eligible
for Federal facilities grants. )

To meet Federal planning requirements in an expeditious manner,

-~ some States have pursued a strategy of minimum involvement of
areawide agencies in the water quality management planning process.
Their rationale seems to be that if fewer agencies and levels of govern-
ment are involved, less time needs to be spent in establishing co-
ordinative processes and planning linkages, enabling the State to
devote its limited funds and staff to meeting EPA’s planning require-
ments as quickly as possible. )

Illustrative of the thinking behind this approach is the statement 1n
one State’s Section 7 Program Plan that “ . . . increased interagen-
'cdif c};)o(fdination is generally equated with a decrease in work accom-

ished . . . .”

P In those few States that contemplate & major role for substate
district agencies in the water quality management planning process,
expediency in meeting EPA’s requirements again appears to be a major
influence. This approach is most likely to be followed in States where
little or no planning capability exists within the State water quality
planning agency, and where substate planning agencies are relatively
well established with strong planning programs.

O g
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Nonmetropolitan area level impediments

The survey revealed several impediments to full participation of
nonmefiropolitan substate district agencies in the water quality
management planning process.

Local resistance. Planning officials and staffs of nonmetropolitan
planning agencies are for the most part unaware of the neced for water
quality management planning. It is not enough that water quality
management plans are now a Federal requirement for eligibility for
EPA and HUD grants. Coping with, and at times circumventing,.
Federal requirements is a way of life for many nonmetropolitan
district staffs.

This antipathy will persist untit planning staffs and local officials
become aware of the future impact water quality management plan-
ning can have on their on-going planning efforts and on the overall
missions of their agencies. Incentives, both in the form of rewards
and penalties, must be clearly presented to encourage their full
involvement. '

Nascent institutions. Even if nonmetropolitan district planning
agencies fully accepted the need for water quality management plan-
ning, many would not now be in a position to meet EPA’s current
requirements for areawide Water Quality Management Plans. An
already taxing work load and a shortage of qualified professional
staff in many agencies will serve as a major constraint to the devel-
opment of areawide Water Quality Management Plans in many
nonmetropolitan districts

Even if the staff capability were available, however, most district
agencies would not be ready to undertake planning as called for in the
Guidelines. Many are still in the process of institutionalizing their
role and completing certain basic planning tasks fundamental to the
mission of a nonmetropolitan planning and development district
agency. Some are still groping with the problern of gaining full co-
operation and support from local officials and citizens. Others are
still in the process of preparing OEDP’s, initial Land-Use Elements,
preliminary water/sewer plans, and establishing their A-95 role in,
areawide planning coordination.

Lack of planning grants. The general lack of Federal water quality
planning grants (‘3¢’ grants) for nonmetropolitan areas has further
diminished the prospects for motivating nonmetropolitan planning

. staffs to become involved in the water quality planning process.
District officials have adapted their programs and priorities to the
realities of Federal categorical grants, which heavily support both
planning and project activity in nonmetropolitan areas. This has
resulted in planning priorities being determined, to a large extent,
by the availability of Federal planning funds. This phenomenon has
engendered an attitude to the effect that functional plans will not be
undertaken unless supported by a categorical Federal grant for a
specific planning activity.

Weak communication linkages. Communication linkages between
nonmetropolitan district agencies and Federal and State agencies
responsible for water quality management 1planning have not been
well established. This has resulted in considerable confusion on the
part of district officials concerning specific requirements for water
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quality management planning, the respective roles of State and
substate district agencies in the planning process, and the relation-
ship between on-going HUD and FHA supported planning and
EPA’s planning requirements.

Nonmetropolitan district agencies are often caught in the middle of

rapidly changing patterns of Federal-State-regional communications.
On matters concerning project implementation, district and local
officials often deal directly with EPA regional officials. For purposes of
water quality management planning, however, State water quality
agencies have been delegated a key role. Nevertheless, the field survey
indicated that these designated State water quality planning agencies
have not taken the initiative to inform district agencies of State policy
for implementing EPA’s planning requirements and for setting
f)riorities for municipal waste treatment facilities needs. In addition,
little effort has been made by State water quality planning agencies
to provide technical planning assistance to districts involved in water
quality or related planning. '
" The communications problem is further aggravated when State
water quality agencies are engaged in policy disputes with EPA
Regional offices over standards, priorities and planning approaches.
Where such conflicts exist, the flow of communications concerning
policies, technical planning requirements, and intergovernmental
relatio~ hips is short-circuited. At best, ad hoc patterns of communi-
cation often develop which fail to facilitate the intergovernmental
coordination necessary to establish a unified management planning
system. Often, however, no effective communication linkages are
established, resulting in even more confusion.

In short, the impediments identified in the field survey can be
classified into two major problem areas.

1. Nonmetropolitan district agencies are not currently active
participants in the water quality mansagement planning process as
defined in the EPA Guidelines, and State water quality planning
agencies are not actively fostering their participation.

2. Administration of Federal programs and planning requirements
related to water quality management in nonmetropolitan areas varies
significantly across the nation, resulting in' a fragmented and often
confusing approach to intergovernmentaﬁ coordinations.

INSTITUTIONAL TRENDS

The survey findings also revealed that certain recent institutional
trends in the planning and administration of Federal programs will
have a significant impact on water quality management planning.

Regional offices of Federal agencies are playing an increas-
ingly significant role in grant-in-aid program planning and
administration.

The States are assuming increased responsibility in the plan-
ning and administration of Federal grant-in-aid programs..

Substate district planning agencies, now serving nonmetro-
politan arcas of some 40 States, are rapidly blanketing the nation
and are being used increasingly by the States for planning and
administration of Federal and State programs and as Regional
A-95 Clearinghouses.
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CONCLUSIONS

When the impediments to nonmetropolitan water gnality manage-
ment planning are viewed in light of recent trends, several major
conclusions can be drawn concerning ways to improve the process:

LRt oo s Tphe

The objectives of management planning can best be achieved
by desigrung an overall planning strategy to coordinate water
quality planning requirements systematically with other related
areawlde planning programs on a district-by-district basis.

State-designated substate district planning agencies constitute
a major resource for the accomplishment of such planning on an
areawide basis.’

Timetables for the completion of areawide water quality man-
agement plans in nonmetropolitan areas would be more effective
if scheduled on the basis of a realistic assessment of the in-
stitutional capabilities of substate district planning agencies, their
overall planning accomplishments and anticipated planning
progress.

State and regional A-95 Clearinghouse agencies can play a key
role in accomplishing the intergovernmental and interagency
coordination needed for effective water quality management
planning.

Designated State water quality (planning) agencies, in addition
to their other duties, are in the best position to serve as a clear-
inghouse for technical assistance to areawide planning agencies
for water quality management planning.

. EPA Regional Offices are the logical focal point for coordina-
4ion.gmong EPA, HUD, FHA, EDA, the States and their sub-
gtate district agencies for putting into effect an areawide water
guality management planning process in nonmetropolitan areas.
% Nenmetropolitan water quality management planning will
“goceed slowly at best until funds are made available to support
the required effort.

The above conclusions led to the identification of the need to:

O

ERIC

Aruitoxt provided by Eic:

+. Bring State-designated nonmetropolitan substate planning
and development districts into active participation with State
end Federal agencies in the intergovernmental decision-making
process.

2. Design flexible planning guidelines for water quality man-
agement planning in nonmetropolitan areas to make maximum
use of existing planning institutional capabilities and on-going
areawide planning activities. - '

3. Develop a coordinative approach to water quality manage-
ment planning throughout the full range of the intergovern-
mental decision-making process.

4. Promote a better understanding of the purposes and bene-
fits of water guality management planning on the part of other
Federal agencies, the States and substate district officials.

5. Provide increased funds for water quality management
planning in nonmetropolitan areas.
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Substate districts

The need for a strong role for nonmetropolitan substate district
agencies in the water quality management planning process is sum-
marized below:

Water quality problems in rural areas are not receiving ade-
quate attention through existing water quality menagement
planning undertaken primarily at the State Level;

Planning efforts and priorities at the State level are often
geared to the pressing demands and problems of urban areas;

Nonmetropolitan substate district organizations are evolving
as an integral part of the governmental structure in the great
majority of States;

"“The planning and development activities being undertaken by
them will have a significant impact on water quality management;-

Conversely, the water quality management planning process,
when fully implemented, has the potential to profoundly in-
fluence nonmetropolitan planning and development programs;

Although the concept of water quality management planning
is not well understood, lack of understanding stems in part from
the failure of nonmetropolitan district agencies to be involved
in the planning process; and

The most effective method of analyzing nonmetropolitan
water quality management problems and linking water quality
management planning - to other planning and development
activities is through the active participation of nonmetropolitan
district agencies in the preparation of areawide water quality
management plans. C

A flexible approach

Realistic recommendations for improving water: quality manage-
ment planning in nonmetropolitan areas must be based on a recogni-
tion that the current status of nonmetropolitan substate district
agencies varies greatly across the country. This uneven progress has
resulted in differences in quantity and quality of their completed and
on-going areawide planning efforts.

To effectively implement the rigorous, technically oriented planning
process required by EPA in its Guidelines for Water Quality Manage-
ment Planning, flexible approaches and planning requirements need
to be devised. Variables which need to be considered include:

The organizational status of nonmetropolitan district planning
agencies; .

The planning capabilities of nonmetropolitan district planning
agencies; :

The required content of areawide Water Quality Management
Plans for nonmetropolitan areas;

Timetables for meeting water quality management planning
requirements in nonmetropolitan areas.

EPA’s short-range objectives should be to directly involve non-
metropolitan district agencies in areawide water quality manage-
ment planning. The strategy should revolve around an incremental
approach designed to support the building of their institutional
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capability. The long-range goal should be the eventual achievement
of realistic areawide Water Quality Management Plans for most
nonmetropolitan areas,

Improved intergovernmentai roordination

The need for improved coordination at all levels is closely rolated
to the need for flexible approaches to planning requirements. The
survey found that national agreements between Federal agencies
do not assure that mteragency coordination will be accomplished.
The failure to date to implement unification of the HUD-EPA plan-
ning requirements illustrates the nead for improved communication
and coordination at all levels.

Fexibility in Federal requirements is also needed to improve
intergovernmental planning coordination. Since the several Federal
agencies supporting nonmetropolitan planning have their own area-
wide. organizational and planning requirements, as do many of the

" States, planning strategies based on flexible requirements geared to
the problems and existing institutional capabilities of nonmetropolitan
district agencies need to be worked out at the Federal Region and
Statewise levels.

Designing a flexible approach

The following considerations require examination in designing a
flexible approach: :

1. The overall mission and related planning and program
priorities of the district agency;

2. The.nstitutional capabilities and planning accomplishments
of the district organization; and

3. The nature and severity of water quality problems in, eachs
nonmetropolitan district,

In assessing the overall mission and related planning and program
priorities of nonmetropolitan district agencies, particular emphasis
should be placed on the impact their missions may liave on certain
EPA and HUD organization and planning requirements. The planning
prionities of nonmetropolitan district agencies usually involve eco-
nomic development projects, manpower training, and planning for the
provision of certain basic services, both to serve as economically
disadvantaged population and to simulate economic development.

On the other hand, the planning priorities of most existing area-
wide planning agencies in metropolitan areas reflect physical plannmg
needs related to areawide land-use, housing, transportation and
open-space planning.

As a consequence of these differences, some nonmetropolitan
agencies, particularly those that are underfunded and understaffed,
sometimes find it difficult to-accommodate HUD’s planning priorities
with their development-oriented missions. This problem can have a
significant impact on the accomplishment of EPA’s areawide water
quality management planning requirements in nonmetropolitan areas
since £PA now requires areawide planning agencies to meet HUD’s
organizational and planning requirements.

These problems can be illustrated through analyzing the difference
in the objectives of functional water and sewer planning between
metropolitan and nonmetropolitan areas. The planning of water,

O
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sewerage and treatment facilities is seen as a prime tool to control
and influence growth in mefropolitan areas. Consequently, these
functional planning efforts must be closely coordinated with land use,
transportation and open-space planning.

- -, Conversely, nonmetropolitan agengies often view planning for the

provisions of water and sewerage {acilities as a prime tool to stimulate
) growth. Thus, functional water/sewer planning in nonmetropolitan
) areas is often tied closely to econpmic or industrial development
planning accomplished through the OEDP process. Detailed land-use
planning is not a major priority for these areas, especially those with a
sparse and scattered population.

On the other hand, the capacity of planned waste collection and
treatment systems is significant in the nonmetropolitan setting. To
both stimulate and anticipate [uture growth, nonmetropolitan sewer-
age facilities plans often provide for systems with capacities larger
than needed to serve the existing population. "However, this
“over-design” conflicts with- EPA’s cost-effectiveness planning
strategy. i

A final solution to these problems cannot be provided for in any
framework for evaluating the institutional capabilities of nonmetro-
politan district agencies. Nevertheless, they must be taken into account
in devising flexible approaches to water quality management planning
in nonmetropolitan areas. :

The findings and conclusions from the survey form the basis for
a recommended approach by which the Environmental Protection
Agency can provide the leadership to bring about improved water
quality management planning practices in nonmetropolitan areas.
Furthermore, the following recommendations are degigned to allow
for incremental improvements in problem assessment and planning
capability.

It is recommended that EPA-OWP, in recognition of the potential
of substate district planning and development agenties for institu-
tionalizing the water quaiity management planning process in non-
metropolitan areas, lend all possible support and encouragement to
State actions: i

1. Requiring Nonmetropolitan Areawide Water Quality Man-
.agement Plans for all nonmetropolitan areas which are served by
a State-designated substate district planning ageney.

2. Assigning responsibility for the dervelopment of Nonmetro-
politan Areawide Water Quality Management Plans to officially

. designated substate district planning and development agencies
unless such action is clearly unwarranted.

To permit the varying levels of detail necessary to reflect the di-
versity of problems and institutional capabilities 11 nonmetropolitan
areas, it 1s recommended that EPA—OWIQ:

3. Establish flerible planning requirements for Nonmetropolitan
Areawide Water Quality Management Plans designed to insure
realistic consideration of nonmelropoliian areawide water gquality
problems and marimum utilization of related planning activities.

' - RecoymrexparTioNs
|
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To reinforce and otherwise support the role of substate districts
in areawide water quality management planning for nonmetropolitan
areas, it is recommended that EPA:

4. Correlate the deadlines for completion of initial Nonmetro-
politan Areawide Water Quality Management Plans with the
availability of water quality management planning funds and with
implementation schedules established in the water pollution control
amendments of 1972.

. Include planning status and performance assessments in
wnterim criteria for facility grant eligibility pending satisfactory
completion of each district's” Nonmetropolitan Areawide Water
Quality Management Plan.

6. Prepare technical handbooks and other information on non-
metropolitan water quality problems for use by substate planning
agencies in developing Nonmetropolitan Areawide Water Quality
Management Plans.

7. Establish a nontechnical information and educational program
to build understanding of the purposes of, and the need for, cost-
effective water quality planning on the part of local officials.

8. Encourage mazimum involvement of State A-95 Clearinghouse
agencies in all aspects of water quality ‘management planning.

And, finally, if water quality management planning is to be ac-
complished in nonmetropolitan areas quickly enough to affect expendi-
tures in the time frame envisioned in the water pollution control
amendments of 1972, it will have to be funded on an accelerated basis.

Therefore, it is strongly recommended that: V

9. Every effort be made to stimulate and fund water quality planning
grant applications from State-designated substaie district planning
agencies.

10. Federal and State agencies supporting water quality related
planning should be encouraged to increase their techmical and
Jinancial support for such planning, and to coordinate their imple-
mentation timetables and planning requirements whenever possible.

RECOMMENDED ACTIONS «

The following actions to implement the above general recommenda-
tions were designed to allow for incremental improvements in problem
assessment and planning capability as well as for major improvements
should more planning funds become available.

Plan content

To assure that nonmetropolitan areas are covered by areawide
water quality management plans and to avoid confusion over required
plan coverage, it is recommended that the current language of the Guidelines
calling for areawide ‘Metropolitan/Regional”’ plans be changed to
specifically require areawide plans for Nonmetropolitan areas.

All Nonmetropolitan Areawide Water Quality Management Plans
should reflect consideration of certain basic elements. The detail
accorded each element should be appropriate to the extent of the
area’s water qualily problers and their relationship to other area
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plans. The appropriate level of detail should be determimed in the
design of the overall water quuality planning program for the area.

The following elements should be addressed in every Nonmetropolitan
Areqwide Water Quality Management Plan:

A statement of water quality objectives and how they relate to
areawide goals and objectives.

A description of the location, type and ertent of municipal,
industrial and nonpoint sources of water pollution in the area.

A description of existing physical systems for collection, transmis-
ston and treatment of waste water.

A description of the water resources within or available to the area.
. A land-use inventory which identifies present urban Eoncentrations,
magjor use generators and trends, major land uses in the nonurban
areas and their generators, and anticipated changes which would
have significant impact on water quality management.

An economic and social analysis of the area which considers the
size, economic base and present and anticipated growth rate of the
area and its urban places. :

A statement of current water quality standards and identification
of river reaches where these standards are not currently being met.

Estimates of volume, type and location of future waste inputs
whichhresult from anticipated population, industrial and agricultural
growth.

A statement of the strategy selected to achieve water quality ob-
jectives for the area based on analyses of water pollution problems,
abatement alternatices, cost effectiveness considerations, area prior-
ties and financial and manpower constraints.

A statement of the environmental impact of the alternative selected.

A statement of the extent of public participation in the planning

rocess.

P An analysis of the legal, regulatory and jurisdictional factors
related to implementation of the areawide management plan.

ZA description of the procedures to be followed in updating the
plan.

Planning work study design. Whenever a Federal grant is awarded to -

support areawide water quality management planning, a detailed
work study design shuld be the key mechanism for coordinating
interagency and intergovernmental planning efforts. Its preparation
should be undertaken as the first phase of the areawide plan and
should be considered an eligible planning cost by EPA. The full grant
award should be conditioned upon the grantee’s preparation, and EPA
Regional Office approval, of the work study design within sixty to
ninety days after the initial grant agreement has been signed.

The work study design should also develop in detail arrangement- for
accomplishing each functional component of the plan, including
specific provisions for interagency cooperation through data sharing,
staffing support and joint funding; and procedures for coordination
among the areawide agency, the State water quality planning agency,
the State Comprehensive Planning Office, other State agencies, and
Federal sgencies conducting related programs. It should also spell
out in detail how areawide water quality planning efforts will be linked

-with previous or on-going HUD, FHA or EDA-funded planning
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involving land use, water needs, or water and sewer facilities. Particular
emphasis should be placed on linking the areawide planning efforts
with on-going river basin planning conducted at the State level.

Finally, the work study design should identify recognized sources
of technical planning capability available to the areawide planning
agency such as SCS County Agents, Extension Service personnel,
Resource Conservation and Development agencies, and State agency
field personnel, and describe arrangements for utilizing these technical
resources.

In short, the work study design should establish clear channels of
on-gomng areawide-State-Federal communications that remain func-
tional throughoeut the period of the planning grant and beyond. In
many instances, it may Il))e desirable to employ professional consultants
to prepare the work study design, through a subcontract with the
"applicant areawide plénning agency. To avoid any potential problems
with interagency conficts, the consultant should perform the role of
neutral arbitrator in resolving problems concerning who does what,
when, where and how throughout the period of the planniug.grant.
Planning responsibility

To achieve maximum effectiveness, nonmetropolitan substate
district agencies must have a direct programmadtic role in water
quality management planning. This is particularly necessary since
pollution control problems in rural areas are often substantially
different from urban problems and can best be examined at the
planning level closest to the problems, in conformity with the overall
strategy set by the State. -

It 1s therefore recommended that State-designated substate district
agencies be assigned responsibility Jor development of Nonmetropolitan
Areawide Water Quality Management Plans for their respective areas
unless it can be clearly demonstrated that some other agency should be
assigned the responsibility. '

Since requirements for comprehensive or coordinative planning and
organizational arrangements vary among Federal agencies supporting
nonmetropolitan planning, and since several States have their own
planning and organizational requirements for substate districts, EPA
should adopt a flexible approach to unification of Federal planning
requirements by requiring only that nonmetropolitan agencies desig-
nated as responsible for water quality management planning be the
official substate district organization and the regional Clearinghouse
designated pursuant to Circular A-95. Where no district agencies
have been designated or organized, this requirement should be waived
and the nonmetropolitan areas covered in the appropriate river basin
plans.

In nonmetropolitan areas where full scale areawide water quality
management planning is supported by a Federal grant, the areawide
planning agency also will, mn all probability, need to subcontract
with consultants, or other agencies with recognized capabilities, for
discrete parts of the planning effort. In all cases, however, the district
agency should play the key role in the development of the plan through
close monitoring of the consultant’s progress, and by providing the
main inputs on areawide goals and objoctives, economic and demo-
graphic data and projections, and plan relationships. The details for_
these arrangements should be spelled out in the work study design.

- -
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Planning coverage

1t is recommended that EPA-OWP modify agency guidelines and
directives relating to water quality management planning to require that
a “Nonmetropolitan Areawide Water Quality Management Plan” be
prepared for all areas outside SMSA boundaries served by a State
deswgnated substate district planning agency. An exception would be a
small nonmetropolitan area included in the Metropolitan Water
Quality ‘Management Plan for an adjacent SMSA. Those areas not
presently served by a substate district agency should be included in
appropriate detail in river basin plans covering the area.

The geographic scope of sub-area water quality management plans
should be worked out on a district-by-district basis instead of relying
solely on HUD designated APJs. The survey found that APJs and
substate districts are often not coterminous. However, if areawide
water quality management planning proceeds on the basis of officially
delineated substate districts, where district organizations have been
established, the geographic scale and organizational arrangements for
planning sub-areas can be worked out for each district.

This procedure should allow for increased flexibility over the
current approach which is geared to HUD’s planning certification
procedures. The district. agency would have prime responsibility for
establishing water quality management systems within the region.
Initially, 1t would establish the necessary organizational arrange-
ments for developing plans for geographic sub-arcas within the
district. For example, in some districts more detailed plans may be
necessary for the larger cities and towns of the district, while other
planning sub-areas may need to be defined for rural areas where
nonpoint source problems are prevalent. In other districts, a unified
plan may be required for the entire area to include both rural and
urban components. '

In some districts, an agency such as a county planning commission
or water and sewer authority may be delegated responsibility for
preparation of a water quality management plan for a ‘“Problem
Analysis Sub-Area”. ¥n all cases, however, the planning activity
should be conducted under the organizational umbrella of the sub-
state district agency. After a management planning process has been
implemented for the entire area, the district agency’s prime responsi-
bility would involve coordination of the area’s individual water
quality management systems into coordinated areawide management
system. - ’

These determinations should be reached through consultation and
negotiation among the district agency, the State water quality
planning agency and the State Planning Office, and spelled out in
the planning work study design phase of the plan’s preparation. The
EPA Regional Office should approve the planning arrangements for-
each district by reviewing the work study design prior to authorizing
further planning expenditures under the district’s Federal water
quality management planning grant. :

State agency role :

1t is recommended that EPA require the States to pursue the following
general procedure to jmplement waler quality management planning in
“nonmetropolitan areas;
245
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v 1. Conduct -an assessment of the water quality problems in non-
metropolitan areas throughout the state.
- 2. Conduct an assessment of the planning accomplishments and
capabilities of designated substate district planning agencies
throughout the state.

3. Identify the most critical water quality problems in non-
metropolitan areas and designate them for inclusion in a special
analysis element of either a river basin plan or a Nonmetropolitan
Areawide Water Quality Management Plan.

4. Identify those substate district planning agencies which are
“ready” to undertake the preparation of their Nonmetropolitan
Water Quality Management Plan, and assist them in preparation
of a Federal planning grant application.

5. Assist those substate planning agencies not yet “ready’” to
undertake formal preparation of their Nommetropolitan Water
Quality Management Plan in identifying modifications to current
planning work programs which can be accomplished (within current
Sfunding levels) to support the development of a water quality manage-
ment plan at some future time.

6. Establish a timetable for completion of current and anticipated
planning programs which will enhance each district agency's capa-
bility to develop an areawide water quality management plan.

7. Establish, in conjunction with the EPA Regional OﬁLZ::e, planning
progress indicators for each substate district to assist in determining
EPA construction grant eligibility. -

The State water quality planning agency should be responsible for
coordinating these procedures with the State comprehensive planning
office and each substate district director. In addition, close communi-
cation should be maintained with the following agencies:

EPA Regional Offices

HUD Regional and Area Offices

FHA State Offices

EDA Regional Offices and State Economic Development
Representatives in States where at least one EDD has been
established. '

Assessing capabilities ,

The State Planning Office (in conjunction-with representatives of
State Departments o% Local or Community Affairs, where they exist
as separate agencies) is the appropriate agency to prepare an assess-
ment of the current status of areawide planning in each State-designated
information. concerning: .

The type of areawide planning organizational designations for
each nonmetropolitan planning agency (EDD, NMD, LDD,
COG, State-designated substate district, RC&D, etc.);

The organizational progress of the State-designated district
agency (staff, governing board, Clearinghouse designation, func-
tional committees, HUD organizational certification, water

“quality planning designation, etc.);

The current and anticipated funding (EDA, HUD, FHA, State,
local, ete.);

The current status of completed and on-going planning efforts
(OEDP, statement of goals and objectives, level of HUD planning
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certification, including Land-Use and Housing Elements, HUD
and/or FHA water and sewer functional planniug, etc.)

The sources of other technical assistance and planning support
available to the planning agency (Rural Development Committees
Extension Service, SCS, RC&Ds, Forest Service programs and
personnel; and State field personnel, ete.)

, Assessing water quality problems

» - More attention needs to be devoted in river basin and areawide
water quality management planning efforts to analyzing water quality
problems in rural or nonmetropolitan areas, and to identifying and’
examining alternatives for achieving water quality objectives in these
areas.

A functional water quality management planning process is a
particularly urgent need in those nonmetropolitan areas where the
existence of dispersed water pollution sources often makes the con-

‘ struction of additional waste treatment facilities an inefficient or in-

| feasible alternative.

The survey found that such problems as soil erosion, agricultural

 wastes and run-offs, subsurface drainage, and pollution associated with

| rural based industries such as logging and mining, are receiving

} practically no attention through the water quality management
planning process. Correspondingly, such aliernatives as joint disposal,
improved soil conservation practices, disposal lagoons for agricultural

| wastes, aeration stabilization ponds, septic tank maintenance, and

| natural agration processes are also receiving little consideration in
on-going water ¢uality management planning. '

These problems should be examined through assessment of existing
and potential water quality problems for all nonmetropolitan areas
in each State. This assessment should be the prime responsibility of
the State water quality agency, and should categorize nonmetropolitan
water quality problems in terms of industrial, municipal and non-
point sources. The focus of this effort should be the identification of
significant water quality problems which prevail in each nonmetro-
politan district. (Further discussion of this assessment can be found
m Appendix A.) ' :

In preparing this assessment, the State water quality planning
agency should rely on existing planning documents and supporting
data that has been generated by each nonmetropolitan district agency,
and on advice and technical assistance from such agencies 22 the SCS,
Agricultural Stabilization and Conservation Service (ASCS), U.S.

| Yorest Service, local hcalth departments the Corps of Engineers, river
basin planning commissions, and State agencies with responsibilities

| for water supply, agriculturs and natural resources programs.

| Determining planning readiness I

| On the basis of these assessments, the State water qualityEpl&nnmg

agency, in conjunction with the State Planning Office and EPA, can

| determine which district agencies are “ready” to apply for a Federal

| grant to support areawide nonmetropolitan water quality manage-
ment planning. This determination should be based on:

The existence of special water pollution problems which should

receive priority consideration in the planning process and the
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delineation, where neccessary, of planning sub-areas within sub-
state districts as “Problem Analysis Arens” where special organi-
zational arrangements, accelerated planning schedules, or more
rigorous and detailed water quality management plans need to be
developed.

The extent of completed and on-going district planning ac-
tivitiesrelated to the water quality management planning process.

The availability of completed and on-going plunning activities
of other agencies within the district which may be related to
water quality management planning.

Agreed upon modifications in the district agency’s work pro-
gram that can be accomplished within current staffing and
funding levels and which would contribute to the development
of the district’s Nonmetropolitan Areawide Water Quality
Management Plan.

The availability of other technical and planning resources to
the district planning agency.

If the EPA Regional Office approves the State’s determination
that the district agency is “ready,” an application for a Federal
planning grant should be prepared. If the district planning agency is
not considered ‘“‘ready” by the State and the EPA Regional Office,
or a Federal planning grant is not available, the following steps
should be taken: '

The future planning activities to be undertaken by the district
agency should he reviewed to determine their relationship to
the development of a Nonmetropolitan Areawide Water Quality
Management Plan for the district;

Planning progress indicators which will be considered in deter-

mining EPA construction grant eligibility should be negotiated. -

Establishing planning timetables. These progress indicators should
be geared to timetables for meeting Federal planning requirements,
particularly those of HUD and EPA. This schedule should be based
on a realistic assessment of when nonmetropolitan district agencies
will make the necessary institutional progress, in terms of organiza-
tion, staffing, funding and accomplishment of basic comprehensive
-and functional planning tasks, to undertake EPA’s planning

. Tequirements,

The preparation of schedules and timetables for meeting Federal
lanning requirements in nonmetropolitan areas on a district-by-
] g req

district basis can serve as an indicator for establishing EPA and-

HUD policies concerning planning requirements and grant eligibility.
This procedure, if based on a realistic assessment of the existing situa-
tion in nonmetropolitan areas, will no doubt involve walving some
of the EPA requirements for “fully developed” areawide plans
considerably beyond the current July 1, 1973 deadline.
Furthermore, if such a procedure is followed in each of the twelve
Federal Regions, it will provide EPA headquarters with a composite
national picture of the current status of areawide planning in non-
metropolitan areas and the progress that can be expected in accom-
plishing water quality management planning for these areas.
Delivering technical assistance. The States should also prepare a
statewide program design for the provision of technical assistance to
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support substate district agencies in the development of areawide
water quality management plans. Emphasis should be placed on the
coordinated management of all technical resources within the State
capable of providing assistance to nonmetropolitan district organiza-
tions. This program design should be the joint responsibility of the
State Comprehensive Planning Office and the State water quality
agency. It should identily sources of technical assistance from Federal
and State agencies and require substate agencies to develop coordina-
tive procedures and working arrangements for technical support from .
field personnel of such agencies as the Soil Conservation Service, the
Federal-State Extension Sevvice, the U.S. Forest Service and the
Corps of Engineers.

Coordination of Federal programs

To support the States and their nonmetropolitan planning and
development agencies in implementing a water quality management
planning process for nonmetropolitan areas, EPA should continue to
work toward improved coordination of the Federal planning require-
ments-to HUD, FHA and EDA, and in addition, should strengthen
coordinative procedures at the Kederal Region, State and areawide
levels. :

The following actions are recommended to further improve planning
coordination.

EPA should recognize, and encourage HUD to recognize, State
designation of an agency for substate district planning purposes and
Jfor A-95 Clearinghouse responsibilities as the only requirements for
areawide organizational and coordinuiive planning certificitivn for
water quality planning tn nonmetropolitan areas. '

EPA should support a study to analyze in detail existing planning
requirements of Federal agencies supporting water quality related
planning in nonmetropolitan areas to identify those planning activi-
ties which are use?’ul to areawide water quality management planning.
The study should also identify (1) commonelities in terms of nomen-
clature, procedures, requirements and standards, and (2) diyfferences
among existing requirements which result from law, legislative intent,
basic agency policy, as well as those which seem to result from agency
preference.

EPA should help EDA design the environmental assessment ele-
ment of the OEDP to be of maximum value to water quality manage- .
ment planning as well as to other environmental planning required
by EPA. '

EPA should encourage its Regional offices to work with HUD and
the States to allow scheduling, where appropriate, of a water quality
management planning element as a phase of functional areawide
water/sewer planning supported through “701" grants.

EPA Regional offices should work with FHA State offices and
the States to build into FHA planning grant agreements additional
EPA requirements for water quality management planning.

Funetic al planning requirements. The study of FHA, EDA, HUD
and EPA planning requirements should be based on an analysis of
the specific planning activities required by each agency for functional
plans related to water quality. These requirements, or planning inputs,
should then be compared with completed plans funded and approved
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by each agency on the basis of their own requirements. Such a com-
parison of planning inputs (requirements) and planning outputs
(completed plans) should help clarify the additional planning inputs
EPA considers necessary for adequate water quality management
planning,

For instance, EPA planning officials should examine EDA-approved
OEDPs to determine if any of the information developed therein

- provides some basis for the development of a water quality manage-
ment plan. Once this determination is made, EPA can work with
EDA to determine how nonmetropolitan districts can build upon the
mnformation developed in their OEDPs to provide & sounder basis for
an areawide water quality management plan at a future date.

Since EDA is currently developing guidelines for the inclusion of an
environmental assessment as part of the QOEDP process, it is suggested
that EPA aid EDA ir developing these guidelines so that they can be
of meximum value to water quality management planning as well as
to other environmental planning. .

Improved coordination of EPA-HUD functional planning can be -
achieved by scheduling a water quality management planning element,
as part of HUD's areawide water/sewer planning. This schedule should
be negotiated among HUD and EPA Regional offices, the State
Tlanning Office, the State water quality planning agency and the
district planning agency involved. The EPA Regional Office should
play a leading role in this effort by reviewing all completed HUD
areawide water/sewer plans for each nonmetropolitan area and all
current Annual Work Programs for those district planning agencies
receiving HUD “701” funds. This review can provide the basis for

“an analysis of those water quality planning clements which have not
been adequately accomplished for the area.

On the basis of this review and the assessment of planning institu-
tional capabilities and nonmetropolitan water quality problems pre-
viously described, negotiations should be undertaken with HUD), the
State Planning Office, the State water quality planning agency, and
each nonmetropolitan district planning staff, concerning a work plan
for a water quality planning element.

It would be nearly impossible to set forth a standard format tor
such & water quality planning element due to vast differences in plan
content of HUD-approved functional water/sewer plans, in the insti-
tutional capabilities of substate district planning agencies, and in the
nature and severity of water quality problems in nonmetropolitan
areas. The advaitage of this approach is that it provides a-flexible
framework for dealing with this diversity while at the same time
accomplishing at least a portion of EPA’s areawide water quality
planning requirements through the HUD 701"’ program.

EPA-FHA planning should continue to be coordinated by building
water quality management planning requirements into FHA rural
water/sewer planning requirements. The survey revealed that FHA
officials in each State were including certain water quality planning
requirements into FHA grant agreements with planning agencies in
nonmetropolitan areas. The specifics of these planning tasks varied
depending on the quality and quantity of available information and
State Office interpretations of FHA’s grant authority. In some States,
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FHA rural water/sewer plans are submitted to the State water quality

planning office for review with respect to EPA’s planning require-

ments. Recent FHA directives require this procedure to be followed
for all FHA water and sewer plans. :

This type of Federal coordination can have a significant impact on
accomplishment of at least some of EPA’s planning requirements in
rural areas. EPA Regional Offices should continue to maintain close
communication with FHA in order to improve the water quality
aspects of FHA planning.

EPA Regional offices, along with State comprehensive planning
offices and water quality planning agencies, should also promote the
coordination of FHA and HUD areawide water/sewer planning. Coor-
dination should take the form of a single planning document, jointly
funded, to meet the comprehensive planning requirements of both
HUD and FHA. In other words, areawide land use elements, popula-
tion end economic studies, and goals and objectives ordinarily prepared
to meet HUD’s “701” Arcawide Planning Requirements should also
be used to satisfy FHA and EPA requircments. In addition, whenever

* possible, HUD and FHA waterjsewer planning. should be timed

to coincide, allowing the areawide planning agency to prepare a

single areawide water/sewer plan to satisfy both HUD and FHA

requirements. _

The cost of developing the planning document should be shared
by both HUD and FHA whenever both agencies have awarded
pfnnning grants to the same areawicde planning agency. The cost to
cach agency should be prorated with FHA funding water/sewer
planning for rural areas and -communities under 5,500 population,
and HUD funding planning for the remaining urban areas in the dis-
trict not eligible for FHA funding.

These and other opportunities for interagency planning coordina-
tion should be carefully examined by the interagency committee
working to unify Federal planning requirements for functional water/
sewer-water quality planning. Such an approach should enable
EPA to work with HUD, EDA and FHA to build on existing planning
efforts rather than requiring the States and their nonmetropolitan
district agencies to ignore existing plans and begin developing an
entirely new planning process to meet EPA requirements.

Finally, efforts to unify Federal planning requirements should
also identify ways to present planning incentives to district agencies
and their member local governments. For instance, all four Federal
agencies should work to design planning programs which provide for
establishment of locally determined priorities through the planning
process, and which give assurance that these local priorities will influ-
ence the setting.of priorities by State and Federal agencies.

Strengthening the A-95 process

To effectively involve nonmetropolitan substate district agencies
in the water quality management planning process and to improve
Federal-State-areawide communication, it 1s recommended that EPA
and the States enconrage maximum involvement of State A-95 Clearing-
houses and/or State comprehensive planning offices (SP0Os) in all aspects
of water quality management planning.
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To more effectively employ the A-95 Clearinghouse process at the
State and areawide levels, it is recommended that EPA, 1in cooperation
with OMB, support a study to develop criteria and guidelines which
define and describe the optimal role of Clearinghouse agencies wn influ-
encing water quality management planning in nonmetropolitan areas.
Such criteria and guidelines for the effective use of the A-95 process
in water quality management planning should be based on evaluations
of the experience of State and nonmetropolitan Clearinghouse agencies
in administering the A-95 process.

Planning grants for nonmetropolitan districts

If water quality management planning is to be accomplished in
nonmetropolitan areas quickly enough to affect expenditures in the
timeframe envisioned in pending water quality legislation, it will
have to be funded on an accelerated basis. Therefore, it is strongly
recommended that: ’

Euvery effort be made to stimulate and fund Federal planning grant
applications from State designated substate district planning agencies
Jor_nonmetropolitan areawide water quality management planning.

Federal agencies supporting water quality-related planning should
be encouraged to increase their technical support for such planning,
as well as to coordinate their planning requirements and implementa-
tion timetables whenever possible. :

In determining priorities for Federal funding, EPA Regional offices
should carefully examine all noninetropolitan areas on a State-by-
State basis, relying on the assessments of district planning readiness
and nonmetropolitan water quality problems.

In those nonmetropolitan areas with specific problems distinct
from the usual water quality management lanning problems asso-
ciated with population growtl, ullocation OF waste loads, or oppor-
tunities for regionalization of municipal treatment facilities, EPA
should consider funding a “special problem area study’ on a priority
basis. Special problem™ area amenable to such an approach might
include pollution problems associated with agricultural, surface mining
or timber production, solid waste disposal, outdoor recreation, or
climatic and geological conditions. This type of functional water
quality planning could be funded with a small Federal grant, or per-
haps through other EPA categorical grants for research and planning.

fn addition, EPA should explore the possibility of joint funding
with other Federal program agency sources, such as SCS, the Corps
of Engineers, ASCS, the U.S. Forest Service, or through cooperation

with university Water Resources Research Institutes ‘Teceiving

. Federal research grants from the Water Resources Council. In some

=~

instances, EDA Technical Assistauce Grants can be used to examine
water guality problems in eligible areas where industrial development
or expansion is held back due to industrial pollution problems.

.Recommendations for an.information program

It 1s recommended that EPA support the overall objectives of water
quality management planning by establishing a nontechnical information
program designed to build understanding of the purposes and need for
cost-effective water quality planning and to prepare a technical handbook
on monmetropolitan water quality problems for use by substate planning
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agencies in Je’velop'ing the Nonmetropolitan Areawide Water Quality
Management Plans. ' o

State and areawide agencies should not continue to view water
quality management planning as another requirement that must be
accomplished in an expedient manner in order to receive Federal
construction grants. Any specific recommendation for improving or
implementing water quality management planning in nonmetropolitan
areas must be supported by a concerted effort on the part of Federal
agencies to inform the responsible State and local officials of the bene-
fits which can result from effective management planning.

Cost-effectiveness is a difficult concept to sell State and local gov-
ernments accustomed to working with Federal categorical grant
programs. The existing system has promoted an almost universal
attitude of “‘grantsmanship’” whereby State and local officials attempt
to maximize their Federal project grants. However, the States can
benefit from management planning by applying the cost-effectiveness
approach to State funds budgeted to match Federal construction 1
grants under Section 8 of P.L. 660. ' (

‘The States can also employ an effective management planning
process to complement existing regulatory and enforcement respon-
sibilities of State water quality agencies. The survey produced numer-
ous examples of the need to link water quality management planning |
with other on-going planning and development activities at the |
State level. The most obvious examples include planning for industrial
development, housing, water and waste disposal systems, outdoor
recreation and natural resource conservation and development. If
water quality management planning is not linked now to planning
for these and other related activities, the States will find their future
Policy nptions for water quality management seriously circumscribed.
The States must realize that if the present trend of reliance on regu-
latory controls and enforcement prevails, their funding priorities will
continue to be geared to remecdial solutions designed to maintain
water quality standards.

Management planning problems in nonmetropolitan areas. Officials
of most nonmetropolitan planning organizations also need to be
convinced of the desirability and necessity of their participation in
the water quality management planning process. They should be
aware of the potential impact water quality management planning
has on every aspect of their overall missions. Many nonmetropoiitan
planning staffs do not realize the impact water quality considerations
will have on the future economic growth and development of the area,
and the impact water quality managemcnt planning can have on
many of their current plans and programs.

In addition, nonmetropolitan planning officials need to recognize
the implications of their failure to dechop areawide Water Quality
Management Plans. If they abdicate their role in developing area-
wide plans, water quality planning for their area will be accomplished,
but by the State through the required river basin plans. The prospects
for achieving meaningful local inputs and for accurately linking arca-
wide planning and priorities with river basin planning will be seriously
diminished when substate district agencies do not have a major role
in the planning process.
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Finally, other incentives for planning need to be presented to non-
metropolitan planning agencies. In essence, the need for comprehensive
and functional planning has been sold to local officials on the grounds
that areawide goals and objectives should be determined at the local
level, and that priorities for project implementation will be locally
determined to achieve these goals and objectives.

However, the overriding goal of water quality management plan-
ning is the maintenance or achievement of water quality standards
which are set at a higher level of government—either State or Federal.
The immediate objective is the determination of cost-effectiveness
of Federal funds. Although local funds must also be committed to
support project costs, priorities for implementation are not locally
determined. In the words of -onc EPA Regional Office Planning Chief:

Implementation schedules depend on basin and interbasin
priorities, local funding capabilities, State assistance (if available)
and anticipated Federal revenues, primarily from Section 8 of
P.L. 84-660 as amended . . . . Water quality standards are the
mitial basis for designing facilities and a cost-effective implementa- -
tion of Section 8 funds should be the focus of the planning process.
(emphasis added)

This type of planning function may.be less difficult to sell to. metro-
politan planning staffs whose overriding mission often involves the
regulation and control of growth rather than the stimulation of growth
and development. Even in these areas, however, the planning function,
to be totally effective, must make provisions for local determinations
on planning strategies and project priorities.

Again, quoting from the same source on HUD planning procedures
and objectives:

Implementation periods (for HUD grants) are determined
locally and are a function of local growth cha-acteristics . . .
Typically, all communities who have complied with the HUD
functional planning requirements are of equal priority and funds
are allocated until monies are unavailable.

There is no easy answer to this dilemma. Clearly, EPA planning
must be concerned with broad water quality goals for entire river
basins, often at the expense of local priorities. To develop effective
areawide Water Quality Management Plans for nonmetropolitan areas,
however, some accommodation with local priorities needs to be made.
Until local communities and their areawide planning staffs feel they
have at least equal influence with State and Federal agencies in &
balanced intergovernmental management planning system, it is
doubtful that an effective water quality planning process can be fostered
in _nonmetropolitan areas. :

On the contrary, whenever local officinis and plaunning staffs view
the planning process as a tool which primarily benefits Federal and
State agencies in making allocation decisions within a larger statewide,
regional or national context, incentives for a realistic, locally oriented
planning function are removed and the planning process often becomes
& sterile exercise in grantsmanship. :
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