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GEOGRAPHICAL REDISTRIBUTION WITHIN THE
UNITED STATES: AREAS WITH DECLINING
POPULATION

TUESDAY, JUNE 6, 1978

U.S. House oF REPRESENTATIVES,
Srrect COMMITTEE ON POPULATION,
Waast iwgton, D.C.

The Select Cornmittee met, pursuant to noiice, at ¥:30 am, in
room 2337, Rayburn House Office Building, Hon. Dapniel K. Akaka
,(chairman) presiding. ) , )

Members in attendance: Mr. Akaka, Mr. Scheuer, and Mr. Stock-
"man. Staif present: Dr. Martin, research associate, Dr. Williams,
task force director, Dr. Bouvier, special consultant, Ms. Tames,

, research assistant, Ms. Stolp, research-ass;stant, and Mr. Lieberman,
intern. .-

Witnesses: Dr. Charles Leven, Dr. Julie DaVanzo, Dr. David
Birch, Dr. Roy Bahl, Dr. Anthony Downs. N 7

Chairman Araxa. This hearing of task force IV of ihe Select
Committee on Population will come to order. ,

Thie morning we will be receiving testimony on geographical
redistribution within the United States, and specifically on how it
affects areas with declining population. )

We are honored and happy to welcome Dr. Chzrles Leven, Dr.
Julie DaVanzo, Dr. David Birch, Dr. Anthony Dewns, and Dr. Roy
‘Bahl.

1 would like to inform you that we will receive your prepared
statements and they will be entered into our records in toto.

I would like for you to highlight your testimony with some brief
remarks of not more than 5 to 10 minutes. After all of you give
your testimony, we will have questions. So, there will be about an
'ﬁaur of testimony this morning. At this time let me call Dr.
Charles Leven as our first witness.

~STATEMENT OF CHARLES L. LEVEN, DIRECTOR, INSTITUTE OF

URBAN ANDREGIONAL STUDIES, WASHINGTON UNIVERSITY
[Prepared Statement in Appendix on p. 171.].

Dr. Leven. Thank you. The emergeice of population decline in
the United States in older and larger SMSA’s, standrrd metropoli-
tan statistical areas, is very recent and.has come to be kncwn as
metropolitan maturity. Maturity is seen as having three problems:
One, not enough jobs or at leasc not enough of the kind of jobs that
fit the skills' in the inner city; two, physical decay; and three, a
fiscal squeeze on local government, especially in the central city.

It is commonly supposed that a major reason that this matura-
tion has occurred is the redistribution of population to the so-called

(¢Y)
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Sun Belt. The Frost Beit, this line of reasoning w-uld lead, has
problems which stem from those who can afford to flee, fleeing to
the Sun Belt in increasing numbers, leaving in their wake a dwin:
dling and disadvantaged population. The cure is seen as a reversal
of the poulation redistribution.

An al'ernative explanation could be provided in the maturity of
the metropolis itself, which stems froin deeper economic and tech-

1:o0logical causes, with the redistribution being a result and not the
cause of the emergent maturity.

in an ultimate sense, there is some truth to both ‘explanations.
Activities mcve to people and people to activities. But the main

point of my testimony is that it is the maturity of metropolis which
primarily drives the interregional shifts in population much more
than the reverse. :

The tendency to see maturity as a manifestation of interregional
movement most likely lies in the recency of population decline.
Prior to 1950, ro SMSA—no major SMSA—had ever lost popula-
tion. From 1950 to 1960, only Pittsburgh lost population. Since
1970, many large SMSA’s have either lost population or have

ghown very, very small increases.

- " But the net outmigration from metropolitan areas is not new. It
has been typical of most of tne largsr areas, at least since 1950.
Until about 1970, however, the natural increase in population was

large er:ough so that we still saw significant net increases in total
population.

What is recent is the sharp drop in the rate of natural increase,
so that the population redistribution in respcnse to maturity that
has been with us for some time is then revealed much more dra-
matically by the net population decline: :

Now this counterview is based on the view of maturity as a very-
long-run and fundamental aspect of an emerging post-incdustrial
society for three reasons. First, the economic argument for expect-
ing a fall in the comparative advantage of large metropolises is a
forceful and compelling one. Second, the phenomenon of population
dispersal has proved to be very persistent. Third, the emergence of
maturity is pervasive throughout much of the developed world.

The most immediate artifacte of maturity are well known. The
most fundamental is the sharp rise in output per worker in manu-
factured goods compared to services. Even within manufacturing,
there has been a marked increase in the shift of personnel away .

. from goods handling to information handling.

Another artifact has been a fairly steady drop in the cost of
moving goods. First this was a drop in the cost of moving goods
between cities as the national railroad system was developed. After
World War 1, it was a drop in the cost of moving goods within cities
as the motor truck came into use. The cost of moving people fell
first with street railways in the 19th century and then again after
World War II with ‘widespread anto ownership and expressways.

The cost of moving information fell drastically with the telephone

and the radio, but these innovations did little to reduce the cost of

storing, processing, and retrieving information, which caine only
with the computier age of the past decade. 7

As indicated, these artifacts of post-industrial society are, 1

- think, well understood. 3o, too, is the resultant switch in the labor

-
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force from manufacturing to services. But what is not so well
understood is tha* the changes in technology which have been the
foundaticn of the move to a post-industrial society have themselves
led to a decline in the comparative advantage of the large metropo-
lis as a location for economic activity. Most basic is the reduction
in ilie need of enterprises for proximity to each other.

In the late 19th ~nd first third of the 20th century, it was much

- cheuper to move goods between cities and to move people to a

gingle central work location than to move goods around within a .

. city. 1t was very expensive to move information. This provided

_ cnormous advantages tor lorating production in the central district
. .of a large metropolis, near railroad terminals convenient to local
. transit and, most important, near the many other enterprises with

which goods and messages had to be exchanged trequently or in
large vclumes. ( '

The fyrmation of a great metropolis, of course, is the product of a
numbe. of pulls and pushes, the scale economies in production
being only one. The other major pull is advantages in consumption
of things like symphonies, zoos, medical centers, and so on. Many
of these are still most easily available only in major cities, but
television and other media have lessened the need to go to the city
to get them. It is not really necessary to live within any very close
distance to do so, even for occasional trips tuat have to be made.

Another consumption advantage is simply the greater range of
goods in a metropolis. This continues as an important feature of
metropolitan life, but with cultural homogenization and cheaper
information flow it has become a weaker pulling force. .

Finally, a traditionally very important advantage of metropolis
was the much greater rauge of job opportunities available. This
meant that the metro resident was less likely to migrate as a
consequence of job loss and that his children could also form fami-
lies more easily in the same community. 7

Again, these advantages persist, but, like the others, they are
weaker, much weaker, especially as the growth of the nonnuclear
family has reduced the importance of geographically based kinship,
a=d as the reduction in average family size has made intercity
migration much less of a problem. 7

While all the forces pulling people seem to have weakened, the
push factors have stayed the same or become stronger. Chief
among the push factors is congestion diseconomies. No break-
throughs have occurred to lower unit costs of providing municinal
services. If pollution problems have not become worse, at least the
levels of degradation we will tolerate have been reduced. We have
come to insist that the economically deprived at least not be de-
prived in their receipt of public services. Thus, the fiscal attractive-
ness of metropolis also has diminished.

At the same time, security outside the home has become more of

a problem in metropolitar: areas, at least fer the middle class,

providing yet an additional push.
In 1901, H. G. Wells wrote and I "uote:

We have heard so much of the “problem of our great cities” * * * the belief in the
inevitableness of yet denser and more multitudinous agglomerations in the future iz

so widely diffused, that at first sight it will be theught that no other motive than a
wish to startle can dictate the proposition that not only will many of these railway-

&
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begottan ‘giant cities’ reach the maximum in the commencing century, but thal in
all probability they * * * are destined to guch a process of dissection and diffusion
as to amount almos’ to obl tion, go far, at least, ns the blot or <he mup goes,
within a mensurable space of years.

So at least for someone with he vision of Wells, these forces
could be seen in embryonis form s long ago as the beginning of
the century. )

The dynamic by which diffusion segins, an outward spread of
population from metropolis with a flattening density gradient, also
reaches far back in time. As early as the Census of 1810, when we
tabulated figures for metro districts for the first tirne, in almost all
cases net movement from core to periphery was occurring.

The symptom of maturity in operation, net outmigration from
the metropolis itselff—from the entire SMSA—also reaches back
further than commonly supposed. it is hard te see in the 1930’s and
1940’s- because of the outmigration that was occurring anyway
during the Depression and because of the need to assemble people
for war production during the 1940’s. Qutmigration has certainly /

- been oceurring since World War 11 and, with sufficient retabulation :
of data for the 1920’s, I would guess that we would find that it was
happening in the 1920’s as well. .

In any event, what seems clear is that the forces leading to
dispersal of activity from metropolis have been with us for a long /
time. They are based deeply in the technology of transition from
industrial to post-industrial society and they have been progressive-)
ly reinforced by technological change. This is in sharp contrast tg
the notion that the northeast and central regions are having prob-
lems due to regional redistribution of population, mainly in re-
sponse to a search for the sun and other environmental amenities.
This does not mean that people are not moving South and West,
but they have been doing that since the beginning of the Republic.

What is not new then is the spread of people and activities from
the core to the periphery of SMSA’s, the net migration of popula-
tion from larger metros to smaller urban areas, and the spread of .
population South nnd West.

What is new is that reduced birth rates have made Lhese move-
ments more obvious, that declining SM5A’s have had to adjust to /

absolute and not just relative decline, and that nonmetropolitan
areas and not just smaller SMSA's are showing net growth for the
first time in this century. L
Within this pattern, the fundamental role of maturity seems /
clear. Despite continued inmigration to the South and the West, .
central counties of SMSA’s with over 2 million people in the South /
and the West showed net outmigration from 1970 to 1973 and an/
even larger net outmigration from 1973 to 1976. Inmigration to
central counties in southern and western SMSA'’s that have popu-
Jations of one-half to 2 million was modest and diminishing in the
1970’s. In the northern and central regions, central counties in all
SMSA-size classes lost population, but the bigger the SMSA, the
more loss there was from the center. 7
" Perhaps the strongest reason for believing that it is maturity
which is producing redistribution, rather than the reverse, E the
pervasiveness of the phenomenon. It is observable with less i tensi-
ty but roughly similar outlines in Canada. It is readily appa}*ent in

9
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the United Kingdom. Between 1:61 and 1974 tiie 12 largest conur-
bations lost 7 percent of their population while the Nation was
growing by 14 percent. This was not associated with any broad
regional shift and certainly not with any shift that can remotely be
associated with the lure of the sun, the seashore, or other natural
amenities in the British Isles.

The relative economic losses of larger metro areas are also ap-

“parent through much of northern and western Europe, especially

Scandinavia, Holland, and West Germany. Here, too, what were
only relative differences in fairly rapid growth have been made
much more visible and even turned into declines in some instances
as birth rates have fallen.

But the point should be emphasized that it is longrun technologi-
cal change which has produced maturity and the sudden drop in
the birth rate which has made it so visible and so vexing.

The outline for these hearings indicates, and I quote from the
outline I was sent:

* = * the Federnl Government faces the two dilemmas of whether or not to
promote balanced national growth by influencing popul~tion redistribution and of
whether to aid individuals and/or areas.

Well, it has been the purpose of my testimony to indicate that
meeting human needs in declining areas by reversing population
redistribution, however desirable it might appear, is unlikely to be
very effective. The technological and economic forces that would'
have to be overcome are powerful; they are persistent; they are
pervasive.

There is no douht that there is a regional dimension to the
phenomenon of maturity. The larger SM5A’s which are most sub-
ject to maturity are mainly in the Northeast and Central regions;
and older, more compact SMSA'’s are more vulnerable. .

In addition, the regional dimension is important in the economic
adjustment to secure income convergence, but the regional dimen-
sion of per capita income redistribution seems|in large part an
incidental aspect of what is really redistribution from high to low

. income counties in general.

I find it somewhat ironic that public interést in influencing

regional population redistribution is occurring at just that point in
time when real progress in adjusting to maturity seems underway.
Thanks mainly to rising relative prices of new housing, decay and
abandonment of inner city and near suburban/properties is abat-
ing. Obviously, no one likes the rising cost of new housing, but it is
unlikely that older housing could have become more attractive

" without the rise having occurred.

Similarly, many will be inconvenienced and some may suffer as a
consequence of the sharp cutbacks in local public- sector employ-
ment that are underway, but the prospects of widespread local
fiscal collapse have seemingly been eliminated, _substantially at
least, by a willingness to cut back on services. Even crime rates
have shown recent real drops in many major cities.

One of the problems of the mature metropolis does remain, how-
ever, and seems stubbornly resistant to change, and that is the
mismatch between the skills of the disadvantaged innercity poor

‘and the jobs available to them. Here, too, there is an observable
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regional dimension. Disadvantaged and minority populations are
more concentrated in the cores of SMSA's.

Correspondingly, policies aimed at aiding individuals and areas
directly rather than uchieving balanced national growth will have
a regionally observable dimension, after the fact at least. But that
is far different from seeing the problem of the urban disadvantaged
as a reflection of the emergence of regional imbalance and seeing
the improvement of their lives as Jying in the reversal of that
imbalance.

In the United States, at least, the problem of meeting the em-
ployment needs of the disadvantaged is further complicated by the
consideration that not just jobs, but jobs that are meaningful and
can compete with welfare possibilities, are needed.

In fact, the major thrust of the: President’s urban message seems
to be that we must fix things up in the cities so that things can be
better for the poor who live in them. And just as the phenomenon
of maturity is not peculizrly A merican, neither is the apparent
desire to treat the associated problem of skills-jobs mismatch in the
inner city as soluble through geographic redirection of economic
activity. I refer you to the recent debate on the inner areas bill in
the House of Commons with regard to an attempt to achieve pretty
much the same thing through a redistributive mechanism. .

But what this hope really comes down 10 is the hope that enough
economic activity can be enticed back to the mature metropolis to
make life meaningful and rewarding for those who are there. At-
tempts at promoting this are perfectly appropriate and can do
much to ease the adjustinent whic: will be needed as maturity
takc.. deeper root.

But the needs of the disadvantaged aresimply too pressing and
too serious for us to bzlieve that they can f)e made to go away as a
consequence of some regionally redistributive sleight of hand.
There is just not enough of the right kindlof pie to go around. For
the most part, “meaningful jobs in the private sector’” mean indus-
trial jobs when we are dealing with low-skilled workers whe expect
more than minimum wagdes and prospects for ad rancemant. By
1975, there were 2 million fewer manufacturing jobs than there
were at the beginning of the decade. \ R

If we are to provide meaningful opportunitiés for the urban
disadvantaged of the north and central regions by more carefully
balancing manufacturing, this iz going to have to mean absolute
declines for the South and the West, barring a return of industry
from Southeast Asia. ! o

There is an alternative, of course; namely, gelting those trapped
in disadvantage to be able and willing.to bake more of the right
kind of pie. In part, this may produce. some turnaround in the
mature metropolis. [n part, it may bring people back to the central
and northeast regions, but:it also might just mean that many more
of 'the presently disadvantaged will wind up in suburbia, ex-urhia,
or small towns, or maybe the poor themselves will simply head
south and west in large numbers.

Just how to make those with deprived backgrounds, low- skills,
and frustrated motivations more productive is not the subject of

' these hearings, but it does seem clear that this is unlikely to be

achieved by something called “balanced national growth.”
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. On the other hand, if some way can be found to deal effectively
mth people and specific localities in economic need, metropolitan
America in general, even with maturity, is likely to dc: quite nicely
without elaborate new initiatives aimed at balanced growth as
such. Thank you.

Mr. Axaka. Thank you very much, Dr. Leven. Dr. DaVanzo,
please.

STATEMENT OF JULIE DA YANZO, ASSOCIAT ECONOMIST,
RARD CORP.

[Prepared Statement in Appendix on p 186.]
Dr. DaVanzo. As Dr. Leven noted, with birth rates falling, mi-

gration has become increasingly important in determining whether - -

areas grow or decline in population. The changing head counts
have important consequences for localities because their derived
revenues, as well as their representation in Congress, are based on
the size of their population. Migration affects not only the number
of people in an area but also their composition, with important
consequences for the size of their tax base and their public service
demands.

My testimony focuses on the HhsraLterlatxcs and motivations of
people who move. I will address the following questions: What are
the demographic \:haracterlstms of migrants? Which members of
the labor force: are most mobile? Are unemployed. workers more
likely to move'than cmployed workers? Do local labor market
conditions influence migration decisions? Do hlgher welfare bene-
fits attract migrants? Are people who actually receive welfare more
or less likely to move than those who do not? How might a Federal
income maintenance program affect popu.ation redistribution?
And, finally, how could public pahcy render migration more effi-
cient for individuals and areas? °

In preparing this testimony, I have drawn on a number of stud-
ies done at the Rand Corp. supported by the National Institute of:
Child Health and Human Development of the Department of
Health, Education, and Welfare, the Employment and Training
Administration of the Department of Labor, and the Economic
Development Administration of.the Commerce Department.

Since the main concern in these hearings is with geographic
redistributicn of the population and with deghmng and growing
Aareas in partic:lar, I will focus in this testimony on migration—

moves from one labor market area to another—and will not talk
about local residential mobility, which is more frequent but tends -
to reflect mainly housing adjustments. .

Migration is.a highly selective process. The personal charactoeris-
tics of migrants differ considerably from those of nonmigrants. The
typical migrant is in his or her twenties. A large number.of mi-
grants nre completing their schooling, entering the labor:force, .
entering or leaving the Armed Forces, marrying, and forming fami-

. lies. These activities predispose these people to move frequently
until they are well into their thirties. :

The typical migrant has 2 years more education than the typmal
nonmigrant and is more likely .to have a salaried professional
occupation or to be in another type of WhltHDllar occupation.

i9



For labor markets, migration is an equilibrating mechanism.
Evidence suggests that migrants do generally move from areas
“where jobs are scarce or wages are low to areas offering brighter
prospects. ) .

Unemployed workers, as well as those ‘who say that they are
dissatisfied with their jobs, are indeed more likely to move than

people who are apparently satisfied with their current employ-

* ment. However, the unassisted migratory response to unemploy-
ment is sometimes weak and uneven. It is weak because the people

—who are most prone to unemployment—those with low education

andbe_%ow skill levels—are the people who are intrinsicaliy least
mobile. ' S
Evidence suggests that, in addition, what may really prevent
unemployed workers from movipg is lack of awareness of their
choices. A survey in the mid-1960’s showed that many residents of
depressed areas felt that conditions in their current area of resi-
dence were as good or better than those i1 other areas.

Nevertheless, a recent Rand study finds that unemployed per-
sons are more likely to migrate than employed persons, that they
are more likely to leave areas with high unemployment rates than
areas with low unemployment rates, and that they-are responsive
to opportunities elsewhere., 7
" Unemployed workers who are recent arrivals to area are
especially likely to migrate again. Many of them return to the
locality they recently left. For many of these return migrants, it
appears that the undesirable consequences of one move become the
. causes of the next. B o

The problem here may lie in Careless planning of the initial
move. Often these people base their decisions on limited and imper-
fect information. Evidence suggests that they often have no infor-
mation about- the place to which they move before they arrive
there and that they chose that place because it was a place where
they had friends and relatives. Perhaps their limited financial
resources necessitated their restricting their range of choice to -
places there they had friends and relatives so that they could rely
on these friends and relatives for room and board while they
looked for a new job in a new place. : ,

These findings, though not definitive, are clear enough to suggest,
a potential role for public policy. That role would be to'strengthen
the economic effectiveness of migration by enabling unemployed
potential migrants to plan more effectively and by supplying them
with information to broaden their range of choice of _potential -
destinations considered. _ 2

Several experimental relocation assistance programs have dem-
onstrated that many unemployed workers who are willing to relo-
cate can be helped to find jobs and increase their earnings else-
where, . : Do, " ;

While some policies, such as relocation assistance, might affect
migration directly, others may have inadvertent influences. There
is considerable controversy over the question of whether welfare.
influences migration. For example, it_is widely believed that low-
income persons go to places like New York City as welfare seekers,
drawn there by the generous levels of public assistance. A recent
Rand study reached a contrary conclusion. It found that needy



newcomers start using the welfare system only gradually and that
their delay in doing so is more easily interpreted as due to discour-
agement in finding work rather than to a prior motivation to move
to New York deliberately to claim welfare benefits. Findings from

other independent studies corroborate thiy point—that the welfare-

seeking migrant is largely a myth.

~If anything, -actual receipt ‘of public aspistance seems to reduce
the migration of pdor families, suggesting that welfare recipients
tend to pile up in cities not becauge of hifh inmigration there but
because of low outmigration.- T

~ Analyses of- the Seattle-Denver, and Gary Income Maintenance
. Experiments suggest that the introduction)of a negative income tax
type of income maintenance program may increase the geographic
‘mobility rates of recipients. It appears that! receipt of such pay-
ments eases the financial constraints on moving and enable fami-
lies to consider a wider range of alternative destinations than they
might have otherwise. In the Gary Experiment, families rec iving
experimental payments were somewhat more likely to move fur-
ther from Gary than families not receiving such. payments, to move
to Jarge urban centers, and to move.to places where they had not
lived before or to places where they had no friends and relatives.
~ All in all, the body of research evidence suggests two things. One
is that for the majority of people who move migration seems to
work ‘well. Migration not only improves the lot of these individuals
" by increasing their earnings or lessening their likelihood of unem-
ployment, but also generally has. benefic al effects on the areas
involved by transferring labor from areas where jobs are scarce or
wages low to areas having the opposite cha -acteristics.

Where private market forces seem to he directing migrants to
and from the correct places and benefiting the individuals who
move as well, there seems to be little need \for policy to tinker with
a mechanism it probably cannot improve.

However, there is a’small subset of migrants and areas who do
not appear to benefit from migration. Some less-advantaged citi-
zens appear to base their moves on limiteéd ipformatior. They.do -
" not prearrange jobs, often they do not have information about the

place to which they move before they arrnive there, and they fre-
" quently restrict the range of potential de tinations considered to

those where they have friends and relativgs. In these cases finan-.
¢ial relocation assistance and information about alternative labor
markets might enable these individuals tod broaden their range of
choice and to.make moves that -are likely to be more successful for

them and for the areas that they jbin., o

A more difficult problem is the potential detrimental effects of
migration on certain areas. As the most productive members of a
labor force move away because of the selectivity of migration, areas
with few worthwhile employment opportunities (declining areas)
are left with a labor pool of diminished pdtential. What begins as
an economic adjustment can over time hecrme a leaching away of

local human capital. The tax base erodes and the public service

demands do not shrink. _ ' L
Areas experiencing rapid growth present other problems. As in

the case of declining areas, the problem stems from the fact that .
the social costs and returns of migration are sometimes different




from the private ones. Whether an area should be allowed to
restrict entry of in-migrants who wish to live there is a question
with important ethical, legal, and economic implications and has
no easy answer. § , ,

With the possible exception of relocation assistance, there seems
liftle need for public policy to try to influence inigration directly.
However, there does seem to be a need for increased awareness
that many government programs may affect population redistribu-

tion inadvertently. For example, interstate highway growth in the
_ South is often suggested as one reasor for that area’s recent
growth, as were aerospace programs for the West’s growth in the
previous decade. State differentials in welfare benefits may have
some influence on migration, although not as large as many people
believe. Welfare reform, the equal rights amendment, and other
programs currently under consideration may also inadvertently
affect individuals’ costs and benefits of migrating and, in so doing,
affect their likelihood of moving and their choice of destination.

" 'Mr, AkaKA. Thank you very much, Dr. DaVanzo. May we call on
Dr. Birch? S 7 .

STATEMENT OF DAVID L. BIRCH, DIRECTOR, PROGRAM ON RE-
GIONAL AND DEVELOPMENT CHANGE, MASSACHUSETTS IN-
STITUTE OF TECHNOLOGY

[Prepared Statement int Appendix on p. 202.]
Dr. Birct. Thank you. In my prepared statement, 1 covered three

main areas. First, I tried to describe some of the things that
* seemed to be happening; second and, I think, more importantly, 1
described how these things are happening; and, third, I discussed
what a reasonable response might be. )

Regaiding what 1s happening, I think Professor Leven summa-
 rized much of what I would have said very eloquently and I see no
* point in repeating it. The redistribution c:? population out of metro-

politan areas, the decline in the birth rate (and, therefore, the
unmasking of that redistribution), and the spread of the networks
of various kinds (telecommunications, highways, and so forth) have
all had a big effect on the thinning out of cities and, now, of whole
metropolitan areas.. : . e
I am more interested in how it is happening and 1 would- like to
:spend a little time on that. We have gone into fairly«microscopic
detail in summarizing the processes, by which the change is taking
-place. We have built up a file of 5.6 million business establishments
and traced their history over a T-year period. We have also built up
a-file of 1.5 million members of ‘the .workforce and every job.they
have held over an 1l-year period. So we can watch the processes by
which jobs and people are changing. - :
Starting with businesses, “we realized that there are only six
. 'ways that jobs can change in an area. Firms can either be born or
die (in other words, they can be formed or go out of business), they

can expand or contract, or they can move in or they can move out.
These are the only ways that employment change can take place.

We found a number of interesting things by 1mkin'% at firms one
at a time rather than looking at them in aggregate. The first thing
we found was that virtually no firms migrate long distances. There .
were a few textile companies, a few shoe companies, a few apparel
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_companies in the early and middle 1950’s that did migrate. in the
sense of picking up their belongings and moving south. That has
not been repeated. And, ever since, say, 1960, migration of firms
has been virtually negligible.

. Mr;? {STDCKMAN—, Are you talking primarily about manufacturing
1rIs!

Dr. Bircu. All firms. K

Mr. StockMAN. This would include construction, retail, fi-
nance—— .

Dr. Birch, Correct. Virtually no firms migrate from one area to
another. They tend te move within cities, mostly short moves. They
do not tend to move across metropolitan area boundaries. Further-
more, the inflow is counterbalanced by an outflow. The two are.
nearly in balance. )

Second, we found that the losses of jobs—ignoring outmigration,
because it does not amount to anything—through the death and
contraction of firms are more or léss the same everywhere and are

fairly high. If you sum up the job losses due to contraction and/or
the death of firms in combination, it amounts to about 7 percent of
the job base every year, regardless of where you are. It does not
even vary much between central-city and suburb and it does not
vary much between Buffalo or Syracuse and Tucson or Phoenix or
. Ft.Lauderdale. New York City is not losing more jobs per year due
to these reasons than any other place. That surprised us somewhat,

but job losses do not seem to be a spatial phenomenon. CL
_ Therefore, all of the net change which is relected in the aggre-
gate statistics of decline is attributable to” where new firms are
established or existing firms decide to expand. That explains all
the difference. If they expand or form at the rate of 3 percent a
_____year_and decline at 7 percent, there is a net'loss of 4 percent. If
" they expand at 10 percent a year and decline at 7 percent, then
"“there is a gain of 3 percent. It is that process that we then began to
study carefully. :

It seems that .most of the job creation is done by younger iirms
and by small and middle-size firms headed primarily by independ-
ent entreprenetirs, not by large corporations. It is not the’ large
multibranch corporations that are having the major effect on dif-
ferential job creation. )

The key to the spatial growth, therefore, is finding out where
© these entrepreneurs want to set up shop. They seem to be following
a complex pattern. The pattern reflects a mix, I think, of living
preferences as well as the cost of doing business. Many of them are
locating in low labor cost areas in the South. Others are in Florida,
Texas, Arizona, Colorado, and California, which are very high cost.
areas. The labor costs and transportation -costs are higher in these
places than the nationalvaverage. You certainly cannot argue that :
.these areas are stealing firms from the Northeast on a cost basis.
They are obviously offering something else. It'could be argued that
_they are offering a climate, a lot of recreational opportunities, and
a good physical environment and low-density living; but not all of
the places that are growing are the typical, “sun and sea’ kind of
places. They are places like New Hampshire, Maine, and Vermont.
They are upstate Michigan, northern New Jersey, sections of Colo- -
rado, and Idaho. : : L
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~ So the pattern is almost countermetropolitan rather than Sua
Belt versus Snow Belt. In fact, the last time I looked at the num-
bers, 8 of the 20 most rapidly growing States in the United States -
were in the Snow Belt, not the Sun Belt. This is in percentage, not.
absolute, terms, but I think it is important to recognize.

Population, of course, is following much the same’ pattern. We
have a highly mobile nation. It is not at all uncommon for 8 or 10
percent of the population of an area to turn over annually, and
that gives us a lot of chances to adapt to change. And, as Professor
Leven has pointed out, the response of people in the northern and
 midwestern cities has been. to capitalize on the ‘entrepreneurial
moves and to go where the entrepreneurs are going. -

If vou want to think about a response to this transformation—

and I think it is a major transformation—I think the first step—

and again I would 4gree with Professor Leven—is to recognize that

such change is taking place, that it is under the influence of very

strong forces, and that it is not likely to go away. I do not think

there is any notion of reversing what we are talking about. ,

 The second step, T think, is to realize that it is not necessarily
bad, We are so hooked on growth as " concept, that we have come
to assume that it is essential in our L spulation. I do not think that
is necessarily true. 7

' As we interviewed and talked to people, they almost uniformly
preferred lower to higher densities. It is hard to argue that there is
_any advantage in the extraordinarily high densities we have built
up in many of our cities arid metropolitan areas.

The argument that decline-—population decline or employment
decline—creates a fiscal crisis does not seem to hold very much
water. Terry Clark at the University of Chicago has looked careful-
ly at the causes of fiscal strain on city governments, and there
geems {0 be no relationship at all between the rate of growth or
decline of a city and its fiscal problems. o 7 .

New York is a big city and it is having fiscal problenis, but that
does not extrapolate out to most places. Pittsnurgh is a favorite-
example because Pittsburgh ‘has been declining the longest, it has
been declining the most, and it is in fiscally better shape than .
. many other cities. Pittsburgh did what it had to do in order to keap
itself in good fiscal condition, and there are many other cities, like

- Schenectady, in the Northeast that have done the same thing.

‘Mr. StockMAN. What was: that? o S

“Dr. Birc. What was what?

"~ Mr. StockMaN. What did Pittsburgh do?

Dr. BircH. Well, according to Professor Clark, for example, in
one 2-year period Pittsburgh diminished its municipal employment
by 25 percent through attrition only—by nonreplacement. I think
they have taken a fairly har'| line in some of the negotiations with
the municipal urions. I think they are also doing a lot to revitalize
their downtown. From what I gather, they -are still revitalizing it

at a fairly substantial clip. So Pittsburgh’s downtown is in increas-
ingly better condition, its fiscal health is quite good, and it is one of .
the most rapidly declining cities in the country.

I would not argue that decline is easier to manage than growth. 1
am, simply, arguing that it is manageable. It is not easier political-
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ly; it, is hard. The mayor of Pittsburgh went through a very rough
period when those employees were not rehired.

1 think, as we learn to live with decline, our main goal should be
to help people who cannot adapt t decline, rather than the places
think we are going to turn decline around, but I think we can doa
lot to help the people who are caught by it. I think the elderly are
a classic example of people who are not mobile and who do not
change easily: The poor, the undereducated, and the undertrained
are another group that Julie DaVanzo mentioned as having nar-
rower horizons and probably less opportunity to seize options else-
where. I am not exaclty sure how, in the complex of Fed::al
programs, to cope with these groups. A moving allowance of some
kind might be an interesting idea,

Another idea that I have toyed with would be a set of national

payments, rather than local payments, for welfare, income mainte-
nance, unemployment compensation, and health care. Many of the

that.are experiencing it. I think that should be our focus. Idonot -

people caught in municipalities of one kind or another are caught

there because of an affiliation with the municipal government from
* whom they receive their support. If those payments came from
something like the Social Security Administration rather than
coming from a local municipality, as Dr. DaVanzo pointed out, that
might enormously increase the ability of people to move from one
place to another while having a source of funds in the process. It
would become in effect a form of moving allowance.

At the samc time, I do not think we-should do things that
accelerate decline. The faster decline takes place the more difficult
it is to adapt to it. Much state legislation at this point is enormous-
ly perverse in this régard. My favorite example is to compare
Massachuseits to New Hampshire, in both of whose backyards I sit.
Maessachusetts is declining.and New Hampshire, right next door to
it in the North and in the Snow Belt, is booming. In fact, at one
point in the early. 1970’8 southeru New Hampshire was growing as
tag' as Florida. : L ,

_ When you ask ‘entrepreneurs in New Hampshire why they are in

New Hampshire and riot Massachusetts, they immediately give you
the same list every time. The list includes the fact that there i8 no
tax loss carryforward legislation in Massachusetts. An entrepre-
neur who starts up a business in Massachusetts gets taxed at the
full rate the first year he makes a profit regardless of the losses
- incurred up to that point. - : ) ‘

The Massachusetts uxiemplpymentVcomlpensaticrn system is v',ér’y_

punitivé; as is the workmen'’s compensation system. The personal,

income tax.is very offensive to managers, and it is managers who
are making entrepreneurial location decisions. The sales. tax in
Massachusetts is considered to be very onerous. There is a lot of
- very similar antibusiness legislation in the cities. If places like
Massachusetts are going to decline gracefully, I think they -are
going to have to tip the balance back in favor of the entrepreneur

before the entrepreneuts are all gone. And a lot of them are going.

" Also, I do not think we can ignore the esthetic side of things. If
we are going to hold any entrepreneurs and'workers in cities over
the next decade, cities are going to have to become more attractive

places to live. Professor Leven pointed out that rising housing costs
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are beginning to affect the quality of the central city housing stock.

I think that is very important. But, -also, in Boston, where I come
from, projects like the Waterfront Park and the Quincy Market-
place have had a iremendously positive effect. 1 was very suvprised

to read the other day that as many people visited the Quincy

Marketplace last year as visited Disnevland. That is at least as .
important to the city of-Bostor, as the revitalized French Quarter is

. to New Orleans. : ) .

In sum, I think we are going -to have to stop thinking about

decline as a bad thing. We are going to have to learn to live with

it. We are going ‘o have to figure out how to help those who
cannot. And, we are going to have to figure out ways to turn what
remains into an asset rather than a liability. )

" Moon” Landrieu, the recent mayor of New Orleans, nut it as

succinctly as anyone when he said, /If you happen to have a lemon

on your hands, you might as well learn how to make lemonade.” 1

think we have to spend the ‘next several years learning how to

make lemonade. Thank you.. \ = ) S
Mr. AxakA. Thank you very much, Dr. Birch. Dr. Bahl? Oh, L am

gorry. Dr. Downs? y , ,

Dr. Downs. 1 vrill defer to Dr. Bahl. He precedes me in the
alphabet as well as in many chg\f ways. -
Dr. LEvEN. In age. ]
Dr. Downs. Indeed—all kinds of things. _
: {

STATEMENT OF ROY BAHL, DI_RECTOR, METROPOLITAN STUD-
IES PROGRAM, THE MAXWELL SCHOOL, SYRACUSE UNIVER-
sITY . o .

‘[Prepared Statement in Appendix on p. 268.]

Dr. BauL. I will be brief. My written statement is 8 summary of
work that has been underway at the Maxwell School the last 4 or 5
vears, financed by the National Science Foundation, HUD, the

e%;aftment,of' Transrortation, and the Ford Foundation. What I
will do now is summa: ize some of the results of that work.

I would liké to make three points about the relationship setwoen
pggulation decline and the. fiscal problems and outlook ior large
urban governments. I would like to talk for a moment about the
nature of the fiscal effects; I would like to juggest the concept of an
overdeveloped public gector, which I think characterizes State and
local governments in the Northeast; and, third, I would like to talk
about-what might be a reasonable set of policy directions that the
Federal Government might take—perhaps ‘what1 would have put
into a national urban policy. '~ "~ : ) )

" First, on the question of fiscal effects, you are well acquainted
~ with the kinds of population losses that have gone on in the North-
: east and parts of the Midwest and with the compositional changes

that have occurred. Conventional wisdom' really says something’
like, “As you lose ‘population; on one hand there ought to-be
opportunities for reducing public expenditures by large city govern-
ments, and, on the other hand, the compositional changes ought to
drive spending up because you have a residual of higher cost citi-

"+ gens left in the urban area.

T would suggest that this is not as true an explanation for the
increase in expenditures as is the fact that the cost of public

T .. \



services continues to rise irrespective of what happens to the com-
position of the population, that public employee wage rates are
sensitive to the rate of inflation, that pensic. ~d fringe beneiit
costs are costs which many urban government- ~ked into, and
that today’s debt service costs are the results nitments made
‘long ago. There is not much controllable a. .uere is not much
response in local government budgets to vhanges in population
composition.

On the revenue side, population loss itself is not bad for the tax -

. bass, What is bad is the kind of job loss that has gone with it. My
colleagues and I tried to estimate the revenue loss implications of
the loss of a job resulting from the outmovement -of a firm from
New York City at the time of the fiscal crisis. We found that the
loss to miunicipal revenues was about $300 per job. Now, if the
number of jobs in New York had grown at the national rate from
1965 to 1975, there would have been & million more jobs. A million
. jobs.times $800 per job is pretty close to the city’s deficit at that
* time. Sc the effects of population decline and job loss on the public
finances of a city are tremendous. -
The second point I would make about fiscal effects is that we
cannot think only about interregional migration. What we often
- hear about are the characteristics of interregional migrants. That
paints a bad enough picture for the fiscal outlook for cities; but’
then, as David Birch pointed ou* most of the job change has not
occurred because of regional migration buti because of firm death
and city-to-surburb migration. City-to-suburb job loss is important
because, even in declining regions, the overall loss or decline in the
~ tax base in metropolitan areas is not as great in the suburbs as it
is in the cities, and because the constituency in the State legisla-
ture continues to build in favor of that suburban interest and
. against the central city interest. ) 7 )
My second point involves the concept of an “overdeveloped” -
State. What has happened—if you look at the rate of growth in
personal income or jobs—is that the southern tier of States is
growing around one-third faster than the northern tier of States.
Take a particular case, my:own State of New York. Over the last
decade one would have expected to find a response in the growth in
public fevenues and public expenditures which would have been
parallel to eccnomic growth—about one-thira less than the rest of
the Nation. What you actually find is that, to the contrary, in New
York and in the northern tier of States, general revenues raised
from their own sources grew atabout the same rate as in the rest
of the country. There was no adjustment to the slower economic
groerth that was occurring. S ) o
" As a result, you get a case of an overdeveloped public séctor.
New York State has a per capita personal income that is about 9
percent .above the naticnal average, excluding transfer payments
and not adjusting for cost of living differences, but expenditures of
State and local governments in New York on a per capita basis are
about 50 percent ahove the national average. The public sector ig
simply overdeveloped. As a result, there must be some kind of
‘adjustment at the.State and local level to bring about a better
balance between the capacity to spend-and the actual level of

spen\gli;jgi
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‘Now the problem is really complicated by the fact that the level
of public services which must decline is already among the highest
in the United States. How do you bring about that kind of decline?

Mr. Stockman. Can I interrupt just one second, Dr. Bahl? Are

ou saying that the.economic base was growing slower in New
ork City and other typical central cities but that the rate of

revenue collections from their own sources was growing equal to

_the national rate?

Dr. BanL. No, I was talking about New York State.
. Mr. SrockMan. OK, New York State. E ‘
Dr. Baur. Well it makes a big-difference, I think. I took New
York State and I aggregated all State.and local governments in the
State and I compared it to the same aggregation in the resi of the
country. e , v : -
Mr. StockMAN. Revenue collections were growing at an equal or
a parallel rate, but economic hases were growing at a less than
average rate. - : '
Dr. Banr. That is correct. . :
. Mr. SrockmaN. That implies that the tax rates were rising.

. Dr. BanL. That is right. -

Mr. StockMAN. Wouldn't you conclude that that exacerbated the

- outflow of economic activity?

Dr. Baur. Certainly. What happened was that by the end of that
period that I was talking about the level of taxation in New York
relative to.personal income was far and away the highest in the
country. . ) o

The rest of the story is that whether or not we know for sure-
that high levels of taxes cause firms to move or not, businessmen
say that they do and State and local gevernment officials believe
that is true. It may be. : L T
~ In any case, what happens in New York State is that there is to
be a reduction in the personal income tax, because this tax is
thought to have particularly undesirable -effects on :the location
decisions of businesses. The situation then becomes one of a State
with a very high level of public services and a very high level of
taxes having to reduce both in order to remain competitive. ’

The problem is how to do that when more than: half of the fiscal
decisions in the State are made at the local government level. This
leads me to a couple of comments aboutwhat Federal policy might
be in this regard. -~ = | / o

First,-] would ‘argue that-there is a transition period underway; .
that it is going to last for awhile; that the emptying out of popula-
tion and jobs from cities has not finished; that States like New
Vork and other States in the Northeast are becoming the average
States in this sountry and will be the average States very soon; and
that their public sectors have to adjust to an average level. )

All of “his is premised on the fact that you cannot have very
high levels of taxes and be competitive. Bui there is a danger. The
danger is that if taxes are important and you want to affect indus-
try location decisions, you probably ought to cut personal income
tax. If it is-true that any tax affects industry location decisions, I

. would guess that it'is that one. So I think the Governor of New

York has made the right choice in:terms of the tax to reduce, but

. that is the most progressive tax in the system. The kinds of reduc-
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tions that are likely to have a pomtlve effect are reductions that
will alter the distribution of income in the wrong way.

. Moreover, you cannot cut taxes without cutting spendmg So
whe*e do you cut spending? Well, many States in that region spend
sbout two-thirds of their total on health, education, and welfare. It
is-only logical to expect (hat the expgndlture reductions during the
transition will come in :ho areas of health, education, and welfare;

. buf; thuse are the se:zvicey that benefit the poor relatively more. So
r tgxen o Hvnefit the rich, and you will likely have
23 ard burden the poor. The resulting redistribu-
~ tional effects 1re pot very pleasant. )

A major rols of the Feders Government ought to be to assist
States in making this iransition by assuring that low-income resi-
dents of the States do not bear ihe burden of the transition. That
would suggest a sirategy fgr the d;stnbutmn of Federzl moneys. It
would certainly guggest targetmg, if you will let me use the
term, rather than “spreading.” That is, rather than allocating less
of the Federal share to the most distressed cities, it wouid argue to

-, allocate more.

I also believe that it would call for a strategy of compensation
rather than a strategy of revitalization. Revitalization, if it means
réstarmg cities to their previous levels of population and economic
. activities, just is not in the cards. Compensation, if it means bol-

stering the fiscal capacity of local governments to take account of
the unfavorable effects of population and economic decline, would
make more sense ag-a strategy. It does not mean thromng in the
towel and saying that cities are going to become sandboxes or all
“the other things that they have been: deseribed as. It means getting
thmugh this transition period by somehow keepmg the level of
gocial services at some minimal level. '
The point about the fiscal crisis being over—an allegatlon that ~
we hear a lot these dEYEs-lE based on two observations. One s the
measure of the surplus in the State and local sector, and we all
know what a bad measure that is. Apart from the fact that it
includes the pension funds and all capital -construction expendi-
~ tures, it.masks the kinds of variations that exist across States and
within States. No one would argue that becauseNew York State
has a surplus that New York City’s level Gf public services is
adequate. That is not a gom:l argument. N

The other observation is that there have not been more New
York’s since 1975, and therefore things must be hetter. There are
three good reasons why there have not been more New York’s, and
you can argue that those three reasons are not going to be mth us
indefinitely. _

The first reason is economic recovery; recovery has helped cer-
tain cities, but, on ths other hand, most central cifies have not -
gshared in the recovery to .the same extent as the rest of the
country. And who -knows. haw long a sustained recovery will
continue? -

The second reason is that the growth in direct Federal aid ‘was
' enormous over the last 10 years. You know the ACIR table that we

. all have read recently- that shoWs that the' ratio of direct——

Mr SCHEUER. Wauld you explain what ACIR stands for please‘?
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Dr. Bauv. Sorry. The Advisory Commission on Intergovernmen-
tal Relations calculatéd the ratio of direct Federal aid to local
- governments divided by local government revenues. raised from
own sources. Even in the past 6 or 7 years those percentages have
risen from, in the case of the big cities, around 20 percent to as
high as 50 to 60. percent in some cases. It is an enormous revolution.
in fiscal federalism, and I do not think any of us believe that these
kinds of increases are likely to continue. _ '
- The third reason why problems are ahead is because big cities
have deferred expenditures. You know, 12 of the 20 largest cities in
the United States have reduced their numbers ‘of public employees
oyer the last 2 or 3 years. Well that is a kind of retrenchment, but
it also suggests that public service levels may react downward.
There has also been a deferment of replacing capital as it has
become obsolescent in many of these cities. So there may be fiscal
problems ahead for some of the largest cities.

I guess the last thing I would say is that I looked in the adminis-
tration’s urban policy statement for some kind of an indication as

to what the role of the State government ought to be, because if -~

you buy this notion of decline, particularly in the Northeast, then
you have to argue that deciine has to be managed and that would
“seem to argue for an important roie for State government,

Take the case of the possibility of welfare reform. If there were
reform in welfare financing, very few cities in this country would
benefit directly, because very few cities have direct responsibility
for welfare. The benefits would come only if the State governments
made -some sort of adjustment so ‘that, indirectly, urban govern-
ments would be aided. _ '

There probably ought to be, Federal premiums and Federal penal-

ties in defining a State role. Certainly State targeting 6f moneys 8o
that State aid would be channeled more effectively to the most
distressed areas would be high on the list. The formulation of some
kind of a State urban policy to which they could be held would also
- be on the list. . . R
.. And, last, the notion of fragmentation of government argues for
a State role. Fragmentation is a characteristic of the Northeast and
parts of the Midwest and less so of the newer and more fast
growing regions. Because you have fragmentation, you have the.
possibility of job movement to the suburbs and & ~eduction in the
' tax base of the central city. That cannot happen in Nashville, it
cannot happen in Houston, and it cannot happen in Jacksonville
and a lot of other places, but it does happen in the Northeast ’
because of fragmented government. And -with State legislatures
becoming increasingly suburban-dominated, it does not appear that-
there is going to-be .any kind of State action to offset that. What
needs to happen is that the next round of Federal moneys to

States, if there is 2 next round of Federal moneys to States, ought - ;

to carry somekind of incentive for States to do something either
about legislation permitting ‘government reorganization or, more
likely, authorizing regional financing of public services. _

Mr. Agaka. Thank you very much, Dr. Bahl. Dr. Downs?



STATEMENT OF ANTHUNY DOWNS, SENIUK FELLUW,
BROOKINGS INSTITUTION

[Prepared Statement in Appendix on p. 218.]

Dr. Downs. Well, I was asked to testify on a much narrower
- subject than the broad subjects covered by the people who have

already fﬁokeni I was supposed to talk about housing markets and
city population losses and so I will confine my remarks to that as
that ie what my written testimony concentrates on. .

I would also like to point out, as is required by the Brookings
Institution of which I am-a senior fellow, that all of my remarks
are my own opinions and not negessarily those of the Brookings

Institution. oL B .

My first main point is that the process of population movement
.and urban development that is causing.large cities to lose people
and jobs is a two-faced precess with both positive and.negative -
- agpects that are inseparable from each other, or have been up to
Now.

" The biggest movement has been from cerntral cities to their sur-
rounding suburbs. The positive aspect has been that this suburban-
ization of popilation has been esaentia,lli an upgrading process for
most households and firms involved. It has'improved the housing,
neighborhoods, and quality of life for millions of Americans—both

- these who moved into the suburbs and many of those within large
cities. Those cities were initially overcrowded when this movement
began at an acccelerated rate in the 1950’s. ,

So, the objective of reversing the outflow process is probabl,
undesirable, since, on the average, it has been basically an upgra&t
‘ing process. . o N B o
~ However, it also has had a negative aspect: This process has -
imposed large social costs on many households left behind in areas
of concentrated poverty, and upon city governments serving those
areas. The latter are in fiscal difficulty, or at least fiscal strains.

So I agree with Dr. Bahl that our scciety should devote signifi-
cant- efforts to remedying the imposition .of the costs of Pragress
~ upon households and governments that have been unjustly bearing

such costs. ) . _ o

- Another key aspect of the process of suburbanization and urban. -
development ‘is that it has gone too far in many metropolitan
areas. Looking at housing markets alone, we are now building new-
houses to displace: existi,g homes that are still in relatively good

«-condition or that certainly could be rehabilitated to serve well for

inany years. , . o

The rapid building of new suk ..oan housing in stagnant or de-
clining metropolitan areas is causing both a desirable replacement
of obsolete old ‘housing in the cities and also an undesirable re-
placement of still serviceable existing housing. It is very difficult to
glstmgu:sh one from the other. ) : v

On average, in those metropolitan with central cities that lost,
over 10 percent of their population from 1970 to 1975, three times -
as many new housing units were built in the metropolitan area as
a whole as was necessary to accommodate the increase in the

number of househclds in that metropolitan area. That tremendous .

- ‘surplus of housing in effect depopulates these central/ cities by
‘attracting people out of them. There is a very close relationship
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- between the high ratio of new housing built to new households !
added and the decline of population in central cities. ‘
- This generates a process of neighborhood decline that is going on
in many cities at the same time that other neighborhoods in those
same cities are being renovated and rehabilitated. It is the neigh-
borhood scale at which both trends occur, but observers confuse it
with the city wide scale. So they falsely conclude either that cities
are dying or that cities are reviving, depending on which set of
neighborhoods they look at. In fact, cities are doing neither, but
neighborhoods are doing both simultaneously. o ,
~ My second main point concerns the process of household upgrad-
ing in socioeconomic status that is going on in cities. It is an

. historic function of our large cities and has two different forms in
American neighborhoods. The circumstances under which these
forms occur have changed so as to make the formerly dominant
form less appropriate than it was in the past. It is, however, very
céz}ifﬁc\.ilt to shift from that dominant form of upgrading to the other.
orm. - :

The traditionally dominant form of the upgrading of American
households is upgrading through movement from one neighborhood
to another. As a household rises 1in socioeconomic status in the
neighborhood where'it is located, it typically responds by moving to
another neighhorhood which has higher socioeconomic status: A
process which I call treaming. o ) s

This process requires a hierarchy of different neighborhoods with
-varying socioeconomic status in each metropolitan area, each of
which is relatively -homogeneous internally. People move from one
to another as they move up in status.

This creaming process was probably the most appropriate means
of upgrading as long as there was a constant stream of newcomers
at the bottom. They flowed only into the lowest status neighbor-
hoods because it was illegal for them to occupy housing elsewhere
that was cheap enough for them to afford. We have prohibitions
against the creatipn of such new cheap housing in almost all parts
of the country.. Those prohibitions keep low-income households
from moving directly. into new growth areas. In earlier periods, we
had a constant inflow of newcomers into our metropolitan areas.
They moved into the lowest income and lowest status neighbor-
hoods. These newcomers were a mix of potentially upgradable and
nonupgradable households. Their constant arrival put pressure.on
somebody to move out of those neighborhoods, Therefore, it was
appropriate. for people who were upgrading at the other end to
move on to so-called better neighborhoods. . o

But when this inflow of newcomers stopped around the mid-

. 1960’s, continued upgrading through movement tended to leave.a
residual group in those lowest status neighborhoods that consisted

of the people most difficult to upgrade. Their ‘dominance of these
areas caused the areas to be economically and often socially non-
viable. It also tended to drive all upgradable hquseholds somewhere -
.else. . . ' ) '
So today the other form of upgrading, which can be called up-
grading inplace-or social solidarity upgrading, 's really more appro-
priate as a means of improving city neighborhoods. It means that.
the households who upgrade themselves stay in the same location




where they started, instead of moving somewhére else. Either they

stay there passively—they do not do anything particularly to help
the neighborhood—or they actively attempt.to organize and im-

prove the neighborhood. But it is difficult to get American house-

holds who have upgraded themselves to do this unless: No. 1, they
have some specific ties to the neighborhood concerned, such as

-, ethnic identity or love of diversity; or No. 2, the area has such an

c:utsﬁandjﬁg location that it will cause high income or upwardly
mobile households to remain there even though they are still sur-
- rounded by nonupgraded households. -,
- Furthermore, the process of constantly expanding new housing
areas in the suburbs tends tu encourage. further creaming of up-
graded households out of the central city, rather than upgrading n
place. This shows there is really a fundamental conflict of interest
between those groups who are aided by more new isuburban hous-
ing—which is probably a majority of the population, not just the
building industry—and those aided by creating .stronger demand
for housing in the central cities. When we create lots of new
housing in the suburbs, that expands the range of housing choice
for all households in the metropolitan area, including the poorest.
But it also weakens the demand for housing in inner-city areas,

causing deterioration, lower ta. bases, and other things that al-

ready hayve been discussed. N
My third main point is that public policies to cope with this

situation cannot work well solely at the neighborhood level. They .

must be developed at least at the citywide level -and probably will -
not work there either. After all, it is at the metropolitan areawide.

level that the forces generating these movements are in fact occur-
ring. However, we do not have adequate institutional structures for
creating and carrying out policies at-all of these levels or even
relating them to each other. I , : -

At the neighborhood level, there is a fundamental probler be-

.ause the ownership of propertieés is highly fragmented among

individual households, but there is an inhetent interrelationship

between the values of individual properties’” Each housing unit's
value is very much influenced by what is happening, to the other
housing units around it. But the owner of that house cannot influ-

ence how the owners of the surrounding houses are in fact manag- -

ing their property. This conflict between fragmentalized ownership

and interdependent valiies causes a.volatility of maintenance be-
- havior in Heighborhoods. Each house owner's mainteénance behav-
.. ior is dependent E%Oh his expectations about how his neighbors
will behave. If he L ! g 1 , s

. property, then it pays him to maintain his. If he believes that they
- are not going to maintair

to maintain his. This creates a fragility of property maintenance by

making ‘it dependent'upon future expectations of all the people in .

the area‘about each other’s behavior.

" This fragility of attitudes becomes combined with the impacts of

constant homebuilding in the suburbs, which is partly a response
t6 the demands of people to move to lower density areas. Such
constant new building in the suburbs causes a dropin demand for

housing in the central city which must be expressed somewhere by -
* more vacancies in the central city. When that vacancy appears, At

il' - P ) \‘ . ‘) _ R ‘ -u. “a

elieves they are all going to maintain their .

\ their properties then it does not pay him -
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begins to influence people’s expectations about the future of their

neighborhoods. Then they all begin failing to maintain their prop-
erty because it does not pay them to do so if they all expect the
neighborhood to deteriorate anyway.

This whole process cannot be stopped at the neighborhood level
alone, becatse the basic decline in population and housing demand
is not generated at the neighborhood leve! alone. So any policies
that attempt to deal with this solely at the neighborhood level are
bound to fail, at least in many areas.

At the citywide level, several different strategies can be used to
c¢ope with the declinc in over:ll demand for housing within the
city. I am just going to name them, because the paper 1 submitted

to you has detailed explanations of them, which 1 do not have time
to explain within my 2 remaining seconds. The focused market
weakness strategy focuses all the decline in demand in the worst
quality neighborhoods; the spreadout thinning strategy attempts to
spread the decline in demand everywhere so that no neighborhood
is adversely affected; the focused market strength strategy concen-
trates attention on improving good neighborhoods and doea not say
anything about bad ones; and the rhetorical revival strategy, which
is the most commonly encountered, may in some cases actually
work, although in most cases it will not. 7

Which strategy is the mosi appropriate depends on how large a
fall in demand for housing has occurred in that particular city.
That varies tremendously from one city to another. It alse depends

. on how bad existing deterioration is already in thLe worst areas,

and how many resources are avanilable to counteract that deteriora-
tion. No single strategy will be ippropriate in all cities and not
even in all parts of the same city.

Ultimately, however, aven city-wide strategies will prove ineffec-
tive if we continue to undermine in-city housing markets with

endless suburban growth into vacant land. Such growth is certainly

necessary and vital in expanding metropolitan areas like Houston
and Phoenix. There we just cope with rising population and rising
numbers of households. But the same growth is causing the under-
mining of other large cities to an unnecessary degree. It also'leads
to the destruction of ‘housing that would otherwise be in good
condition and could provide decent - dwelling units in declining
metropolitan areas like St. Louis and Cleveland. o

Policies designed to attract businesses and households into cen-
tral cities or to keep businesses and households there, such as those
advocated by the administration’s nationai urban policies, are
bound to fail if they are continuously undermined by massive
suburban growth in surrounding areas. On the other hand, devel-
oping means of slowing .down  or better controlling suburban
growth appears to threaten certain institutions that many Ameri-
cans hold almost sacred. Examples are local control of zoning laws
and private fragmentalized ownership of land and development
rights.

gAt this point, I will conclude in the typical academic fashion by
saying that I am not going to suggest a specific means of coping
with this dilemma. 1 want to keep you in suspense, since I am
doing a 2-year study of this subject, and, of course, I will come up

with the answers at the end of that time. But I hope to——
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Mr. ScHEUER: New York City may not be there in 2 years.
~ Dr. Downs. I will make a very large wager with you on that, sir,
if you would like. New York City will definitely be there in 2 years.

I hope that I was able to increase your awareness of the relation-
ship between suburban growth on the one hand and inner-city
decay oun the other, as that relationship operates through housing
markets. I think it poses a very serious dilemma which Professor
Leven, among others, has written a book about. I do not see any
easy way out of the dilemma, because it calls for difficult choices
which politicians are loath to make and so far have totally avoided.

Mr. Akaga. Thank you very much, Dr. Downs. I must compli-
ment all of you. You did very well on your time collectively. I want
to thank you very much for your statements. I want to remind you -
again that your prepared testimony will be included in the record.

Let me at this point defer to Mr. Scheuer. Do you have any
questions of any of the panelists?

Mr. ScuEuEeR. Your testimony was extremely interesting.

Let me ask you a question that is not really all that hypothetical
since the House at 3:30 this afternoon is going to be discussing the .
issue of Federal aid to New York City. If each of you were making
policy, what kind of policies- and programs would you recommend

. for New York City at this time: (A) if you were mayor of New York
and (B)-if you were the President and could work vour will with
the Congress. [Laughter.]- ‘

Why don’t we go from right to left, starting with Dr. Leven.

Dr. Leven. All right. I think that my immediate response to that
js—and 1 do not mean to throw it back—that the real dilemma is
the attempt to form policies with regard to specific instances of
urban or metropolitan imbalance, or change, or maturity, or
growth in the absence of any: strategy with respect to what the
outcome oug’ 5, It is not that we cannoct think of a policy——

Mr. Scueugk. All right, tel us what the outcome ought o0 be.

Dr. Leven. I think that maybe that was stated as well by Dr.
Birch as by anybody, and that is that the strategy should be: What
kind of assistance is needed to help New York grow old more
gracefully; not what kind of assistance is needed to make historical
development reverse itself. )

How can we help New York City grow old more gracefuly? As
Dr. Bahl sug ested, slowing it down would help. New York is,
indeed, going to be there 2 years from now and it is going to be
there 22 years from now and probably 200 years from now, but it is
going to slow down for the next two decades.

Mr. Scueugr. Well, if the outflow of middle class and upper
middle class families and the inflow of poor families continues——

Dr. LevEN. In most cities that has reversed already. That is the
last war. It is over. ) )

Mr. ScHEUER. Is it over for New York? L

Dr. Leven. I do not know if it is over for New York. In general,
it is, but probably not in New York. In most of the larger cities
what you find is that the buzz word is “‘dislocation” effects. o

You know, in my lifetime I never thought, going north on 12tk

Street—which I think is a barometer street in the District of Co-
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lumbia, that property there would have any significant market
value. I was wrong. So was Dr. Downs; he was wrong, and 80 was
most everyone else.

Dr. Downs. You are still wrong if you think the outflow of
middle-class population has stopped. r

Dr. LEVEN. Oh, I do not think it has stopped in gross terms, but 1
think net outflow has surely slowed down very much. We find
areas, even in cities like St. Louis, and Cleveland, with substantial
new family formations; the people are not suburbanites who moved
out and who are returning to the city.

Dr. Downs. Then why has net outmigration in central cities
’tg’ipled or more than tripled in the 1970°s as compared to the
1960's?

Dr. LEVEN. Oh, because lots of lower middle-class people are
moving out. In particular, blacks are moving out in very large
numbers. C :

Dr. Downs. The 1,400,000 net outflow annually is not mainly or
even substantially blacks.

- Dr. Leven. All right, I do not want to say that it is over, but it
surely has abated. If you look at the——

Dr. Downs. It has not only not abated; it has accelerated.

‘Dr. Leven. Well I do not know. Neither you nor I know——

Dr. Downs. Weil at least I cited some numbers. You cite some
contrary numbers. ) i o

Dr. Leven. The contrary numbers I am citing is what has hap-
pened to the rise in property values. It is——

Dr. Downs. The rise in property values is in certain neighbor-
hoods. As I tried to point out, snme neighborhoods are rising in
value, but others are declining at the same time. Take your own
city, St. Louis, which is rapidly losing people. If 1970-1975 popula-
tion trends continue, St. Louis will be totally uninhabited by about
the year 2002. That is a rather accelerated rate of decline com-. .
pared to ary previous period. 1 do not think St. Louis will become
totally uninhabited, but there is a much greater loss of population
now than there was formerly. , ) N

Although you can cite some neighborhoeds in St. Louis where
property values are rising (as you can in Baltimore, Washington, et
cetera), you can also cite other neighborhoods where there is a
collapse of property values, population is falling, and most property
is worthless. ‘ o )

Dr. LEVEN. It is harder to find those neighborhoods, It is a lot
harder to find those neighborhoods. I spent a lot of time looking for
them. .

Part of the mystery—-and we are going fo recalibrate that dy-
namic in the baog, that you referred to. . )

Mr. ScHEUER. What does that mear? Small and impressionable
minds—young and impressionable n:inds . may be reading this
_record. [Laughter.] , :

When you say, “We are going to recalibrate”’—— N

Dr. Downs. 1 think “small” is probably better than “young.”
[Laughter.] B o ]

Dr. LEVEN. From 1967 to 1972 we tried to track on a microlevel -
what was happening in 16 scattered neighborhoods of St. Louis—

city and suburbs. What we saw was the unfolding of the kind of

2Y
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process of neighborhood change that Dr. Downs outlined in his
testimony; the way the nelghbcrhoods movéed through a hierarchy.
And what we saw, was very strongly impelled by social class differ-
entials among the neighborhoods. The conclusion from that was
that the social class differential was impelling people to——

Mr. ScHEUER. Let me restate my question.

Dr. LEVEH Well we are gettmg away——
totally 111eg1t1rnate gince you asked us here to t@atlf}’ on a com-
plétely different subject. But, OK, we will nevertheless proceed
toﬂ_

Mr. ScHEUER. My question involves the resulis of these massive

. population shifts which have had a very destabilizing effect on New
York City. You have given the example of outmigration population
and the example of job loss. Both of those factors have conse-
quences for New York. Do we adjust ourselves to the fact that we
have lost a million jobs? Do we plan for a smaller c1ty====

Dr. LEvEN, Yes.

Mr. ScHEUER [continuing]. Or do we build another 100 000 public
housing units to——

Dr. Downs. May I just make a couple of abservatmns"

Mr. ScHEUER. Yes.

Dr. Downa. First of all, New York ‘has adopted policies which are
peculiarly perverse. Although | agree that welfare does not attract
low-income households into cities, it does hold them there once -
they get there. New York has a very large inflow of illegal immi-
grants, especially from Puerto Rico and from South Americg, who
might not be as likely to stay in New York if it were not for thP
high welfare benefits that the city—as part of the State—offers, as
well as free college education, pu,bll,g housing, and all kinds of
things,

So the policies tI  New York City has adnpteﬂ ‘are essentially
designed to drive out the wealthy and keep the poor, and they are
in fact working. Those are exactly the policies you have got, and
you have deliberately adopted them, so don't be surprised that they
are working,

I believe the nnly way to ‘end those policies is to end democratic
government within the city of New York, because the mayor and
other elected local officials will obviously follow the desires of the
majority of people, and the majority of people in New York are
beneficiaries of those policies.

Take one policy, rent control. About 77 percent of the population
of New Yorlconsists of tenants, most of whom are not poor. They
are benefiting from rent control at the expense of rental property
owners, but not because they need the money. True, many people
who are poor do need the money, and, for them, an end of rent
control policy would be a real dlfﬁculty But, no mayor of New
York can ever even mention the possibility of endmg rent control,
because politically it would be suicide. Yet rent control is helpmg
to ruin much of the housing supply in New York City.

So I would answer that the fundamental requirement for reform-
ing New York by putting it in fiscal equilbrium is stopping local
democratic government. That means not allowing the mayor or the
city council to make decisions that are influenced by their concern
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for reelection, since those decisions would perpetuate the imbal-
ance ol policies which are favoring the retention of the poor and
the driving out of the wealthy. -

[ think that in fact what M.A.C. (Municipal Assistance Corpora-
tion) and a lot of recent actions really attempt to do is to take the
government away from locally elected officials because they are
responding to. a constituency which wants to perpeluate its own
benefits, even though doing so is economically not fea Hle.

Obviously, in this case the interests of the President of the
United States are very divergent from those of the mayor of New
York. 1 think New York deserves to be aided to some degree. It
does have a lot of problems that are not caused by its own actions,
but it has aggravated those problems. 1 think that some kind of a
program further cutting back some of the very benefits that are
being provided—cutting back municipal employment and other
things—has to be instituted as part of any delivery of Federal aid.
Some of that has already been done, but not nearly enough. :

Mr. Scueuer. This morning’s lead editorial in the New York
Times lists a great number of things that have been done: but I
agree with you that there is a good deal more to be done.

I you were Secretary of HUD or mayor of New York City, what
would you do in terms of planning that vast south Bronx redevel-
opment area?’ What kind of redevelopment would fit into the needs
of the city with its declining middle-income population, its declin-
ing job base, and its declining fiscul base? What would vou plan for
that area that would——

3

Dr. LEVEN. How about open space: .

Dr. Downs. Well, again you are asking an illegitimate question,
because you did not ask us to think about it in advance. If T were
still in the consulting business, 1 would say, “I will be glad to
answer that after 1 do a study at my usual hourly rates.”” I, for one,
am not familiar in detail with that area.

My overall feeling, without detailed knowledge, is that probably
the best thing to do in the short run is to get out of the area. Help
all the remaining people move out: clear it; and do not try to make
any big investment in it until it is relatively cleared of what is now

there. The presence of abandoned buildings and of a very low-

income population 1s probably inimical to any ability to attract any
really self-sustaining group until that whole area is egsentially
cleared. : ]

Roger Starr once aaid the same thing, and he was fired the next
day because he was telling the truth. In some neighborhoods, it 18 )
best to get out and help people move away in the short run, and
then eventually redevelop them. That is a very unpopular thing to
say politically. During the transition period, you certainly haye to
provide a lot of assistance to those people who are there whom you
are trying to move out. But to try and redevelop the area as it is
now, it seems to.me, 18 just a waste of money.

Mr. Scueukr. In other words, you are saying to perceive it as a
land bank for awhile? .

Dr. Downs. That is right. Again, I am saying this not on the
basis of having studied it in detail. It is a generic reaction rather
than something based on great knowlege of that area.
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“Dr. BauL. Can ] just take a minute and answer both of your
questions?

Mr, ‘ScHEUER. Please do. I would enjoy hearing your remarks.

Dr. BasL. I think I agree with Dr. Downs on the need to 1 duce
the control of the locals over the New York City budget—if you
took the point of viey of the President. I think that——

Mr. Scueuer. Well, even if you take the point of view of the
average citizen who cares about the city, you would say that the
" mayor of New York at the present time, Ed Koch, is doing a great
meany things that are not politically easy, But, as an abstract
theoretical matter, you are saying that the mayor of New York
cannoi, being in the center of this vortex of political forces, make
the decisions to cut down on programs for the poor and simulta
neously build up the quality of life for middle and upper middle

income people simply because the votes of the poor added to the
votes of the civil service bureaucracy are just too many votes to
cope with. B :

Dr. Downs. Yes. . .
~ ¥r. ScHEUER. One of the major problems is the civil service
bureaucracy. Koch is going through agony with this 11th hour
“iperils of Pauline”. scensrio that we have right row, finishing the
negotiations this morning in time to testify before the Senate
Ranking Committee this afternoon.

The problems of cutting down civil service employment and civil
service benefits to approximately 300,000 people and their families,
“plus the problems of cutting down on programs for the poor, along
with the probiems of improving life—from the point of view of
taxes and safety and general attractiveness—for middle-income
people, -amount to a formidable political burden for any mayor.
That is pretty much what you are saying.

I think Mayor Koch is taking herculean steps to do that. T think
the people actually voted him in to do that—to make some very
-tough decisions. And I think they will understand it if he makes
some decisions that hurt them a little bit, just as long as the total
economic and social fabric of the city is strengthened. I think that
s the message that they sent to us last year in ‘the mayoralty -
election. 7 i '

Dr. BauL. I think that is right. I think the President or the

administration, though, might raise a few questions. They might
just say, ‘‘Look, most of the projections that. we got for New York
City, in terms of w! at its fiscal outlook was going to be, were
actually projections of how they thought the city was going to grow
and very little on what they thought the city could be.” Where is
the projection of the size of New York’s public sector, if it were a
city of 7 million with a particular kind of employment and unem-
ployment configuration? [ think that could at least be done.
" Mr. ScHEUER. Is that the kind of long-term planning and analy-
sis, for example, that HUD should be doing before designing a
~program for the south Bronx? ,
Dr. BanL. Someone should be doing that. I do not know where

the responsibility lies in the Federal Government. I see that the
New York City office is in Treasury, and I do not think you can
geparate the fiscal from the urban development part.
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But there are some other parts of it—Federal welfare—New
~ York City should have no responsibility for welfare for major redis-
tribution services. That ought to be off their back. If I were an
administration spokesman, that would be high on the list.

Another is that there is absolutely no reason why there should
not be some kind of regional taxation in that metropolitan area.
Why is it that suburban New; York residents do not have to share
in the fiscal burdens of the city? Certainly they reap benefits from
living next to the city. So that would be another thing that you
would absolutely—— ) N :

Dr. Downs. They do. They pay an incc ne tax if they work in the
city. - .
_ Dr. Bauw Yes, but they pay it at a differentially lower rate,
Tony, at about % of the rate that a cuy resident pays on the
commuter tax, and it is peanuts anyway. That is my understand-
ing, anyway. ' '

I think there has o be accountability on the part of the State. If
the State is to take responsibility for agreeing or coming up with a
plan that says, “This is what New York City looks like a decade
froim now—you know, not tomorrow, but for the next 10 years on a
year-by-year basis”; then somebod> has to be accountable when the
city does or does not live up to the plan. That would be either the
mayor or the Governor. I think I would look for that kind of
accountability. A : )

On the south Bronx question, maybe the future of the cities is in
services, and maybe once this emptying out slows a bit more, even
places like New York will begin to see a movement in of the
service sector. Maybe there will be new markets in the cities, and
maybe a different structure will emerge.

But there are those who still believe that the future is in manu-
facturing. I tend to think not. Have you been looking at the Port
Authority proposals for industrial park development in the city—1I
think two in Brooklyn and one in New Jersey—centered around
resource recovery plants? They actually have done a feasibility
study—or had it done—and in a very professional way have made
the case that they could build suburban type locations in the city
in some nonused areas, build them around a resource recovery
plant, produce relatively cheap energy, and, therefore, make it an
attractive place to locate. It is an interesting idea. I do not know
how applicable it is to other places or how well it would work
there. '

Mr. ScHEUER. I suppose that a south Bronx land bank might one
day be used for some kind of a light industrial park—— :

Dr. LeveN. One day, yes:.- o

Mr. ScHEUER. Or for research, study, university R and D. Are
there any other responses to this double-pronged question of mine?

Dr. Birca. Well, do you limit it strictly to New York or could we
open up the agenda to look at all the rest of——

Mr. ScHEUER. Surely. o )

Dr. BircH [continuing). The cities? You see, I think New York is
very special case——

Mr. SCHEUER. It is. 7 7

Dr. BircH [continuing]. In many regards and is not very typical
of others. In taking the President’s point of view, I think the main
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thing is to figure out how to slow down the rate of decline of the
cities so that people do have a chance to adapt to it. Not that this
will halt decline at all, but it will slow it down somewhat.

I keep coming back to my entrepreneurs and things that they
need. I would start to look very carefully at things that would
make it easier for entrepreneurs to do business in the city. Work-
ing capital is one thing that keeps coming up over and over again.
None of the present proposals nave anything for working capital in
them and, yet, in the service sector that is about the only kind of
capital that is used. Everything is still focusing on manufacturing
and plants and facilities and lathes and capital equipment and, yet,
if you look at the economy and particularly at the growing sector
of the economy in a place like Boston, Pittspurgh, or Philadelphia,
those sectors no longer use lathes and things like lathes. They“use
typewriters and rent office space and think and, given that they
are—— s

Dr. Downs. And medical centers.

Dr. BircH. Or medical centers—they mostly use the same things
and a few scalnels, but these service industries are not capital-
intensive for the most part. o

Mr. ScHEUER. A few scalpels and a CAT scan or two.

. Dr. BircH.'And a CAT scan is thrown in here and there, yes. But
for the most part, I think, if vou look at the bulk of those jobs, they
are not addressed by a program of capital investment nor is the
amount of capital investment proposed by the plan enough to begin

.to cope with the number of job losses involved. So I think that

something oriented more toward the service sector and the entre-
preneurs that are in the service sector would go a lot farther than
trying to rebuild a manufacturing base through capital equipment
expenditures; that would be true nationally, I think.

Dr. Leven. Just one comiuent on that and, that i5, I find myself
very sympathetic with what Dave has to say and [ wish it would
work. 1 think that slowing down is terribly important, and his
suggestion is perfectly reasonable and good strategy for slowing
down. Relocation of Federal office facilities, for example, as pro-
posed in the President’s message, is a quite reasonable:thing to do
as an intermediate run strategy, and anything you can do to slow
decline would help. : )

Just ane caution, though, and that is that your articulation still
was in terms of the city recovering what it was in some sense,
through thé‘recapturing of a new function, namely services. [ think
that would be devoutly. desired by a number of people, including
me, but I think that it would be dangerous to be too sanguine at
that level. ) : B

For example, Norman MacRae, of the London Economist, has
talked a great deal about his predictions of what is going to happen

- when the service industry starts leaving London in the way that

the manufacturing industry left in an earlier decade. It is just
going to be more—and a much more severe example—of the same
thing. I do not know that that is right, but I think that it really is
quite important that we think in very concrete terms about the
kinds of things that are actually going to be in the big metropolis
two or three decades from now. ’
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It is not going to be the answering service. That can be in
Denver or—that can be in any small town anywhere. We really
have to think in-very concrete terms about the kinds of things

either that will exist at a large scale—that are necessary to assem-

ble a labor force—-or the kifds of facilties that consumers have to
be near. Medical centers are an example of those. For the foresee-
able future, the city will be centered around the production of

those services which are produced &t large scale and require per-
gonal presence for consumption, such as large medical facilities,
universities, zoos, and symphonies.

Dr. Biron. 1 still have not quite adjusted to the fact that the
Lahey Clinic, which is one of the more well-known facilities in the

. Boston area, has moved out to the Burlington Shopping Plaza from
the center city of Boston.

Mr. ScHEUER. Look at the Menninger Clinic.

Dr. Bircu. Or other clinies if that——— :

Mr. SCHEUER. It is simply not true that a major tertiary hospital
has to be near where people are. I spent a year at the Warm-
Springs Foundation in Warm Springs, Ga. That is about as far out -
in the pine forests as you can get. o

Dr. LEven. But they have a better chance for survival in the
large metropolis. , '

Mr. Scueuer. People will go where  first-class medical facilities
are. 1 would not want to bet the future of a large-scale city on the
supposition that people have to be there because that is where the
health facilities are. Health facilities can be anywhere.

~Dr. BaHL. In terms of Federal policy, though, it does not look like
the current tenor is toward slowing down the out-movement, s0
policy ought to be oriented toward compensdtion. )

There are two things I think of. If we really wanted to slow out-
migration, we have the Federal deductibility of mortgage interest
and the property tax. if we really wanted to slow out-movement
from central cities, we do know how it could be done; but, of
course, politically it is not feasible. :

Mr. ScHEUER. How could it be done? )

Dr. BanL. By reducing or differentiating that kind of allowance.

Dr. Downs. But that goes'to home ownership and not—- .

Dr. BauL. That is right. : .

Dr. Downs [continuing]. To new construction ner~ssarily.

Dr. BanL. That is right, but, you know, people ...e moving out of
the cities not just for—— :

- Dr. Downs. I do not think that would slow it down very signifi-
cantly at all.

Dr. Baur. It is debatable. -

. Mr. ScuEuEr. What are you discussing gpecifically? Are you sug-
gesting that we provide some kind of extra tax incentives to owners
of homes? ) o

Dr. BanL. That is what we do now—right? We do provide an
incentive for people to buy their home as opposed to renting it.

“Dr. Downs. What Roy is saying is that if you took off the
deductibility of mortgage interest and property taxes, you would .
reduce the incentive for home ownership and thereby reduce incen-
tives for new construction in the suburbs and thereby slow down
the rate of exodus from the central city.
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Mr. ScHEUER. [8 that what you were suggesting?

Dr. BanL. Yes. The other point I would have made is if I had
been a mayor or & spokesman for urban areas, I would have been
screaming about the investment tax credit that was part of the tax
reform package, because that creates an’incentive for manufactur-
ers to invest in new plants. Now, to the extent manufacturers have
the incentive to invest in new plants, that means a movement out
of cities toward suburbs and likely, if there is any regional move-
ment, out of the decling region. So, if anything, the investment tax
credit provided an incentive to move out of cities; and, making it
differentially— i

Mr. ScHEUER. Rather than to renew and improve existing plants?

Dr. Banwr. That was part of it. To the extent that manufacturing
plant investment decisions dre going to be made, apparently it is
more likely to invest in a new plant and, more likely, in a new
location. So, even including rehabilitation——

Mr. ScHEUER. And a new plant outside of the central city.

Dr. BasL. Right. : .

Mr, Scueuer. Where they can buy land cheaper and build hori-
zontally and so.on. )
~ Dr. Banr. Right. ) )

Mr. ScHEUER. Is that what you are saying?

Dr. Bauvr. That is right. )

Dr. Downs. Well they did iry to pui a 5 perceni additional tax
credit if you expand in the city as a recognition of that, although it
" has not passed yet. But, really, it seems to me that in the long run
the future of most central cities lies in declining in density until
they are more like the rest of the country. Then they will have the
same functions as every place else will. o

Mr. ScHeukRr, The same what?

Dr. Bowns. The same functions as every place else. Each city’s
node—downtown—will be a slightly larger competitive node than
other ones out in the suburbs, as is now becoming the case. I think
most downtowns will remain larger than large outlying regional
shopping centers, but ultimately what we are moving towards isa
lower density in these cities. Until they adjust to a somewhat lower |

density than they have now—and, perhaps in the case of New
York, a very much lower density, there is probably still going to be
pressure to decline in size. , ) )
I do not mean that their density has to be ide: tical with that of
gsingle-family, 2-dcre zoning areas; that is never going to happen.
But they need to fall in density until they are more commensurate
with the desires of most people to live in a lower density environ-
ment than they are now experiencing in these cities, especially
with the tremendous increase in automotive vehicles that we now
have. You cannot even park the vehicles most households now own
if you live in the center city. About 50 percent of all households in
the country now own two or more-vehicles, and they could not'even
sark them if they lived, for example, in New York City. )
" Dr. Birca. Another way to look at the same thing is to observe
the newer cities that have been built from scratch in the recent
past—and ‘I think Housten is probably the most classic example,
although there is Charlotte, N.C., and there are many others. They
are building up in a pattern which is very much designed for a

3 {5



situation where there is a fairly substantial central office complex
which houses virtually no one during the evening, but that serves
certain collective functions like consulting, advertising, law, and
that sort of thing—and in Houston the petroleum industry. The
rest of the city is spread out in very disconnected and far-spread
nodes; that seems to be the optimal configuration.

One would argue that cities like New York, Boston, and Cleve-
land will have to adjust to look much more like Houston than they

presently do, which will involve halving or moving to something
like a third, of their present population before they reach anything
that resembles equilibrium.

Dr. LEvEN. It is not that cities are falling apart. It is that cities
are moving to the country. There is very rapid business growth in
Missouri cities that are 75 to 100 miles from St. Louis. It is very
rapidly growing in small towns and ngt just in Missouri—Ohio—in
almost every part of the country. | '

Dr. Birch. So they are.looking more and more like Houston.

Dr. LEVEN. They are looking more and more like Houston.

Dr. BircH. As is Boston. '

Dr. LEvEN. As is Boston. Boston is not being dastroyed. It is just
moving to New Hampshire. [Laughter.]

Dr. Birch. That is right, at a rapid rate.

Dr. LEveEN. At a rapid rate.

Dr. BircH. Said better, people who would normally have gone to
Boston are now going to New Hambpshire.

Dr. Leven. And the reform of Massachusetts tax law will not
keep firms from leaving Boston and going to New Hampshire.
Firms that leave Boston might have a chance of going to Pittsfield
instead of New Hampshire.

Dr. Birca. Or the Cape.

Dr. Leven. Or the Cape, but tax reform will not hold them in
Boston. . )

Mr. AKAKA. We are hoping that after more of these hearings we
might have some direction as to future legislation. Migration has

come to be viewed as a very powerful, a very influential, and
highly unpredictable force in declining and even in growing areas
in our country. My question is: Should the Federal Government
attempt to direct population movements within the United States,
or should it accept population movements as a given and attempt
only to. respond to the consequences of these movements? That
question is for the panel. - ,
Dr. LEven. Well, given the choice of one of those two, I predict
that everyone on this panel would say the answer is that the
. Federal Government should not attempt to control or direct popu-
lation movements, but that: it should be interested in tempering
them, compensating where they cause particular hardships, and, at
the margin, redirecting where there are peculiar problems, but
basically not interfering that much. .
Mr. Axkaka. Would you say that would be true even in areas
where the population is growing ri pidly—very rapidly—like in
California? ' . .
Dr. LEveN. Well, the one exception that is raised is what are the

legal/moral/political issues of the limitation of growth itself—
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whether or not the [ederal Government should interfere in the
Petaluma sort. of issue, :

Dr. Downs. Well where is there overpopulation besides in
Hawaii perhaps? .

Mr. AkakA. Well, parts of California feel that they are being
overpopulated. Looking toward the future, there might be some
other specific areus that might have this problem. As you men-
tioned, in Hawaii this is coming about because of some of the
immigration policies of our Government. We feel there that, since
the weather, the climate, and the environment are conducive to
good living, people tend to want to go there. Of course, as you
mentioned too, our welfare system .is very good, so people tend
to—— .

Dr. Downs. If you are going to be unemployed, you might as well
be unemployed in Hawaii. [Laughter.] 7 )

Mr. AKAKA. You do better being unemployed anrd on the welfare
gystem than working. We look to the Federal Government for aid
in this case. , ) 4

Dr. Downs. What kind of aid could you expect from the Federal
Government excep: .ur it to pay your welfare expenses?

Mr. Akaka. That is right. To help to pay for——

Dr. Downs. But that will not stop people from flowing into
Hawaii. That just‘takes the money cost of their bein:- there off of
the State, but they are still there.

Mr. AKAKA. That is right. Dr. Bahl? '

Dr. Baai. I would probably ask you to change the question a
little bit. The Federal Government does direct the redistribution. of
population in lots and lots of ways with lots of different kinds of
subsidies. I guess the one that we talk about most now is Senator
Moynihan’s thesis about reallocation of Federal flows of funds.

The question is not whether or not the Federal Government
ought to institute policies to redirect population movement. I think
the question is whether the Federal Government ought to take
steps to undo what it already does.

“Then, if you ask it that way, I think my answer would be like Dr. "
Leven’s—no, but that it ought to worry about a system of compen-
sation to account for the distributional effects that occur.

‘Dr. DaVANzo. Just as the Agency for International Dévelopment
- is now concerned that the population impact of all development .

programs be assessed, perhaps what is needed here is an assess-
ment of the potential inadvertent effects on geographic redistribu-
tion of policies which are not intended at all to affect migration
decisions but which do so by making some areas relatively more
‘attractive than’others.

On the first question, I think I already answered it in my testi-
mony. There does appear to be a small subset of people-who do not
base their migration decisions on the best information and are
limiting their range of choice. It may be that there is room to help
these people through relocation assistance—finarcial assistance or
improved information—so that they can make more effective deci-
sions and end up in a place where they will succeed and be less of
a burden on the economy that they join.

Mr. AkARA. Dr. DaVanzo, you mentioned something about ex-
perimental relocation assistance in your testimony.
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Can you explain that further? 7 :

Dr. DaVanzo. I am not intimately familiar with how these pro-
grams were run. All I know is that on balance they seemed to be
effective in helping people who were willing to relocate. 1 think
that is an important point, because many people are not willing to
move: There are many thinrs that are tying them to their current
area, and it may take very powerful incentives to induce themn to
move away from where they are now.

But there are a number of studies, which I read so-long ago that
1 am no longer familiar with the details, that do document and
evaluate these experimental relocation asgistance programs. Are
any of you familiar with the evidence there?

[No response from the panel.]

Mr. -AKAKA. I have another question from Dr. DaVanzo. This has
to do with the census and government surveys. How can the Feder-
al Government improve its information on population movements
and on the causes of these movements? Do you have specific recom-
mendations for the inclusion of certain questions?

- Dr. DaAVANzo. Yes. I think one problem is that the main way of
" getting this information is through the decennial censua. Typically
the information on who moves is based on a question asking where
you lived 5 -years ago. Many of the people about whom I was
speaking earlier, who may need agsistance, move 1 year, are unsuc-
cessful, and then go back to the place they left .nd do not seem to .
go beyond these two places in thinking about alternative destina-
tions. This type of “‘ping-por=” movement is often missed when you
use a 5-year interval to nieasure migration; if the person moved
from A to B to A and was in A in both 1965 and 1970, say, then he
is recorded as a nonmigrant in these census data.

Another problem is that census data document quite carefully
characteristics of people in the census year, 50 we know in some
detail what their characteristics were after they moved. However,

_ we.often do not know much about their characteristics before they

~——moved. This makes it difficult to infer their motivations, For exam-
ple, we will know whether a migrant was unemployed in 1970, but
we do not know whether he or she was unemployed in 1965, before
he or she moved. ‘
“Many of the findings I was mentioning earlier are based on
recent longitudinal surveys that interview people every year, s0.
that you have information on them both before and-after they

move. —

The current population survey s done every year, but it, like the
census, lacks information on the characteristics of people before
“hey move, and it is only through that information that you can.

really infer what their motivations for moving were, If you look at
them after they move, you cannot separate the intrinsic. character-
_istics of the people from the counsequences of the move. They may
be unemployed after the move, but not before. So what we need is
some way of getting information -n what their situation was before
they moved. ) , . ,

Mr. AkAKA. Then aother question might be: How could informa-
tion nesded for making wise migration decisions and choices be
collecterd and given to these indiviiuals, parti~alarly from foreign
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satjons in declining argsas an be seen an an attempl to

ition

exert collective control over the entire marke? in reco
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of the hasic interdependence of properties there == In - ¢ of

We need various fo

allov far a reduction

that destroy adjcining

uiits still in good

that force absentee owne

flut

over and managing -+ eor demolishi

will nut 1.

Another imp. it oaspeot of ing=popul. tion arcas is the

inability of many poor houscholds there te pay far "des ne"

Y

duellines withont spending inerd ely litph fractions sf th v

ing =- il then. Today, most of the nation's

income for hm

sivelly inadaonsnte lweling

reelaf ton oo the

incomes of their eccupantys -- and from o neijhbo hood

conditions. Whenever any loy-status neizshborvhosod stropg

b by the inabilily of many of i

up-prade itzelf, it is conlvoent

jdents to pay enouph for housing te maintain "decenr" units,

VI'I}‘ sub-standivd univs, ov they must pay

Either they must o

of their ineconms for decent unit or they must

huge fracti

or Lhey must receive sone Lype of subsidy

move soncvhere el

to closc the "pap' between vhat they can reasoenably afford and

are the only Alternatives.

the miniwug eost of o lvcent unit.  Tho:
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Up to now, our society has not heen willing to provide sufficiently

s to close this "housing peverty gap" for

anywhere near all the houscholds whe gxperience it. Until we are,

the other thres alternatives mentioned above

must be used to cope with this "gap."

this condition at the neighbochood level, since it stems from

housing inventory caused by fuiling hou.

within the city usuall Nieicklo-down” to thisn lowest-status avea
Yy ¥

eventunlly, Thosa persons and orgenizations scoking to up-grade

rics

W

&

auch an area are fighting fovces penerated fao Deyond the bound

o

aften extraordinary difficult,

o
Rasl
[ad
-
=
by
7]
s
=,
=
=
a
=
=
-
[nd
s
e
o=
-
el
-

if not impoensible, Lo overs e frrees withou! resocting te

a city-wide housing stratepy.

the

of houscholds and jobs to the suburbs ov

caused a net drop in housing demand within a

city, that fall in demand must express itnell

the  city's housing wmarket. This doey not ned arily eceur when
wy hut it does econy vhen the city has n onet

yEaif ],
1 -!;17
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decline in pumber of hou

zarlier abeve)., If the number of housin

inventary remains hut total de

value of at least
the average value). How should the

To allow the marke

-declines there, can Le considered

an over-supply of existing housing units
so ons way to cope with this prohlem is to rewove enouch units

centory te allow the mari. . values of those which are

. Then the owners of the demelizshed

units are lecated in the lowesi-

market weakness strategy, tho

t units in that

whorhood [or neipghborheads). The wor

ause af lower tolal housing demand,

area will remain vacant be

m, their vacaney

1£ nothing is done ahout t

ondition. Hence

nate' surrounding units that are still in frowd

sl market woakne approach

if the city povernuent adopts o focy

an oan explicit siratepy, it shoubd quichly fdentify mnit

y bepin to "contami-
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to remain vacant for leig perinds, and have those units demelished

te reduce the total inventory.

ghborhoeds under any likely

ment resources available

be

a
]
-
<
o
il
I3
%
m
-
o
=
e

ilable help given dents

in terms yloyment aids, it mav he ‘wasteful

of scarce physical development resources to try

e
[
£
)
fos
"
o
@
n

areas physi wed ta meve

to atlier are

Af jed ot o Aventnad

cycling later.

A vevy different memns of coping with reduce.d hot

ng demand

may be appropriate when the city has ne aveas plapucd by such

irable to adopt 4

advanced deterieration. Then it may be de

in means removing a few units

e

aut thinming strategy. Th

from the inventory in many different neiphborhands, se nu one
) L £ 3

The total

TR eXpE any decline in property valuos.

reduction in inventory should e ennugh to of et the teota

in demand, but its impasts showld be widely dispersed.  The

of Akren, Ohia, appedrs to be adopting this approacl: witk

succ ecaused rewoval of many howfng onifs foraerly

rapes behind homes [ronting on

lecated in converted g

Featra™ units leaves the homes and

st.roebs, Removal of thos

dnrh

el fptact, without

S ihe jesideatial chas
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producing any appearance of excessive vacancy. This stratepy is

. s . U 1 . . T
probably only feasible if there is a reasonably strong market

demand for the housing in nearly every part of the city, with ne

neighiorhoods labelled by the market as "bad" or "undesirable."

This sitvation prevails in many newer Southern and Western cities,

but not in all large older Northeastern or ‘Midwestern cities. In

aréas in
Two

within a eity.can be conceived of.' One being widely practiecd

rategy. It invelves cither

today I call the rh

outright denial that there } or will be, any droep in housing

demand within the city, or admission that such a drop has occurrad
but aszserticn that it will be countered by "attracting more house-
helds back inte the eity." ‘Those who practice this stratepy recog-
nize no need tn reduce the city's housing inventory to prevent
falling property values for the nujts that rewain. 1In larpe

older citics experviencing rapid declings in population, T balieve

this stratepy is sheer wishful Lhinking that prevents ciiy offiejals

from adopting cffeetive rosponses. Bul in some citics with ne

really zevere deteriarsation, vhere the number of ho
still rising even thonph population is falling, ibhis strategy

eould be appropriate.

26 {
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Furthermore, this Stfatcgy allows local
that the city is de.lining in any significant way.

danials is almos: irresistible even long after real

fulfilling prophecies" by admitting

occurrir.s. Hence there is normally a significant la

to deny

Making such

decline

g -between

the time that housinp demand within a city actually begins to

fall, and the time that local

hrnpened. During this "gan." there i un

s has

certainty

shgut whether 2 decline hax jegun; or whether it might he reverszed

if it has el..urly begun, so that rational officials

to deny it zxistence. They hepe that such “official optimisn”

will keep preprrty owners theve from developing the

cause them to ignere *hs need to . cope with the decli

until-long after it is uplerway. This can allow deze

to start and become seri us in certain arcas before

povernment tries tc stop it

The final stratepy for dealing with lover he

marxet strength st

type of

the city

rategy. In

a eity can be called the focus

this approach, public efficials concentrale upchn bol

housing demand in certain areas wherz it appears str

They allow market

cxhibited only marninal weoakn

, exist vhorever else in the city they "spontuncaous

This appreach may he cons

strutepgy -- s0 both ran be adapted at the

(1} it buitd

strategy has scveral advangagp

26 Y

stering :

ong, or lias

wveaknessd

L

1y" appear.
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revival stratepy work by attracting enough houszhold

&93

trying

which provides a visibly effretive use of resources (wher

ely domz =a); (21 it allows puhlic offi-

L]

cials to concentrate their rhe .ric upoen the pesitive advantage
of the city rather than its weaknesses, hence bolstering general
expectations about the city's future; and (3) it avoids forecing
public officials to explicitly single out those areas they are
going to n&giezt -- thus arousing a storm of protest from the

residents there, In reality, this strategy ¢ 'neglect arcas

wvhere weakened housing demand ''spontaneously” concentrates --

However,

focussed market weakness strategy.
In considering which of these strategies should be adopted

.
in a particular ecity, it is important te measure thc total amount

able for physieally up-grading deteriorated

of resources aval
areas -- including beth public-sector and private-sector rosources ==
against the total cost of up-grading those areas. In cities vhere

urces avallable

deterioration has net become slguificant, tetal reso

may We suffli to restere - maintain all the propevty in

the city. Sueh a eity may have a chancs te make the rhetorical

buck into
it to affsct any declines in housing demand that have eccurred.

but that =l<o have little detevioration and ne “terriblc”
.

neiphbiovhoods, ean consider & spresd-ont thinning stvatepy. They

con Ury to offset declining demind by remaving mits from the
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inventory in many locations scattercd enbugh te aveid stigma-

ing any one neighborhood. That should be combined with

using public resources fe strengthen those ncighborhoods whg}e
deterioration is just beginning.

But cities vhere major deterioration is already evident
in one or several neighborhoods, and where total resources are

the above strategies effectively. In my opinion, they arc almost

compelled to use either s focussed market strength strategy, or

kness strategy, or beth combined.

Tw

(L]

In all eases, it 'is imperative for puhlic official

attract as much private capital into their strategy as they can.

This means involving both the owners of existing properties and
the operators of local financial institutiens -- as well as
neighborhoad organizations and residents in the areas concerned

and operation of appropriale stvatu-

in the selectinn, de

er to attract inteo areas where

gies. Private capital is mucli ea

" deterioration is not advanced, and expecctations arc still optimis-

tic, than arveas sufferir_ from opposite condivions. Rut sone

private capital can even be attracted into the worst are

appropriate guarantees are developed and {inanced with public

funds.

CY TMPLICATIONS

v, POLI

The followiing policy impiic:tiun& can be drawn from all of

the factars liscusged above:
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1. Population declines in many large cities arve part of

a long-range deccentralization process that is improving the hous-
ing, work-places, and neighborhood Envij@nméntg of millions
of Ameritans -- perhaps even a majority of metrcﬁ@litan=area
i residents. Therefore, public policy should not aim at stopping
1
or reversing this process as a whole. Rather it should try to

undesirable consequences of this process, and remedy

This means that a “total city revival

ries to their past peak

stratopy” aimed at restoring 1ll large ¢
populations i= undesifﬁbie, as well as impractidal.

5 or

2. Most pﬁﬁlic.palicigs should focus on nei

er sub-city spatial units (such as downtown areas or industrial

o
-
=

districts) gs the appropriate scales for actien, rather than
ities -- since market forces act at the sub-eity rather

the city-wide scale. True, certain fiscal and other policies must
deal with entive cities. . But words like "deeline™ =znd "revival"
or "development” really should be applied to thoase smalier geo-

graphic entities, rather than. entire cities, if we want to aveid

]

alse perceptions of uhat is really happening.  This approach
also allows using several diffcerent strategies simeltancously
within a ringle city -- such as trying to help some neiphbe fhioods

in the same city cop:

"revive" while also trying to help othe
with much lower housing demund.
3, Public policies should help strengthen non-cconomic

linkages within individnal neighborheods in large cities, and

nizations there, in

support the development of strony lazal ol

erder to encourape group-nolidarity up-grading -- as lenp iz no

o
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for neighborhood monagement so as

5.; We need

wlition housing

to allew effective withdrawnl of the vors

talle “conta

units from the inventory without und

shelter., The Depantuwent of Housing and Urban Developm

encourage innovation and demon

control” mechanisms. Gities car also develop thelr own experi-

using Comaunity Developmenl Block Graant

mental ve

Ertonp n hborvhood organizations can he the initial vehicles

for such new manapement approsches.

Jean citl appoar inoan 1 nse

6. Urban condition:s in Ak

diversity of fovrms and combinations; so it iz impoertunt for

to thnse

antiounl urbon policies ta allow Jdive fied respon

Iy determined ot che lecnl level.  llence each

conditions Tlav

city, and in some & each neighborhood, shiould thooss. 1ts
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strategy for coplng with its problems. This means federal aids

should be packaged in bleck grants or similar forms allowing
maximum local discrction, rather than in categorical programs.
The Administration’s prcposed national wrban policy advances

several new categorical programs rather than strengthening the

block grant approach, If tliese nEw:pf@gfami are conceived of only

gl
]

as initial

tehs to get new jdeas launched, and will later be

folded into block grants, that may be desivable. But it would be
undesirable for them tz be retained as permanent categorical
programs.

7. Because additional suburban housing construction is
undermining demand for adequate-quality @?ﬁgv wnits in many large
cities, it is probably true that houscholds whe move inte new

suburban units are not bearing the full social costs of their

5. According to ccenomic welfare theory, an extra tax should

moy

be placed upon use of nuew suburbian units te diszourage th
gecupancy in such situations, and te provide fonds compensating

are lgav.ng

the govermnents and property owners in the ci

tax of $100

behind,  For example, if a Federal building-p=2
per new suburban unit permitted were levied aeross the natien,

d about 5106 millien in 1977 {if it .did net

that would have T

depress new suburban housing starts), which counld then have been

used to finance vehabilitation and dewolitien activ ties in large

ing popularion leclines. A tax largs enough to

§1,000 per unit -=

veally discourvage subusi-.n building --
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new suﬁurban starts from about 1.0 millien in 1977 to 0.75
million. However, this type of tax should be levied only in
those metropolitan areas where suburban growth is in fact under-
mining the elder inventgry rather than meeting pressing needs
for population growth. Mereover, calculating what such a tax
should be, and where it should be apélitd,,ai well as getting

it politically accepted by Congrgss and the nation, are probably
not feasible tasks at present (if ever). Nevertheless, tiis

situation provides added justification for twe other policies:

=

1) encouraging states to have suburban jurisdictions share their

property-tax and other loeally-generated revenues with central-

cluding intra-state revenue

city governments in some way --
sharing; and (2) using federzl income taxes, which fall dis-

proportionally on higher-incone households (those most likely to

oceupy new housing units), to provide targeted fiseal aids to
centrai-eity povevumenis with high- incidences of housing abandon-
ment .

8, In view of the powerful velationships between suburban
and central-city hauginé markets, it would be desirable to

analyze what is happening and likely to happen in both those

markets, and how these events vill alfect abandeonment, up-grading

and other key aspects of hoth, within each met ropolitan area each

year er ar least cnce every secoral y In most such arecas,

gavernment to perform such an analysis.

there is no arga-w




O

ERIC

Aruitoxt provided by Eic:

265

Hewever, there is usually a regional planning organization,

- funded in part by federal monsy. Such organizations ure already

rcquiféd by the Department of Housing and Urban Develepment to
prepare h%using elements in their basic plans, but th@ze‘hnusing
elements are not required to examine the relationship between
suburbzn housing construction and inner-city abandonment and
decay (insofar as I know). Analyzing this relatioship should be
a required part of eééry such plan., Furthermore, HUD and the

Census Bureau should provide more current information on key
statistics useful in carrying out such analyses (such as the
extent of abandonment in decaying portions ef large cities).

The resulting studies wenld be useful in the development and

_execution of state housing and urban development strategies, such

as those being worked out in Califernia and Massachusetts.




Houschold Changes and Housing Censtruction in 15 §MSAs with the Largest Declines in Population, 1970:7
: . H Estimated Ratio: : Pereent s
H Population : household : , ! new i of new E
i change i change H New' . : housing : housins : Central city
: 1970-1975 : 1970-197s t housing Punits/ ¢ units population
s . L. ; —i ) i units i oadded 1 built _less,
Metropolitan H - - K I ) { autherized : heuse= :  in : 1970-1973
area = ! Number : Percent : Number.: Percent : 1970-1875 . : holds : suburbs - oercent
New York =412,627 - -4,1 16,680 +0.5 185,821 11.745 41.2 2
Cleveland =97,004  -4,7 -571 =0.0 45,794 L 87,8 -
Pittsburgh -79,138 =3.3 11,009 . +1.4° 46,781 4,249 90,8 .
Hewark =58,443 -2.8 12,622 +1.9 .+ 29,797 2,361 91.5 3
Los Angeles -55,082 =0.8 134,225 +5.6 204,454 1,523 63.3 4
St. Louis -44 342 1,8 35,413 +4.6 71,056 2,007 | 95.5 =15.6
Jersey City 230,320  -5.0 =773 -0.4 9,194 w 77.2 6.5
Buffale =22 ,363 1.6 13,833 +3.1 34,009 +2,459 93,7 -1%,1
Seattle =17,859 =1.2 34,738 +5.1 41.564 1,680 B1.1 =81
Philadelphia -17,109 =0.4 71,207 *+4.5 141,328 1,985 B5.8 -6,8
Dayton -16,823 -2,0 12,133 +4,4 36,898 3,041 93,1 -15.6
Columbus, GA. 16,541  -6.9 -380  -0,5 9,52¢ ® 23.0 -4.2
Axron 12,082 -1,8 10,117 4,6 22,734 2.247 77.6 -8.4
Patersen -8,350  -1.8 . 4,478 42,9 16,725 3.734 86,8 -6.2
Utica -6,431  -1,9 3,218 +2,9 . 4.674 1,452 46,1 NoAL
TOTAL -894,514 -2,4 347,999 +2.9 914,464 (2.628 . 71,8 -e- s
Tot 7 718,543 2,169 80.1 ==

tal sxcluding -481,887 -1,8 131,319 +3,
New York . . .

274)
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Houschold Changes and Housing Conistruztion in 14 SMSAs with the Largest Gains

in Populatien, 1970-197:
t ) ! Estipated : : :
: Population 3 household H : :
t _ change - & change, H ok i + Central cits
: 1970-1975 ot 1970-1975 t housing H ulatien
o [ —— : . units b 1 - change,
Metyopelitan - ¢+ T 1§ R ! authorized t in i 1970-1978,
area } Number ! Percent : Number : Percent : 1970-1975 i suburbs ¢ perceat

" Houston .28 ,931 14.3 144,061  22.3 117,598 23,5 N.A,

" orange County . 278,433 19,6 131,244  27.3 138,683 80.8 16,2.
Tampa 289,128 23.8 114,043 32.4 152,199 76,77 - 0.7
Fheenix - 250,186 25,8 111,240  33.9 144,278 57.3 14.3
Ft. Lauderdale 228,090 36,8 - 92,812 46,2 166,483 86.4 9.3
San Diego 226,729 16.7 111,259 24.2 141,645 . o587 11.0
Atlanta ’ 194,511 12,2 103,073 20,0 i61,074 . 1,563 9.1 -12.2
Denver 173,773 14.0 - 89,623 T o21.4 +141,975 1,584 78,0 =5,8
Mani 171,689 . 13.5 87,801  21.4. 153,767 1.751 84.0 9.0
Dallas-Ft. Warth 149,601 6.3 105,015 13.6 436,648 1,301 . 62,4 -5.3
Orlande 125,394 28,5 54,925 37.4 74,496 11,356 81,2 14.1
Washington 111,690 3.8 . 103,822 11.0 150,938 1,550 95,9 =5.9
5an Jose 108,858 i0.2 62,461 17.4 73,806 1,182 44.9 24,6 |
West Palm Beach 106 458 30.5 44,653 39.5 85,386 1,912 87,0 . N.A.
Total 2,675,571 14,3 1,356,032 22,1 1,348,973 1.364 75.5 ---
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THE FROBLEM AND THE EVIDENCE

Numerous empirical studies have documented the szhift in population and

economie activicy from the Yortheastern and Midwestern industrisl regions,

but the relationship between the declining economies and the fiseal health

o

of their state and local governments haz oot been glven adequate attention.

Ferhaps At 15 because Ehé;f{:latigl\fjhip betwesn the economy and the fise
iz =so diffiﬁm\ to formulate and because state and local governments
have so little control over the pefformance of the state/lacal econemy
that policy analysts have turned in ether directions to grapple with
fiscal problems. There is probably no more glaring example of this
ﬁii;u‘ndetst,anding than the propased solutiens to the fizcal preblems of
the New York City government. Indeed, at least in the early stages,

much more attention waz focused on the' fimanelal manapement issues which

o

urrounded the Kew York

[l

he fiseal implications
As a result, it {s no gleat surprise that remedial manapenent policies
have done littie te deal with the city's long-term fiscal problems.

In analyzing the linkape between regionat shifils in sconomie

activiey and state and local government finances In the groving and

,
(X%
.

Ny
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declining regions of the United Scates, I would bepin by propoesing that

¥eglonal shifes ia papuia;ian and employment are not un

zsirable per se

and therefore should rot be the ebjeet of remedial public poliey. Har it

-

a trend toward interregional income equality er a growing homogeneity ia
the provision of public services across peographic areas detrimental to
the publie welfare. What is harmful sbout regional shi7ts and what aught

to be at the center of concern about public poliey te dgal with such

shifts, are the cifects on unemployment, ?avgréyi the fiscal positien
of stote and losal gaveraments. In a sensze all three e¥ these concerns can
be translated into a more general concern for the distr “ution of fncone-—
more specifieally, to a concern for the share of purchasing power or public
services acecruing to low incume families. In tkis concoxt, the problems

of decline--those faced by the industrial Nor st and Midwest—-vould

appear more difficult te reselve than the prable owth=-those exper-

lenced by the

e

puthern tier states. Certainly rhere are wigration barriers

which would cause ene fo expect a holding &7 rre jeble:s in central eities

in declining repions and there zre dnsritutd
El
cause one to expeet a worsening fiscal pesltion for jurisdictiens in the

deelining region, This is st to say that there are nct severe fiseal and

poverty problems in the Southern replon, but rather, fo say that the ad-

justment problens asseclated with regional ¢

sovere In the Hertheast.

In earlint werk I have arpued the following straizhtforvard thésisil

1"'hc E of Repionnl Shifts ia Population and Feounenle Aetivity en
- the Finaneo ate and leeal Government mpli ions for Public Poliey,”
in . (University of Texas Press, [ortheoming).
£y =
< 4 .
v /
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FIACAL TSSIF] ASEMITATED WITH GROWTH

- Additionnl Secvicga

axpands,  For

[
3
-
i
]
o

As 2 community zrows, the need for public 2

many 3
the state or county police for major crime problems. since erime rages, although

rend s be low in small towns, Lt Lz pessible, In the

Firefighting tands to he a voluntcer function in almost all small juria-

dictions and a4 number of large, lov der

For oxample, Fairfix

County, Virgiala, with 3 population of i theusand and among the most

Jusnt in the natlon, depends, in part, on a volunteer fire department.

voluntear firafighters have to be replacad by

are provided on a voluntacr ba

nareaw, there L4 1ikele nead for many

papulatsd urban area, Bath the ne

¥ise by 30-45 porcent.

suzh as higher average wages

viding public servicas,
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-spulation are shawn in Thblg 1, Police ouvlass are gver throe tlmes as

great in cicies wich one million s mare residents comparad te amall elties.

Among serviess shown, the oniy outlay which iz gre: ter in small clries is

gacllitias are required.

gising Unit Seryisse Cuat = Salected Sarvices

As shown in Tshle 2, the rise in outlays for publlc gervices tn Eaut rapldly

has besn substantially more rapid than the ris= in all

hatween 1972 and 1976, Tha most rapid inereasea are for .
=apitas outlaya to expand the {nfrastructure, pollce outlays - yEfsat higher

erime, toad maintenanee and fire profectisd. For axampls, capital gutlays

cent, or 2=3 timea a3 §1st a3z other urban eounties.

Ve have all been able 24 demepatraka a stromg pozitive earrilation between

populatlion growth and tha rise in

grows, one cae anciclpaca a rapid
One ohserved pattern {s that grewing ares3 attract a disproportionaté

househalds weeh scheol age children. older eities typleally have

o
2

numbet®

had & gharpar lozs in enrgllment compared to populatien . Hew Yotk Clty 18

ana of the tvo excaptlond, probably bacause i1llegal {mmigrants are
children to publie sehoals, The more eypieal paccern {s ghzarved {n Hassad,

Westchaater, and Erie Counties, Hew York (see Tabla 3 3. 1m these araas, sehool

snrolliment has decraasad more rapidly comparad £o population decline.

1/ Ses Thomas Muller and George Peterson,
Urban Inscifute.




PEY CAPITA OUTLAYS FOR CITY SERVICES BY POPUTATION SIZE
1976
Function o S - ?apuzgiiéﬁisiié 777
. {thousands) . .
milllion ) 1 willion/
and over  500-99 100-499  50-99 less thoan 50 50,000
Police Protection $87 465 £42 §37 528 1.1
Fire Prntecelon 35 i3 i1 27 15 7.3
Sewerage 7 12 10 9 10 0.7
Financial Admt 9 9 7 s 5 1.8
General Control 19 18 - i1 g 9 z.1
Sanitation (other
than sewerage) 27 16 13 11 10 2.5
Public Buildings . 8 [ [ 4 3 2.7
Total ) 5192 4159 5114 £103 480 2.4

Source: DBureau of the Census, City Go

O
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Table 2

PER CAPITA OUTLAYS
CROWING URBAN COUNTI
Fhoenix drlando le
(tinricopa  County) (Orange County) ! dounty)
197 1976 - o1e72 1976 [ 1974
Total Outlays $524 5773 395 &4h 367 L1 340 SHY
Capital Outlays 107 160 68 100 a0 141 32 137
Education 275 183 230 L5 i 236 188 275
Pelice Protectlon 29 49 18 54 40 1 33
Fire Protection 11 16 9 27 . 25 4 13
HIghway 24 3z 13 0 ¥ 40 18 55
Percent Inerease 1972 - .[:75
(ver Caplta)
Four Grovieg 411 L. =e l
Urban Countiyizs Urban Onomtfes
Toral Outlays 59.87 43.17,
Capital Outlays 109.3 24.5
Police 109.% 40,4
Fire - . 125.0 41.2
Highwnays 103.9 4.4
Bureau of Census  Loecal vgver:nmen;iﬁlﬁ;;mﬁé_s_’_
iy
R
AN
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SCHOOL, ENROLIMENT IN SELECTED AREAS OF NEW YORK

Table 3

1970=1976
- — T T T School
1970 1976 7% Enrollment 2 Net Enrollment % of
(in thousands) Change Migration Papulation - 1976
New York City 1113.8  1096.5 -1.5% -8.0% .77
Balance of State 1 2328.9 2285.9 -1.9 =0.1 21.5
Greene . 7.7 8.8 14.3 16.3 22.7
Orange 51.7 57.3 10.8 8.0 23,1
:Putfﬂ?m !':‘2,.:7. 17.0 331.9 19.6 27.7
V—S&irﬂtaga 32.2 38.6 19.9 13.3 26.6
Suffolk 299.3 331.2 1@,.7.7( 8.2 25.9
Sullivan 11.4 12.5 "9.7 14.9 20.6
Magaan 30,9 287.7 -A.5 -3.4 20.2
Waestchester 169.5 161.6 -4.7 =1.3 18.4
Erie 217.7 202.4 =7.1% =4,87% i8.6 7%

Source: New Vork State Fduecatlion Department

293
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Howevet, sevaral of the growing counties in New York State, nomsly Orangs,
B g 3 B

Putnam, Sarategs and Suffolk have anrollment lncreazes greater than populd zion
gains. Thus, scheols in these areas have higher sutlays for education per

:gpifn than jurisdictions with a stable populacion, For sxample, I8 percent of

‘Putnam Ceunty's population L3 in public schoels, cemparad o only 18.4 parcent

in Waestchester County.

gne positive lmpact of growth 1s chat areas with.inmigracien tead te have

an expanzion in jobs. Indeed, 2z shewm in Table 4, arsas with populacion grewth

!

tend o have }jeb @ﬁpgrgunizigs which ars expanding more rapldly than populacion.

While zhe entire state (with the éxceptiéﬁ af fHew York City, Buffdalo and severﬁl

rowth, jobs in few York Clety declined as rapidly

as population, tacreased thres times as fast as pep=

ulation.

L !
gﬁiv
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EMPLOYMENT AND POFULATION GROWTH
NEW {NRK STATE

1970-1976
Table &
County Emplﬁymént % Employment Net
(thousands) Change _ Migration
1970 _ 1976 1970-16%6 1970-1976
o (chansands) (fhousands) . )
Greene 5.9 6.7 14.3% 16.3%
Otange 44,7 52.5 17.5 8.0
Putnam 5.2 7.4 Al.l 19.6
Saratoga 15.7 19.: 23.7 13.3
Suffolk 178.82 222.2 24.3 8.2
New York City 2896.8 2665.7 =8.0 =8.0
Balance of
State 2522.5 2759.5 9.4 =0.1
U.s. 70,920 78,638 11.0
Source: HNew York State Department of Labor
R .
' 24
N = s, 1
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HE..POMSE 1O GROMTH

arising Erom the constgruction and pperition of a large d

gszility in ¥itsap County. Washington Stac: upplemeneal a2s

W

k5 the impantid area, Including state agencles. The objective is co aveld im=

posing an unfaiy and 2xc

"
W

sive firanéial burden on the area vhich would rosule

tha population of Kitsap County by al=

lative requirements and bucame aligible for fonds, extensive fincal impact

analyses wers undertaken by federal,

coneluded that subataneial addicfonal eapital facilicliss were needed to @est

(1} The benefies

national; thus, the net costs

borne by all residents,

cost of o

sxpanding the lafrascructure.

(1) Stace imposed  imits on ravenuc from properfy bd

not allow

i

i
]

ally benafit

acteibutable

te growth.
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of the infra=

rsquire that the develaper provide the land and build part er al
structurs, ineluding water and ssver 1ines, screats, and in some instances,
fire seacions.’ The shift from prassnt resldents to these purchasing the
praperty increasea the cost of new housing. Since the value of che exidcing

housing steck eends to raflect the cost of new unifa, thiz benefics prasent

resldents who own thelr homes. This appreach is applied widely in Califernia
a3
Areificial constraints on nevw gonatfuetisn, using

and other mechanisms, =re applled to limit tha

quantity and inereage the ¢ost of new conatruction. Zoning and other tastrie=

tlons tend to drive up the price af land and houaing. This bemefira direecely

Changing ehe E iseing Tax 3

diversify their tax base from one almest cotally dependent on real and per-

ona that adds other e

ness taxes. This decreoases the dgpgndénﬁg'an property taxss, and 5hif:§ some
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RECOMMENDATIONS = ECONOMIC IMPACT OF GROWTA

The changas. in the characteristies and loecatlon of the natien's populatisn

will require legislaclve setlon at tho fedaral lavel. At the present cima,

several federal programs provide assiatance to growing arsas.

Among specific recommendatiens are the following:

1. Assesz sffeeceiveness of fedaral legislation aimed at assisting flseally

'
areas experiencing rapld population growth to decermina:
(a}) whether such assistanes 13 warranted given economie induce. ~nts agsacs

{ated with grawth
(6) Lf funds setually recléved were used to meet. stated abjec;ié

Detsrmine under what condigiona fedaral (in conteast to state) ragulation
L; necessary and justifiable Eo affsat adverse effacts of aconomic

3, Assass the pet fizeal economle snd social impacts of population movament

from che urban core on:
(a) individuals migrating
i
i s
rpopulation

(b} the remaining urban cors

(e} the recipiemt communicie

(d) 1gcal, state and federal|government, {neluding the need to duplieate

I

or maintain municipal factlicies and services

!
4. - Determine if the urban and regional economic impact™-scatemsnts now required
B . . i \ 4
when federal departments and agencles propose Ney prograns and ragulations

! _ . R -
provida z%g type of informacion ﬂééésgéfy to gulde beth Congresa and the Ex-
" | 4

in formulating policies, and programs.

N
eeutive Branch
i . .
Amang the four spacific ze¢a®mendgginns! thé relationship betveen groveh

aad de;iiﬁg iz the most lmportant in ﬂfsftiﬂg guture laglslatlon. H a
s . L
" the aselal costs and benafles assoeisted'with migration need Eo be

_— i ) ,
in the development of transportatiom
i

o

ilar programs.

\ o
i
w90 ‘

— Fi \\
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N R. ANDERSOH
TATE OF HAWAII

TTEE 0¥ POPULATION
C RPRESENTATIVES

INTKODUCTION

Hawaii is‘an tsland State located roughly in the miadié

of the Pacific Ocean. Twenty-four hundred miles to the

northeast lies the coastline of the continental United

SEatgg} 3,800 miles to the no. thwest lies ‘the eoastline of

i i
BFstralia; and 2,800 miles to the north is the state of

Alaska. ;

i
]
[

\ Hawaii has . ,a land area © 6,42
Ehé fourth smallest state in the natien. The land area o

Héwaii is distribukea'@vgt seven populated islands as

3J0 o

sq., miles, making it

I



P - Exhibit 1
Land Afea by Isla nd.
(Square Miles) ’
Islanrd Land Area % of Total
Hawaii " 4037.0 . - 2.8
. Maui 728.2 11.3
oanud’ 595.7 9.2
Kauail 548.7 8.5
Molokail ’ 260.9 4.1
Lanai : ©o139.5 2.2
Niihau \\ 9.6 1.1
3 . .

Other Islands 45.8 0.8

(nonpopulated) _ L
Total 100.0%

L4
/' Includes the Narthugatsrn Hawaiian Izlands, which eesupi
N ezt sz and which, for cenaus purpcses, arg
i mt of the Izland of Oahu.
-

coastline of 750 miles. Climatically, Hawaii has a ‘remarkably

balmy temperature aﬁé wide ranges in rainfall.. The all= N

time temperature range for dewntown Heonolulu £ example is.
57-88° F Hormal precipitation ran qes £ 5.7 inches on

O
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out of ‘the4,128,000 acres of land in the state 1,220,000

a2re’ in agriculture, 1,

acres in forest reserve,
155,705 acres 'in urban use and another 1,300,000 in unused

open space. The federal gévérnménﬁ owns *7.3 percent of all

- land in the state; the state and counties own 34.7 percent;
and private lanaaWneré'(mnstly large estatss) owWn 58 percent.

‘Hawaii's major export ipdustries are tourism, agrigulture
(chiefly sugar and pineapple) and defense expenditures:

pirect income from these four. sources is shown in Exhibit 2.

Exhibit 2

- Direct Income from Major Export Industries, 1976
! ) .

Export Income ' ‘s of Total

Total for Four . N
Major Industries §2,856 million . 100.0%

"
cl
Ko,
-

-
" e,
.
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Beginning in World War II and up until 1970, defense

"was the state's major industry. Prior to.that, sugar and to

a lessar extent, pineapple dominated the economy. To

this day, vestiges of the plantation structure remain,

particularly in Ehé:%ufai areas of all islands. However,

Vo
during the 1960's t@ﬁf;sm began its phenomenal growth and in
1970 it Becamé the state's 1ea§ing export industry. Tourism _
is not én industry in the usuél sense, but is made up of a
complex array of businesses iﬁ:lﬁaing hotels, scenic

_attractions, travel agencies, gift shops, festaurants, ete.

élimat§~and envireonment largely aceount for Hawaii's
development as a gisitaf destination area, aided, Qf‘céufse;
by :é:hnal@gi;al breakthroughs iﬁ\aircﬁaft design and the
phaﬁcmenal growth of the travel and leisure-time markets.
Clearly, impfévéménﬁs in the sige!aga speed of airplanes
" have brought Hawaii closer time-wise ta'thé Mainlana

United States and Japan.

'
o
=
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Some indication of the phenomenal qrawﬁh‘@f tourism may

be seen in

display of

the annual number of visitors arriving in Hawaii -

the following exhibit, which provides a graphic-

during the period 1920 through 1975. In 1940, there were

only 25,000 tourists-who visited Hawaii. By 1960, visitor

arrivals had reachaed 250,000 and by 1976 thereé were more

than 3,000,000 overnight visitors.

s
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Exhibit 3

_ ~~Visitors &£o Hawaii, 1920-1975

Humbas of Vintais

{mitlianil

3

-
2
s
i
. N
1

3 - s -
190 <193 14970 1971

-
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HAWAII'S POPULATION

At the turn of the-gentury, Hawaii's .populatisn numbered’

slightly mere thza 156,000. s;ﬁze then; the population has
éxpandéd almastlsigféla, reaching an estimated 894,700 persons
as of mida;§77, reflégting an average annual growth rate of

£

2.3 ggfcénﬁl {5ee. Exhibit 4.1 If the de facto population
is cansiieréa,:ﬂawaiifs pepulation is nearly one million

'

people. While:Hawéii‘s absolute population size may seem

insignifiecant when compared with tI * of other states, the
nation, or the world, the rate of ‘growth and its relationship

to the state's land area is not.

g i 1950: April’l o . 499,794

1960: -April 1 . ' T g3z,772 -

1970: April 1 , 769,913
1977: July 1 (est:) 894,700
t o = -
* 1900-1977 - Growth Rate = 2.3%
) . u ,
, . 2311;9 .
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As compared with other states, Hawaii is'amaﬂg the
fastest growing. Between 1960 and 1975, it rénkeé as the
sixth fastest gfawing‘gtate in the nétién {following after
Nevada, Arizona, Florida, Alaski, éﬁd Colorado, iﬁ that
order). Comparing Hawaii's rate of growth since 1960 with

that of the United States, we find that Hawaii's growth rate

of 2.0 percent has been almost twilce that of the nation as a

whole. Moreover, as illustrated in
Hawaii has been growing about 0.4 percentage points above

the world average in recent years.

Exhibit 5

ulation Growth Rates:
nited States and the World

1960-1975 - 1970-1975 !
“Hawaii ' 0% 2.2%
Unitaé states R T & .93

"’\\‘ : worldwide 1.9% - 1.8%

o 3
N -
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segment of the is}ané a papuLat ien: apprgoximately one o

- 808

in add;tlcn te an extremely’ rapid rate of population

gr awth, Hawail's pagulat;nn p:gblams are aggravated by the
gr

nss imbalance in p;pulatign dlstr;but;ani Of the state's

75 vean papulate& islands, more than four-fifths of the people

-1i va on the ‘Istand of’ Dahu, whi:h is Eha industrial, buginess,

and pali i; 1 center ﬁf the state@ In 1976; Oahu's resident

pspulat;an numbersd 718} dDG., The military comprised a large

i

L

‘every six res idénéi was either milit ary personnel or their

depéndents. Visitors added 6.6 percent to the resident
p

population, bringing the de facto population on Oahu to

The next most p?pulau islanﬁ in- the Hawaiian chain is
the Island of Hawa;;/ called “the "Big Island" because it -

ontains almost two-thirds af thé state's total land area.

[n]

il

n 1976, 1tg resident population numbered 78,600 which

:epresentad 8.5 pEfEEﬂt af the state total. At one time,

some EDD years ago, Hawa;; wag the’ mas; papulaus of the

ialands, having perhaps 40 percent of the 1nhab;tant4 of

what was then The‘gingﬂém of Hawaii.
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Among the remaining islands, Maui wit . population

long and 7 miles wide, has shad a relatively constant population

of abeut &,000 for 50 years. Lanail is primarily agricultural

and approximataly 2,000 persons live there. The least

"

owned island. 1In 1976, it had 243 residents, of whem 95
percent were full- or part-Havaiians.

he turn of the century, up until 1970, most of

]
s
=]
[y}
mw
t

the population growth has geourred on Qahu. This phanémanan
appears to -have reversed itself in 1970, howaever, with tﬁe
othes islands now growing at a pace faster than ODahu. 4
Betwesn 1940 and 197C, the census figures for the islands of
Hawaii, Maui, Kauai, Molokai, and Lanai dropped, partly
pecause of the out-migration of y@un§i§eéple looking for
jebs in Henolulu and on the United States Mainland. With
the recent dqulDEmené snd growth ol the tourist industry on
the,“cgter“'is;ands; the_number of residents .there has grown
to an éstimatéd;lﬁa,zoﬂ in 1976, which still is aﬁiy 3,000

persons more, than their sopulation inm 1940

pepulated of -the Hawaiian Islands is Niihau, a small privately-
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5

Exhibit 6, which provides a summary of Hawaii's

population size and distribution by island, illustrates the

heavy concentration of the state's population on one island.

Alsc shown are the growth rates for the resident population
. .

' by island during, the current-decade. = 7 -

- : i
Exhibit 6§
Hawali's Population Distribution and Growth Rates
' by Island '

1970-1976
% of Total Growth Rate

=

Oahu . 718,400 766,100 81.0% .- | 2.1%

Other Islands 168,200 189,700 19.0 3.1

Hawaii 76,600 82,800 &

‘s Haui 50,000 59,800 . 5.
. Kauai 33,857 - 39,057 3

. Molokai 5,500 5,800 : .

7 Lanail 2,000 2,000
Niihau - , 243 /243 ., ..

Statewide 886,600 - 955,800 99, 8% 2.3%

O

-

/ : a\: -
I;X
/'f" ’ .
,
i * ¥ [ 3 -
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. .
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o .
. ] 2 iy
. : 301
: -~ - :
& !

O

ERIC

Aruitoxt provided by Eic:



ERIC

Aruitoxt provided by Eic:

306 e
. . /
E
 As A r«:sult of the largg: number of paaple who live on /
L‘)ahu, the da Eactc papulat;iﬂ denslty an thla one island was
1,236.0 Péfsﬂﬂﬁ gor 3guare mile in 1976--more than 40 times

the de:sivy of the sther islands combined. As illustrated

in Fahibie 7, Honoluity which includes Walkiki and contains

approximately Balf of Oshu's resident populaticn, had a
- ! .

 density of over 4,000 persons per square mile in 1976.

there are sone areas with as many as

Within Honelulu proper

e, an amount comparable

30,000 to-60,000 Eegsnns per square mile,

s

to some of the most densely occupicd areas of the world.
ExHibit 7

De Facto Population Density Ey Island, 1976

Land Area Population Density
Island {aquare miles) {per square m;le)
oahu? 595.7 1286.0-
Honolulu®/ 83.6 4258.0
Rest of Oahu 512.1 . 707.8
Gther Islands 5,783.9 32.8
3 ¥
I Hawaii ) 4,037.0 20.5
Maui - 728.2 82.1
Kauai 548.7 71.2 -
Molokai ©260.9 * 22.2
Lanai ) 139.5 ' 14.4
Niihat T 69.5 . 3.5

a/ Ineludga tha Northuestern Hewaiian Islands, which aceupy ;. '
3.0 squareniles and which, for census purposes, are

* ingluded as prif‘t of the Iélﬁnd af Ozhu.
‘!
e 1 g z
5] i
N, N R
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-is marked by & substantial decline in the number of native

307

The demographic histery of the past 200 years in Hawaii

Hawaiians during the century after Captain Cook's arrival in

the islands, the gradual repopulation by imm

P

séciéﬁyi and the recent expansio E the population by

fDIElgn immigrants and by in-migrants from the continanta

Unxteﬂ States. Because the :urfent pépulaﬁiaﬂ of Hawaii
emerged from a culturally and racially diverse stock, an
analysis of its ethnic composition offers one of the most

interesting and complex statistical problems in the study

Hawaii's demography. Wo one ethnie group sémprises a majority

of the state's population. The most numercus are the
caucasians and the Japanese, followed by the Filipinos.
Other ethnie groups include Hawaiians, patt-Hawaiians,

Chinese, Koreans, Samcans, Puerto Ricans, and Negroes,

FACTORS BEHIND*THE STATE sgcpmm:gp GROWTH

igrant national

of

It is 1 SAT that m;qrat;an has come to be the-dominant

L}

factor in the growth of papulatlon in HaWéll in the 1970's.

"

The quality of life that makes the islands. attractive to

inhabitants also attracts new residents.’ Hawaii's populat
has reached a low rate of fertility, primarily because of

mcdern methods . of blrth EDnthl, education, and vhanging

. tudes favoring small Eam ies.

w

its
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Therefore, if a slower rate of population grewth is to be \

o \

g
,realized in Hawaii, migration musi be the primary focus of

attention.

a

am

_immigration--a problem that has reached new dimensions a
sy

ES

result of Ehange% 1acted in the federal immigr tion laws in

1965--2nd migration from the United States territories and

e
s
2]
w
o
rr
it
I
m
o]
(L
[
o
=
[
I

icate that Hawail's population grovwth
has béen increasing dus to an excess of in-migration over
Duﬁ-ﬁigfatiéng rather than to the natural components of
births over deaths. Whereas net in-migration accounted for
only 40 percent of the net change in Hawaii's ci%ilian
popilation (excluding the military and their dependents)

L »
during the 1960's, it has accounted for more than half of

_Hawaii's population increase since 1970. (See Exhibit 8.)

over the same period the p@;ﬁlaﬁian increase due to an

For example, natural increase provided 63 per cent of the

population growth between 1960 and 1370. This percentage
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- Exhibit 8 : s

e Qamg@nénﬁs of Change in Hawaii's Civilian Population
(Excludes military and their dependents)

1960-1970 1970-1976

Net Population Change 132,138 100.0 110,700 iQDiD

Net Migration 52,446 0 39.7 "s8,500 52.9

s Log : s - - .
we estimatéd net migration to Hawail:r in the decade

t
|
!
1
h
beﬁweeL 1960 and 1970 yielded an annual average ga'

i

eivilian population growth by migratien of about 5,240

persons. Between 1970 and 1876 this figure increased to

9,75@ persons annually.

N medidn age in 1976 of 24.3 years. Less than 2 percent of e N
ge in . er . N

. Eﬁé‘migféngs were over age .60. ants of earlier

* periods (1850-1930) were primarily single male adults, the
., recently érri@éd.nan—militafy IESidEﬁES_BE the 1970's have
! in;luﬂad more womep éhaﬁ meﬁ. é large number ;f cﬁe new

k)
"
x
5
Py
o
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residents have been chil

dren and young adults of childbegring
age. In 1970, almost 2

(V]

o ‘g U
percent of the resident populatign
of Hawaii age 5 or older had been living elsewhere five \

years earlier.

Foreign Migration

Approximately cne-fourth of all in-migrants are aliens,
while.the remainder are U.S5. citizens. During the 1970's,
the largest immigrant groups Were Filipinos (53.9 percent),

Koreans (15.1 ée:canﬁ)g Japanese (7.1 percent) and Chinese

and Taiwanese (6.4 percent).

Exhibit 9

Immigrants Admitted to Hawaii by Country of Birth, 1970-76

Qqﬁﬁﬁ:t S Number % of Total
canada o . 588 1.2
China & Taiwan , 3,156 6.4
Japan . 3,526 7.1
Korea 3 L 14485 ' 5.1
. }E}?iki_iépine;—:—: 26,626 ) 53.9
ééhgrvﬁaghﬁriés J . _ 8,007 ls.ﬁ
Total 49,358 _ 99.9%
¥ I‘ *
i
. .
x. 4 j
o ‘ o

O
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Sl

net in-migrants between alien migrants {immigrants) and

citizen migrants (persons moving to Hawaii from the Mainland

United States or from United States territories and pussassions).

Howaver, it has been sstimated by the State Department of

Pianning and Economie Development that alien migration now

acecounts for approximately 70 percent of Hawali's net in-

migration. As illustrated in Exhibit 10, alien migration
has representad an increasingly larger share of net in=

1960,

Exhibit 10

ivilian Net In-Migration:
s vs, Allens

Citizens B4 55%

Aliens 16% 45% 71%

The fact that immigrants have come to represent

increasingly larger proportion of net in-migration is due in
g1y E } .

part ta the fact that immigration per se to Hawall has risen

~dramatically, particularly since 1963. Prior to 1965, there

was a guota system which, being based on the compositien of
the United-States. populatien, favored emigrants from Europ:

and the Americas, and discriminated against Asians.

L

QC

recise information is not available on the distribution of




O

ERIC

Aruitoxt provided by Eic:

312

In 1965, a bill to amend the Immigration and Natienality Act
was enacted. These amendments abolished the national origin
em that:

gystem in favor of a syst

] reunited families;

5 allowsd in members of the professions, péfsans'with
_égtégtiéﬁal ability in the arts and sciences and
skilled and unskilled workers, prgvidei that all

-cificatinn

[x]
i
v
]

such individuals mest the labor

. reguirements sstablished by the ggeretary of Labor;

e 1imited total annual migratigﬁ to 120,000 from the

Wwestorn Hemisphere and 170,000 from the Eastern

one eountry in
than 20,00 with

spouses of citizens,

Transition to the new system was completed in July 1968.

ey
Mo
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since the 1965 amendments to the Immigration and Kotionality

Act were passed, the proportion of Europaan's

the United States almost halved, while the proportian from

did not change substantially. The fact that on'y ona of

avery fourteen immigrants was Asian in 1965 but had risen to

one in three in 1973 illustrates the dramatic changes in the

United States immigration pattorns that have oceurred a

rasult of the 1965 amendments.

Bacause of ,its multi-ecthnic populatien and central
locatien in the Paﬁifiﬁ, Hawaii has always been a popular
destination for people emigrating from Asiﬁifs;;ugf when
the 1965 amendments to the Immigratien and Mationality Act

ware implementsed, a disproportionately large number of

their plase of ;ntgnﬁgd
r;siﬁen%i;J in fiseal year 1975, for example, Hawaii received
8,70 imﬁigfants per thousand population, the highest rate in
the nation and 4.79 times the United Staées average. (Exhibit
11.) Morsover, it is reasonable to cxpect immigration to
Hawaii to remain at a high level as the large number of

immigrants who came after the liberalized 1965 amendments

attain citizenship or establish permanent residence and,

then immigrate under the

in turn, sponsor relatives who

reference system.

R
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Exhibit 11
Statss Receiving More Than the United States

Average Immigration in FY-1975 per
Estimated Population en July 1, 1975

Preference Immigrants Ber
Rank State Rats 1975 1,000 civilian Population
= 1.00 1.83
1 aii 8.70
2 Hew York 4.78
3 california 3,98
4 pistrict of Columbia 3,60
5 Hew Jersay 3.56
& Florida 2.177
= 3 Rhode Island 2,31 .
8 Mass ] 2,25
B Illincis 2,23
10 1,98
11 1.95
12 1.51
in alien in-migratien to Hawaii
that resulted from the 1965 change in the immigration laws .
is summa- .d in the following two exhibits. Whercas prior
to 1965, immigrants to Hawaii averaged approximately 1,800 a
year, thg‘éufréﬁé arrival rate is about 7,000 per year.
|
i
1
H
~
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O
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Exhibit 12

immigrants Admitted to Hawaii for Selected pPeriods

Period Total No.

:1961-65 {Pre=Amendments) 8,921

1966=68 {(Transition) 11,588
1969-72 (Post-Amendments) . 27,032

1§73~76 (Post-Amendments) 27,525

Exhibit 13

Foréign Immigration Rates far the United States

and for Hawaii

immg sl B
1,000 Hendinu

—— Tarsl lor Hiwas LA

= Toul fsr Usiled S12in / \\ B
| e

14975

13-070 G =T

t=
¥
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As a resuit of aceunulated immigratien, the number of

4 65,339 in fisgal yoar 1975, 91

I
=
=
w
=
i
i
B
Dt
E
o
e
=

Exhibit 14, aliens comprised 8,2 parcent of Hawail's eivilian

population in fiseal year 1975, a larger proportion than any
other state in the nation and substahtially Lérgé: (3.7
times) than ‘he national average of 2.2 percent. Filipino
aliens éamprised more than half of the total pefﬁanéﬂt alien .

currently

[

residents in Hawaii due to the large number

i)

immigrating and a large number of older, long-term residents
do not wish to relingquish thelr
The Japanese alien group, the

in Hawaii, iz primarily composad

idefts since the number of immigrants

- probably will nat apply for U.5. zitizenship, pass away.

L]

ince there ware .comparable numbers of Karean aliens (4,334)

e
=

n 1975 and immigrants arriving between 1972 and 1975 (4,776)

who ware not yet eligible to apply for ecitizenship, it ean

be concluded that Korsan aliens, tha

group in Hawaii, is gomposed almost

unlikeo the.Ja; inese and Filipine alien groups.

ERIC
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Exhibit 14

-, States with More Th
of Aliens per Estimat

an the U.5.
d Civilisan

n FY 1975

™

u
el
o)
[a?
-
[=]
=

U, 5. Total 2.2
Hawaii' 806 5.3 8.2
california 20,895 1,129.7 o 5.4
Florida B 8,267 371.1 : 4.5
New York lE,Dtd; 794.5 : . 4.4
New dnraoy ; 7,289 269.4 ) 3.7
Rhode Island V 823 30.2 3.4
Connecticut 3,081 95,0
Massachusotts 5,814 177.0 . 3.1
) Arigona 2;197 60.1 : 2.3
l s 12,083 327.7 2.7
Illinois 11,107 28G.6 2.6
i

B
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Th

[

preceding discussion of how Hawaii is impacted by

immigration does not take into agcount the fact that the

state is also

mpacted by migration of American Sameans, who

are U.5. Hationals and therefora not enumeratead by the U.5.

Immigration While

samoans are not immigrants, many aspects of their

are

Amorican norm and they tend to

ayperience the same Ltypes of problems as foreign immigrants.

The current wave of Samoan migration’is a continuation
. i . y e M
of a movemant that bBegan in 1951 when the U.5. Havy cransferrad

117 Samoan naval personnel along with their 257 dependents

A

o Do

r

military dependents, and others who had sponsors in Hawaii

arrived in Honolulu. 51t 1952, no agcurate count of

samoans coming to and leaving Hawail hag been made, Reeent

attampts to estimate the Samoan’ population in Hawaii have

placed the numbher at as high as 13,000, [lowever, this is

only a very crude estimate. S5amoans are very mabile and are
known to uge a variety of names at different times, making

their enumeration a diffieult endavor.

<¢j Harbor. In 1952, an additional 958 Samoan anlistees,
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Apparent Causes

1t appears govern the migration

patterns of mainland in-mig “vs. alisns in=migrants. One
factor influencing mainland migration is the availablility of
employment opportunitles for newly arrived persons.

., National migratien studies suggest that when Hawaii's economy

is experiencing moderate of rapid employment growth, the

flow of in-migration adjusts so as to sventually bring the
unemployment rate, pay levels, and other conditions into a
rough balance with the Mainland United States. Unfortunately,

there does not appear to be a corresponding downward adjustmant

in in-migration when the Hawaiian =zconomy is undergoing

o]
i,

i

I

Eance

w

relatively slaw or no ‘employment growth. The re
in-migration te fall substantially in resronse to high
unemployment in Hawaii suggests that non-cconomic factors

may also influence the flow of in-migration.

ry

rom the

I
o
e
[
]
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=
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air transpertation

s

mainland has certainly made it easier for peéple to scek

m

employment and residence in Hawaii. Hawaii's eclimate and
natural beauty are also impq;,aﬁt drawing faetors. In this’
régard, it is interesting te note that some of the

“sun balt" states--notably.Florida, Arizona .. . Nevada,

the ‘fastest growing statcs between 1960 and

1975--have also expérienced heavy in=migration.

ol
&
w
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shown a close relationship between tourism growth and net
N L]
sited Hawaii asz

Many in-migrants

tourists, and, in addition, tourism provides a source af

pam

employment for ncwly-arrived persons. A recent study by the

]
i
o
g
']

[

pepartment of Planning and Economic Davelopment point

ly more than their

out that recent arrivals hold conside

o
i
]

prcp@rﬁi@ﬁ,

share of tha total jobs in the tourism indust.ys

Hawaii's liberal welfare programs also pravidé;dn

incentive to pe.sons to move to this state. Monatary benefits

. and other ssrvicas reduce the element af risk should employment

not be found. Hawaii's wel

HNew York. Even |

allowing for differences in the cost of living amoang the

states, Hawail's payments remain ameng tha highest in the

f

Hawaii i3 clearly the federal immigration laws. The various

preference categories and numerical limits govern both the
: /

L o S L.
number and type of immigrants adititted. The domihant reasons

in Hawaii rather than

why many immigrants

in other states are (1) Hawaii's greate: sultural similarity

‘#£o their country of birth, and (2) the .arge number of

‘ friends and relatives already in flawaii that sponsor the
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WHY WE ARE ‘ONCERNED WITH POPULATION GROWTH

Hawal

s 1970-1977 population growth rate amounts to a

doubling of the population every 34 yesars. This raises the

guestion of whether or not Hawaii will be able to

accommodate that many people. HMost gertainly, such a population

would require soms prafsund'changes to oceur in the way
people will in these islands.
somé of the reasons why Hawaii's

population o-.Lwth has become a growing concern among all

mited physical size and natural rosources,

‘¢ « " the potentially adverse affects that growth may

have on Hawail's natural beauty and envizonment,
& the employment potential of the islands, and

- the socio-gconomic costs of growth.

o
",
]
B
[
"
i

A brief discussion of these problam

presented in the

following paragraphs.

O
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Hawaii's Limiked Physical Size

Dl

Hawaii's limited physical size iz clearly one obvious
cause for consern. Hawaii, with a total land area of 6,425

the fourth smallest =tate in the nation.

square miles, i
However, it ranks 15th in terms of population density. Its
iQTE de facto density of about 149 persons per square mile
was twice the national average of roughly 60 persons per
square mile, Since 1960, Hawail has been increasing its
density at a faster pace than any aflthe other states (except

Florida) that are currently among the 15 most dapnsae in the

Nay@}BgywémﬂEm;mn

0

N There is concern that uncontrolled urbanization may

adversely and irreversibly affect one of Hawali's most

[

precious assets, 1ts natural beauty and envirounant.
Hawali's n;%Pral resources iimate, terrain, occan--and its

a key

[ng
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environment serve as

[vd
[

~

s
=

-
L
It
L]

industry in Hawail's econemic structure. Moreov
an essential part of the quality of 1ife unigue to the
islands. Their degradation would be an irreparable loss and

.one £hat ceuld spell economic disaster for the state.

[

some of the environmental issuws that confront a

growing Hawaii include the following:
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" are only 24.4 miles of sandy

16,500 acres in 1964 to 26,500

@ availability and accessibility of

dopletion of . e agrigultural iand,
L inadequacies in the supply of Eresh water, and

s pollution of the air and water.

.0f the island's 750 statute miles

]

horeline whieh have bheen
defined as "sate, clean, accessiblea,

for swimming.! As populatien:in

available te individual residents

has been estimated that if all of Hawali's

go to the beach at the same t.ime and stand in 1°line, there

would be less than two inches of sandy shore

Pt
-
oi
pd

"
g
H,
a3
I
'
et
fa
i
r

Tomorrow's population, iZ 1llowed to grow unche
POE p! g

mean even lass of this prime commodity.

Soms of Hawaiils best agricultural land has already

awitys,  hon

uses. On Oahu, land in

in 1974; during tha

same ten-year period, agricultural land declined from 94,500
to 76,100 acres. While public open spaces declined, land
used for highways and streces increased some 17 pereent.

(Sce BExhiblit 15.)
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Exhibit 15

Land uUze on 0ahu

b of Total
1964 1974

public Buildings 4,741 5,132 i.2 1.3
public Open Spaces. 7,861 7,230 2.1 1.9

Highways & Streets

y
~d
.
o
L%y
-
S
b
~
o
s
o
¥
~d

aAgriculture 94,474 76,124 24.8 19.9

o N
Hithary\ o 48,633 47,294 12.8 12.4

Unused Open Space 193,774 201,416 50.8° 52.7
\ g 20 : ,
All Usgks

land on Oahu, further dovelopmént on this iszland will necassarily

be at the ex

]

ense of agri ultﬁfal aAa conservatien lands.

it may be worth peintin- cut here that many hundreds of

square miles is\che higher regions of the imlands are uninhabited,
bagaﬁse'gf the steep lan§ gilt. These areas, whieh are

raserved for forest and watershad, arc classified as conservation

lands.
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And, what about fresh water? ' In 1970, an average 2.7.
billien gallerns of water were usaa per day as éampareﬂ with
'lié billion in lSéﬂg Projections made by the Hawaii Water
Resources Regional Study Project gstimate that aémanﬂ_fcf
water énrﬁahu'wili exceed supply by the year 2000, unless
algernéﬁiva‘scurces are tapped (such as brazﬁigh water,
reclaimed or recycled water, a:_desaliﬂatea seawater) or the
price mechanism more judiciously appliéd. Use of alternative

i
of water will mean higher prices which, in turn,

L]

(4

ourde

will mean an even higher cost of living for Hawaii's residents
and which may adversely affect the state's agricultural
endeavors, particularly its efforts to protect priﬁa
’ag:iéultu:al land.

=

Despite the absence of heavy inéustrj?'an increase in
the number of registered cars from four horseless carriages
in 1900 to over hélf a million motor vehicles in 1976 has
resulted in some pollutien of the air and serious traffic
congestion. Environmentalists are also concernad over the

, consequences of unlimited sewage discharge on Héwaii‘s
mariﬂéllife, To allay their concerns, sewage treatment

plants and deep ocean outfalls are being constructad.

However, these plants and outfalls are costing ir the
millions of dollars.

329
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may be teo the detriment of curren

Employment Opg rrtunities

A gréwing population poses concerns re.ated to employment.
Although the relationship lbatween population growth and
sconomic growth is not éleaf, more people megans a greater
demagé for goods and services that must be produced locally i
af imported. That is, more people generally means ecanomic
expansion. However, é;angmig expansion to accommodate a
large influx of people may act to encourage even greater in-
migfaticn, since the rate and type of growth of the economy
is an important variable sffecting the :.ature of population
growth. >Tha period of rapid population growth in Hawaii in
the 1960's was accompanied by, and to a large extent resulted
from, an unprecedented growth in the economy.

Unfortunately, a rapidly expanding economy does not

automatically guarantée better employment opportunities for

incal residents, if the numbar of now migra

the area is greater than the numbar of new jobs available or

if new in-migrants aro better suited

i1l existing and newly created jgbs.
and Popper point out in their artigle "To Control Growth,

1,00k at Your Local Economy” (Flannilng, July 1976, American

soeciety of Planning officials), néw migrants aro often
better educated and have mora rraining and cxpericngc than
jacal workers. Thus, when nov sconomic growth occurs, it

rosidents.

=y
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In recent yea

(]

s, Hawaii's job opportunities have, in

fact, been unable to keep pace with the rapid growth of its
resident population, causing high rates of unefployment to

‘parsist. Although there are a nu

er of extefnal factors
responsible for the economic slowdown, much of the slowdown
can be attribited to a normal cyclical phase of maturation

the previous
le

o

gom period

uw

in our economy. In other word

- could not be expected to continue end ssly.- Since we have

reached a maturé phase in our economy, the rate of growth of

new jobs will continue at a ralativély slower pace than in
the past. Therafore, unlass we can come to grips with our
population grewth problem, it is likely that unemployment

future.

sor the loeal resident, . uncmploymenk calses some unique

[0

problems. Because of the state's geographic location,
unemployed Hawaii residents cannot readily or easlly commute
to another state in search of work. To become gainfully
employed however, Hawaii's unemployed residents mgy h%vg to
move to another state, thareby incurring a substantial

finanecial burden, and, in many cases, disrupting family

- ties.

ERIC
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Socio=Economic Costs of Gr@th
- - |
i

The costs of providing piyblie facilities and services

tinue to increaseé at a

to a burgeoning population con
pace than the population incrgase itself. For example, the /f

per capita fax burden from al

¥

was nearly four times what it|was in 1960. (5ee EXhibiiff

16.) Even allowing for inflaFiDﬁ,'this represents an
- increase exceeding EEE'liﬂ-Edlﬂ increase in population in
) i . ’

‘the same peried. ' /
£ !
£

Exhibit 16

per capifa Cost for Government Services
{411 levels of government)
H

£
! Year

Education continues to he the single largest expeﬁﬁitu:e
igeﬁj although it had declined in pfﬁpértién_tﬂ'unéér 30 percent
of total state operating expenditures in.1§76 from aver 40
percent a decade ago due, in part, to the dramatie increase in

publie welfare costs which have required increasingly larger
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proportions of the sgata‘s“agerating budget. With increasing
+  ‘net in-migration, edufational eosts are expected te. continue

to rise since many in-migrants are young adults who either

us

or “have children who will use Hawaii's educational

system.

Hawali has one of the most liberal welfare pfggfams in
~ the nation. Wheféas.staFE épéﬁaing for public welfare mads
up only & gg:éent;gf general fund expendituras in 1966, a V
decade later it took ﬁp 15 percent. The exhibit bei@w
i;lusgrates the dramatic rise in social waifére costs per

eapita in Hawaii.

Exhibit 17

per Capita Social Welfare Costs in Hawaii, 1940-1975

Cau )
[daltary pes eapiia)
1507
Ll
|
16 N
. | N
g — - \ =l — —
ikl We oo Vsl 1976 187
\
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The fiscal impact that results from providing public
Qazer and sanitation facilities varies according to the
‘amount, the rate,.and the distribution of urban grawtg! It
is much more expensive e service sprawling communities than
it is Ea sarvice confined, small districts. ;A:cﬁraing to a
study prepared by the Henolulu éaafd of Water Supply, the

spacial distribution of Hawaii's future

opulation will be a

e ]

primary factor in determining the costs of aavelaping water

resolurces.

In addigiah to its impact on public services and facilities,
population growth haé prought with it noticeable changes in
Hawaii's housing éattafﬂs, In years past, most residential
units were single-family homes, but with limited developable
land ané mscalating jand costs, Henolulu has resorted to -
taller and taller struetures to house both its fézident and
Avisitgf population. In 1955 the tallest apartﬁgnt buildin§

was 12 stories high. Today the tallest apartment building

is 42 stories high. Tn 1955 the talle hotel was 11 stories
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high. Today there are hote

" feet. This change in housing patterns has led to higher

nerease traffic congestien

I

-population densities which, in turn,

and place ‘4 heav

pi g

strain on existing wator and sewer lines.

[

Moreover, since the tall buildings plack out views of

which had onee been viewed from

[

significant natural feature

many angles, urban design has hocome 2 community CORNCOrh.
3]

o
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Another change in housing patterns is the decline in

the avera%ériéusehéli gize from 3.9 persons per unit in 1960
to 3.4 persons per unit in 1976. If the downward trend in
household size continues, housing needs will continue to

grow at a faster pace than population.

crime has also risen faster than population. Major
6

ce in 197

[

numbered over 55,000,
or twice as many as in 1967. ‘The raté per 1,000 population
increased from 35 in 1966 to 53 in 1976, for ana average

annual increase of over 6 percent.

WHERE DOES HAWAIL STAND TODAY

. Past growth has braugﬁt mixed blessings. It h
a hiéhe; standara of living, less poverty, a.mara diversified
economy, less crowding Qithin homas, new éﬂusaﬁiﬁﬁal'@péartunitias,
b . : s :
ind increased government services. MNo one dcﬁieé_thg inherent
vélue of these penefits. At the same tim§, hawevér; thase
improvenents have peen. at the Exéengg af a ﬂatgrigratiaﬁ in
Hawaii's aif apd water resources, an increase in noise
pollution, gradual urbanizat -ou of agricultural, conservation,

and beach-front lands, highe. wusing costs; inereasad

traffic congestion, higher ecrime rates, and inereased social

stress.

33070 0 - 18 - 22
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At the same time, public sentiment in recent years has

acting

il

congcern that the costs of rapid growth may outweigh the

benefits.. For example, a survey recently conducted by the

‘Commiision on Population and the Hawaiian Future found that

T * I L i . }
over 80 percent of the respondents feel that the state's

Unless thers are enough jobs for everybedy. Clearly, these
perceptions of Hawaii's citizens reveal that population
growth and economic sustenance are concerns vital enaugh o

alicit support for actions toward a desirable futurse.

The direction in which Hawaii is moving centers largely

on a reexamination of growth, its meaning, its root causes,

Ba

and its social, environmental and economic effects. The

state's course of action was agfingd‘ﬁy Governor George R.

-
]
e,
o
m

iyoshi in his StatEEQE—the-Sﬁaté Address to the 1977
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AN . “Ihere is no reason why we must endure what an

L uncontrolled and unreéglated future holds for us.’

A

.must shape our awn‘futu%eg not have it thrust upon
by forces over which we have little or no control.

#I am of the belief that we truly can and must
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}7 .. be the masters of our de

'HAWAII'S EFFORTS TO MANAGE ITS FUTURE

vﬁ

Hawaii‘s past performance as a planﬁing leader ﬁag been
nati@naliy recognized, Tackling gréwth—:giataa problems is
part of the state's gontinuing zammitmgnﬁltc achieve a

. -
petter tomorrow for its residents.

Leader

Hawaij--A Planning

In many of its efforts to look at and deal with the .
future, Hawaii has played an innovative and precedénht-

setting role. For example, in 1961, Hawaii developed the

first state general plan accepted by Concurrent Resolution

of the Hawali State Legislature. Also, in 1961, the State’

adopted a pioneering comprehensive land use law, which '

established a Land Use Commission to classify all lands in

the state according to authorized use. The law was developed

o
I~
—
4]

=1

(a9
m

to preserve agrigultur rom urban spravl, §o protect

E

", s pe
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rgageagianali'wiLdlife and scenic araas, and to make

" appropriate usa;gfaﬁanéprédugﬁive lands in urban areas. In
1974 the state was the first to promote

pelieies plan.,

Finally, Hawail has become the

nation to have a state. plan .adopted by statut The Hawaii

E -

state Flan, which réceived approval of

~  during its recently completed sessien, was

‘overnor Ariyoshi on May 22, 1978. The Hawaii State

érsvidgs é guide for the future long-range development
the state; iéentifia§ the gb;ls, objectives, gélici355
priorities for the State of Hawaii; provides a basis for
determining p:i@iitiés and allocating limited resources,
such as public funds, EEEViEEE; manpower, land, energy.
waéé:, and other resgurces; and assures c@afainaﬁicn of
state and county plans, policies, programs, projects, and
requlatory activities. The state plan alse establishes a
syétem for plan Ea:ﬁglaticn and program ecoordination to

provide for an integration of all major state and, county

£ sctivities, Implementation provisions contained in the law

-are designed to carry out statewide guidelines presented in

‘the form of the overall theme, goals, chjectives, policies
! .

and priority directions. T

(1N
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Other contemporary efforts related to "assessing and
planniﬁg for Hawaii's future include the establishment of
temporary and permanent commissions to deal with growth=

related ‘problems and the conduct of a number of research and

Among the commissions established to make recommendations

for

]

awaii's future are the following:

L] Temporary Commission on populatior Stabilization

which was :raatéd_in 1970 because of the Legislature's

eoncern with the detrimental environmental effects

posed by population growth;

. Temporary Commission on Statewide Environmental

planning which was created in 1973 by

te help in developing a strong statéwide ‘enviror

- to serve the Governor in an advisory capacity on

“and

%
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& ' Commission on the Year.2000 which was created

in 1970 by the Legislature as an outgrowth of the
Governor's Conference on the Year 2000 and whizh
pecame the first publisly established body in the

world established spacifically to explore alternative
. ] N B

. futures of a particular socciety.

Among the many research and planning efforts that have

been, or are being, carried out about Hawaii's potential,

1] carrying sapacity studies, baing conducted jointly
by the Office of Environmental Quality Control and
the Department of Flanning and Economic Davelopment,
which léak at ranges -of population levels and the .

. _ :
impact that such population levels may'have on
" anvironmental and Eacility-éﬁstémsi e.g., water
and water quality sgsteﬁs, air ‘quality systems,
transportation systaﬁsi ecenomie resources, etc.;

L] &nmpéehensive technical studies which were recently
completed by thz pepartment of Planning and Bconomic
,Devel@pmént in the areas of population, the goonomy,

" facility systems, environment, and socio-eultural
advancement, a8 part of the Hawaii State Flan

effort; and

340 |
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» arowth policy analytical scudies, heing conducted
by the Department of Budget and Finaace, which

examine some of the analytical issues related to

growth policy development, such as land use,: wats

resoufces, public and privafe costs™8f growth, and

legal options related to growth management.

Formulatien of .the Growth Management Task Force

It 4s against this backdrop that Governcr George R.
Ariy;shi, in the_suﬁm&r of 1977, called for the establishment.
of a task force to identify specific actiansyénag ﬁhé State .
of Hawall might take to shape and dirsct. its future QEEWEB}V
At the requeéﬁ of the Governor, Mrs. Eileen R. Anderson,
the Director of the Department @}:Eudget and Finance,
which was ecnducting growth poliey analysis, ser&ea as the
task foree coordinator. To assist her in this endeavor, the
Gaq§fﬂaf appointed two asgistant coordinators: Mr. Frank
Skrivanek, Deéﬂty Directer Of the Department of Planning and
Ecgncmié Devalopment, whieh was concurrently develeping the
Hawali State Plan; and Mr. Paul Tajima, the former Executive

Secretary for the commission cn Population and the Hawaiian

Future.

ERIC
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manpower training, transportation and taxation-
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o

The task force was omprised of more than 40 psrsons,
all of whom were employees of state government agencies.
The Eask’fﬁfﬁg‘gaftigipanﬁs represented pfaféssiénal capabilities

in-planning, land uyse, health, agriculture, edugation,

Foroe

" The Work of the Task

The efforts of thea.growth management rask force resulted

in a report entitled "p ‘Program For Selective Growth Management

*{n Hawaii.® Broadly speaking, the intent of the selective

growth management program is to encourage the right kind of
growth at the proper place and pace=-the kind of growth that

will serve te protect and énhance our natural environment,

_ promote wise allocation of our physical and natural resources

Economic

rowth (improving job opportunities foOr
1
our residents, increasing self-sufficiency and

diversifying the econemic base) ;

Population growth (preventing huge/poRulatcion

inereases): and

L]
]
h

opulatidn distribution (encouraging new egonomic

o

rowth on the Neighbor tslands, slowing down the

pace of growth on oahu, controlling urban growth

patterns).
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A sat of cbjectives was established for eac

o
o
"
"]
[
o
=
=)

strategies and actions consistent with those objectives were

developed. Attachment A presents a more detailed summary of

o
o3
1

the program presented to Governor for tive growth

management in Hawaii.

growtl manadgemenl program

is a dministrative and other actions
that were proposed by the task foree for achieving selective
growth. The task furce drafted 29 legislative proposals
Statuzes; and 13 were Concurrent Resolutions for whieh it
wag ..lt desirable to obtain an expression of legislative
legislaéivg proposals, the
administrative 1:t;@ﬁsé;that is,
actions that have already been undertakon or c¢ould be undertaken
by the Executive Branch without the need for legislative
action. Also included in the task foree report woere throe
suggested amendments to the fedor. Immigratien and Nationality
Act. Actions proposed by the task forco ingluded:
o ways to enhance employment epportunitics for
residents without encour.glng in=migration;
® changes in the staté’s publie assistange program
that would make it morc difficult for newcomers GO
callect welfare bannfits;
=
i
313
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L] establishment of eriteria, including minimun
pecfnrmance standards, for usec in land use

o mechanisms to prevent the conversion of agricultural

land to urban, 2.9., empowering tho state to
h

&

-

S establishing a system for eollecting information
on in=- and cut-migrants;

]

[ appropriatioi s for Waikiki improvements.

O
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overall, approval was received for 10 of the 29 measures.
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Among the key proposals that wora passed wer

»
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A hill to exclude ableo-bodied adults,
yzars of age and without minor children, from

receiving general assistane

rl

L] A bill to promote the hiring of residents for

publie sector jobs b

1
¥

': (a) requiring that applicants

i

lishing eriteria with which

application; (b)

ate resident; and (2) granting point

[ng
[xd
[+™
i
L
e
g
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[
rr

preferences, similar to vetcran point preferences,
Lo gualified applicants who have filed, or ar2
dependents of persons whe have. filed, resident tax

roturns within the state.

] A 52.5 million appropriation for Waikiki

improvement proj be matehdd by 20 percent

in county funds,
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- A resolution requesting a study of the financial

impact of population grewth on the expansion of

[»9
P
=

major public services and public facilities an
investigation of altesnative methods for sgquitably
distributing these costs among present and future

generations.

- A vesolutien nrg and encouraging ingreascd
efforts to improve the aceessibility of reproductive

health care to the people of Hawaiil.

A resolutien reguesting the Governor's Water

commission to study the feasibility of daveloping

and cost of .water for agricultural purposes:

as approved by the.Legislature (except for the funding for

Waikiki improvemant projects which is part of the supplemental
i

appropriatigns bill) are provided in Attachment B.

Looking at the outcome in terms of the three major

areas of attention in the growth management program-

]
k
[
e

=}

population growth, aconomie growth and populatio -
gcertain patterns emergéﬁ. For example, proposals designad
to reduce and stabilize averall population growth and those

dasigned to foster saelect

g
T

iomic growth fared

an integrated water policy concerning the availability

distribution--
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tion distribution,

mig growth.

dealt with

h disruption

would cause
1% puople bocomne

urface ayailn a

& Eoo muc

These will s
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L]
1Cr

f the trade-offs that must be made

if we are to move

2

ore conservative and opt toward keeping the

ztatus quo.

a publie

L]

® The Legislature was asked to serve a
forum for the exchanye ol ldeas on the growth=

ince the proposals had nob had

publie hearings, i.e., tO genarate

who expected the cabinot-to support the proposals

sines thay werce admiaistration-sponsot measuras,

Finally, the approach resulted in insu
hard lobbying by the administration in favor of the

i

roposals, as compared with a strong and considerable
1obbying effort against 50me of the hills by

opponants.
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[ There was a lack of understanding as to the "growth

management® perspective on-the part 2l the various

L

committees asked te handle the bills aud rssolution
Without intensive interaction with the committee

and its staff, it may be incensistes  to ask a

committee whose primary thrust "puzhing" grawth

der changes that may

and development to gonsg

limit or channel dgrovth.

tptal package. This conuributad to fragmentation

nocessitatad reallopcacion a

which drew cpposition from

for passage of these proposals wauld have boen

s

‘considarably enhanecod.

ACTIONS AT THE FEDERAL.LEVEL THAY WOULD HAVE DESIRER

There are a numaar of federal actions that we beliave

would ease Hawaili's grewth-related problams.

1ish, as pointed out,
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source of the state's rapid population growth. In general,

the recommendations pertain to migrat
persons from U.5. territories and possessions. As discussed
previously, alien migration is now astimated to account for

70 percent of Hawaii's net migratien, making it a dominant

factor in our state's efforts to manage future growth.
pricfly, the suggested federal actions are as follows:

1. roquirn a more arquitable iistribution
of immigrants among the states by amending the

Immigration and Hationality Ackt;

2. raduce alien dependency on welfarz by

amending appropriate federal laws;

3.’ provide added fsdaral assistance to states with

higher proportions of foreign-born populations;
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establish a national population growth and

aistribution policy.

zaen of tin : will now be discussed more fully.
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Achieving a More Equitable Distribution of Immigrants
Among the States - T

As the situation now exists, a few states are asked to

hare of the number of total immigrants

i

L]

bear a disproportionate

i

to the United States, 1In 1975, nearly 70 parcent of th

approximately 4,700,000 immigrants {aliens) liviag in kthe

United States resided in six states. 'Moreover, nearly 70

o enterod

percent of
the United States in 1975 intended to réside in one of
these same six states? Relatively speaking, Hawali is

the most heavily impactud state in the nation Qith respect
to immigrants: in Hawail the ratio of immigrants per one

thonsand population is four to five times as high as the

nation=l average.
Clearly, the everriding factor affecting

the United States and, in turn,

]

immigrants £

the federal immigration laws. The various pre
and the numerical limits geovera beoth the nunker and type of
immigfénts admitted. While nationwide, thare is an everall
ceiling on the number of immigrants that can be admitted

annually to the United States, there is no quota or ceiling

a

[

by area or state within the country. - A:

compete with citizens for limited jobs.

33070 6-78 -1
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We believe that Congress intendad immigration to be a

national responsibility. For this reason we beligve that

consideration should be given te amending the U.35. Immigration
and Hationality Act to provide for a more equitable distributien
of immigrants among the 50 states. This amendment might

incorporate the following procedures.

1. The U.5. Secretary of State would be authorized
to make and publish a reasonable estimate of the

anticipated total number of immigrants expected to-

be admitted to the United States in the coming

fiseal 'year. This estimate would be made public

at least 30 days before the start of the fiscal

2, once a stakte has roceived at least th

number of

U
m

immigrants equal to the ratio of the state's
population to the nation's population multiplied

by the sstimated total number af immigrants to be

W
frm

nd

,r.
]
rt
e
it
T

admitted in the fiscal year, the st
officer would so inform the appropriate federal
agency, and noe immigration visa could be issued
¢or the remainder of that fiscal year to any alien

who indicates that state as his intonded destination.
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N Any immigrant who, prior to becoming a naturalized
iitii%ﬁ {or within five years @§ Bntry), reports 1
ehaﬁgé in address to another state, pursuant *o
thé requirements set forth in the Tmmigration and
Hationality Act, may be included in th .seal
year next after the date the change of address was
reported as an immigrant received by the gaining

state.

of immigrants who within five years .after entry become
publie charges from causes shown to have arisen before entry.
Neverthelesss, there is an increasing number of immigrants

who are receiving public walfare assistance within five

a significant fipaneial burden on the federal government and

the states.involved.

For anxample, according to a study'fgquested by Senator
Charlas Percy (R-I11l.} and undertaken by the Government
Rocounting Office (GAO), aliens in the states of california,
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Florida, Hew York, New Jersey, and Illinois are collecting

about $72 million a year Ey taking advantage of benefits

praviééd by our country's generous walfare system. Sixty
percent of the money wWas paid out under the Supplemantary
Security Income (S8I) pregdgran. Under eurrent law, aliens

who are legally admitted to the United States for permanent

assistance within 20

=

residence are eligible to receive 55
days of their arrival if they otherwise gualify. According

to the GAO report, 96 percent of the aliens receiving 881

amsiztsnce were collecting cheecks within three years of

their arrival in this country. An estimated 31 percent
enroll within 30 days of arrival. The study alse found that
one of every thres aliens who entered the country during the
periecd July. 1, 1972 to June 30, 1975 was collecting 58I
payments by the end of 1976. Furthermore, mastAcf the

aliens receiving welfare in the five statez studied gualified
because of age or leng-standing disabilities, not becauss of
disabilities sustained after they arrived in the United

States.

in Hawaii, the impact of immigrants on welfare costs i=

congiderable as i{llustrated by the following figures.

During the current fisecal year, foreign-born individuals who
arrived in the United States less than five years agdo aggount
for slightly more than ¢ percent of the cotal caseload for

monoy assistance programs {approximately 5,000 individuals)



O

ERIC

Aruitoxt provided by Eic:

and are expected to requirs an annual expenditure of $7.1
millien. 1In the medical assistance program, there are an
estimated 3,300 foreign-bofn individuals who arrived in the

United States less than five years ago. These immigrants

are expected to require a public expenditure of about $5.3

millien for mediecal services during the current fi

5

al year.

- In the public housing programs, ilmmigrants occupy ona-£ifth

of the 6,142 units available.

At & tim;fwhen federal, state and local welfare costs

v

Aans Aok

are rising dramatieally, to he any

relief in sight under the current law 27d its interpretation.

. a twofold reason for this. First, receiving public

is not- considered as a factor in making 2 person

a public charge and thus subject to deportation. A Board of

Immigration Appeals ruling in 1948 sot three criteria for

deportation as a public chazge, one of which was liability
for repayment. There is no liability for rcpayingepublic
assistance. Second, affidavits of support, filed on bahalf of

immigrants, have been judged by various courts to be unenforceable

agreements and have been conziderad only moral wbligations.

e
S
i
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Some suggestad federal actions that could SF taken to

address the problem of alien welfare depandency %r— the

following: b

1. ‘amend the federal legislation which cstablish

the various welfare programs to include a durational
. residency requirement (of botween two to five

years) for alien recipients; or alternatively.

amend the federal Immigratien and Nationality Act

to include receipt of public welfare money payments

by an immigrant within, =zay five years, of his

arrival as one of the eriteria for determinlng

2. amend the Immigration and Matlonality Act to make

the affidavits of support, provided by sponsors

[ad
L]

aliens, legally enforeecable :oments, bindin

)

or a pariod of five years after admission.

Iy

1f the federal governs

ik

changes, then it should ba willing to assume theo total
social eosts for welfare, housing, and uncrple ment of

immigrants who are not able to support themselve

i
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in Hawail, 55?@@1’ ¢he common proi:lems and areas of

concern to immigrants he

e been identified as the fﬂlléwing;

- Languaqs _and communigation. mong Koreans,

chinesc and Japane;e immigrants, language is

pertiapi the primary problem faced. For Samoans

and Filipinos, on the other hand, language problems

are not as criﬁical. Many are bilingual in Er=*ish
' and their ﬁative language, and Eﬁglish is the \

medium of instruction in the public schools of the

Philippines and Samoa; \

gEmployment problems of immigrants

have probably worsened in recent years due to the

national recession and the oversupply of trained

wor:ess looking for employmern:. In general thoush,
pecause employers tend to employ people with

’ 1
similar backgrounds & . themsalves and are more

on wVer a

"y
L4l

1ikely to hire a U,S.-educaied
_f@féiggseducatgd person; immigrants are at a
Aisadvantage in che labor market. professionals
among all etnnie groups report that underemploymen
rather than unemployment is a major problem, with /
many working ai Jjebs wivich are unrelated to theig

trainin.. Nonprcfessipnal workers, on the other

/
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hand,. are more easily placed and are less dissatisfied

with their jobz although some complain about low

]

pay, long hours, and hard physical labe

Housing. Howaii has had a chronic housing shortage

»
A
=
i
o
a1
15

problem for over 30 years. While recent construction

o]

ome - of

o

£ pulti-family units may have relieved

the- shortage, the high cost prohibits persons with.
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own homes. Recent studies indicate that housing

iz a majarAprablam, particularly for Filipinos and-

Samoans 'who ﬁygiga;ly have large households.

Although they live in high density conditiens with

as many as 11 peréaﬁs per household, their cultural
: éustéms ef reciprocity and cooperation dictate

that they accommodste relatives in time of need,

adding to the number of persons in the household

and thersby ingr:ésijg their difficulties in

finding adequate housing.

» Health. Tha Hawaili State Depa:éﬁent 6f Health
reports indicate that the influx of immigrants
into the state contlnuss to have adverse effects
on TB.and leprosy rates because a larde numbor of

of thess diseases is high., Hawaii has the highest

A 359
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new active TB casfe rate ﬁf,any state in the nazion,

with the foreign-born contributing aﬁpraximatély

two~thirds of all éasesg 'Dcher health §fchlem§ of /
Hawaii‘slimmigfants inelude: dental problems,
poor -nutrition, gout, aleocholism, asthma, and

other respiratory diseases. /

1] Social Adjustment. All immigrants experience some

degree of "ecultural shock," but the sffect on

each, because of his particvlar characteristies,

differs and depends upon factors such as:

degree to whigh their values and cultural prs
coincide with those of the receiving society's)

(2) their ability to take on new cultural beHKaviors,

it

necluding Hawaii and
ffecting In-Migrati

end its trusteeship
Islands by 1981. While the future §élitica# status of the '
Trust Territory is still undgtesmingdi the Commonwealth of
the Northern Marianas has already negotiated its own politigal

- sattlement and has set a pattern which may be emulated hy

the other principal geographic areas in the Trust Territory.

]

i

/.
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- The newly created political status is expected  to have a

number of effects on Hawaii if previous in-migration trends

Hawaii's experience with American Samoans has been

documented through reports issued by our State Immigrant

services Center. Although American Zamoans are U.S. pationals,

they have faced acculturation problems similar to foreign
immigrants and comprise a significant part of the vaseload

s - = P N ,',,¥=,, P
of public and private agencies in Hawaii involved in servicing

'

'immigranﬁsi citizens of the Trust -Perritery have, in the

past, been subjected to the same restrictions as other

" foreign immigrants ln entaring the: United States. This

status will change by 1981 when the :esiaénts of the Commonwealth
of the Morthern Marianas, estimated to be approximately :

1 bocome U.S, citizens. While tha rate of new

-

17,000, wi
in-mi-ration cannot be predicted, the potential of the
influx from the former Trust Tarritory with a population

base of approximately 115,000, as compared to American

gamoa's 130,000, will impact on Hawaii harder than the

Mainland states because of Hawali's proximity, climate, and

[

cultural diversity.

Any in-migratien from the Trust Territory will add to

mix existing in Hawaii since

w
[
2]

the multilingual, multi=ethn

there are at least seven distiret cultures in the Trust

Territory with at least as many languayes. Chamarro, the

ERIC
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inginallléﬂguégé spoken in th2 Marianas and Guam already
shows up as one of the foreign languages spoken by publie
school students of limited English speaking ability in the
1976=-77 Hawaii State Department aE_Edu:atign survey. Trust
Territory residents at present generally speak their own
language as ﬁhei: first language and English as their second
1angéagé. The extensive school systenm estab’ ished by the
United Séages govesnment varies in quality from area to =2

and bilingual/bicultural education still has not been

developed in the Trust Territory.

The 1i

ations of the zgonomy in the Trust Territory,
which is heavily dcpencent on government spending, would
indicate no major moves to gelf-sufficiency in the near
future. The labor force, in lQ?Divwas largely un§killed,
with only 30 percent of thae working age population employed.
Only 15 percent ol the total pooulation were employad for

monetary compensation in 1970.

The Trust Territory populacvion is also characterized by

a very young populatien, the median age buing 16.9 years in

=t

el
]
i
1,

[
»

1970 as compared to the U.5. national average of 28.1

In 1970, 48 percent of ths pepulati

o

n was 15 years or younar

40 percent was in the 16-49 years of age group and woily 12

;efcgnt of the population was ovar 50 y-ars old.

‘@a

e



5 percent annually.

For the time beirg;. the issue of in=migration will only

concern the residents 6f the Northern Marianas, although tha
inability of the economy of the Trust Territory to sustain

jits population may make it highly prebable that the in=

e

migration of Pacific Islanders will be generated to othsr

parts of the United States.

If Hawaii's experience with the influx of American

Ssameans is indicativa éﬁ;what may happen in the near fui.re

with the Trust Territory, then it is nece
faderal and state governments to begin planning transitional

srograd®s to hoth minimize the states' burdens and to maximize

ol

the capabilities of the newcomers in = aseing to Americsa .

society. h to the in-migration

process calls for «n open and continuous consultation betwszen

the federa)l and state governments. Cartain poliey iszuas

regarding pre-emosrkation information, mere intensive t-aininy

Lications, occupational skills training, Sl

a5
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Establishing a Mational Population Growth & Distribution Policy .

developed In concert with state and ioeal governments, to

essen the congestion and reduce pressure on the already

sverburdened rasources of our metropolitan areas, and to

lessen the problems of transportation, envirénmental’aééay

.nd social serviee delivery that are not being adequately
dealt vwith for today's population. such a policy should be
consonant witﬂ a rural-urban balance of needs and regional

potentials. Ccomponents of such a policy should include:

1. Federal sponsorship of Enéjﬁf more national
conferences to.discuss population policies and
actions that could be taken to achieve ﬁcré
desirable migration patterns in the nation. .Same
states are faced with out-migration problems;

others are coping with heavy in-migration.

2. congressional assistance to states in developing

LU

migration péliéié and possible controls on
£

migration between the states. To achieve this
objective, it may be necassary to amend the

United States constitution..
.

-
.
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Development of a United States immigration
policy consistent with a balance of regional

needs and regional p@téntialé.

Increazed federal government appropriations for

population education, family planning services,

and birth control research.

. Closer coordination of land usg planning,

paéulatién planning, and environmental planning.

life of all residents of the nation. There is
need for a rational rural-urban growth poliecy that
galls for determination of urban growth patterns
throughout the states aﬁd'estsblishés guidelines

for rural development. Carrying capacity studies

‘of regions may need to be undertaken to arrive at

a recommended optimum population of the regien

which gives consideration to the use of natural
redourcas, achievement of a viable economy and

standards of living.
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ATTACHMENT A

XCERPTS FROM:

™

A _PROGRAM FOR SELECTIVE GROWTH MANAGEMENT IN HAW.(L

(A= proposed to Governor George R. Ariyoshi by the
¢ .th Management Task Force, January 1978.)

" OVERVIEW éF HAWAII'S SELECTIVE GROWTH MANAGEMENT PROGRAM

The Grewth Management Program Goal

The Growth Management Program goal is to:
protect and enhance our natural environment, promote wise
allocation of our physical and natural resources, and
improve the socio-economic condition of our residents.

Growth Hénaqgmentwobjggtiveg

To achieve this goal, objectives have been established in the areas

of population growth, economic growth, and population distribution.
These are as follows:

] Population Growth.. Reduce and stabilize the overall population

qrowth rate at a level which does not impinge on the health,
safety, economic and social welfare of residents and which is
commensurate with the ability of the 5tate to accommodate

without serious deterioration of our quality of 1ife by:

-~ Reducing population growth caused by migration 50 as to
achieve an appropriate balance bstween in- and out-
migration through (a) reducing in-migration and (b)
redycing: immigration. )

--  Maintaining birth rates at replacement levels.

» Economic Growth. Direct and influence selected areas of 7
sconomic growtn such that the overall economic develapment of
the State will sustain a vigorous and competitive economy,
promote adeguate employmant opportunities for State residents,
protect our physical environment, and provide for growth that

most compatible with the preservation and enhancement of

Jour quality of life by: ’

-<  Prometing stable economic growth thrgdgh (a) managing
the rate of growth of tourism and (b) diversifying the
economic base.

-= Providirg and enhancing employment opportunities to meet
labor {Jrce needs without encouraging in-migration and
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& population Distribution. Promote an improved distribution
of population by: )

-- .Encouraging new ecanomic gruwth on the ngighbor izlands
under circumstances acceptable to residents already
there. -

-- Slowing down the pace of arewth on Oahu.

~- Encouraging compact urban’ growth patferns (thereby

~~gserying open space, conservation areas and agricultural
_.nd for future generations).

Philosophy Underlying the Growth Management Strategies

In developing actions to achieve the foregoing objectives, the task
force identified some general areas of concern and suggested.some
factors that should guide the focus of effort. These are described in
the following paragraphs.

. With. respect to population growth, it is believed that the State
should not seek to halt all migration to Hawaii but rather to strive for

{ 0 pation, recognizing that given the
current high level of net in-migration, such a balance will not happen
overnight. It s also believed that care must be taken 50 as not to
‘penalize former Hawaii residents now residing on the mainiand and not to
cause undue hardship for local residents. - Moreover, any changes in the
federa] immigration laws should be such as not to penalize individuals
and families who are now here. It is also recognized that mure information
about why people move to and leave Hawaii is needed in order to better/

devise and evaluate-actions designed to influence migration patterns.

In looking at actions to influence Hawaii's natural rate of
population increase, it is not believed that there is a need at this
time for the State to play a role to drastically reduca birth ratgs,
since the current birth rate among the civilian popuiation, exclyding

_military dependents, approximates replacement level fertility. /It is
believed that fertiTity regulatioca, birth eantral, and family planning
are personal, private and confidential matters which should™d -decided
by the individuals concerned based on a knowledge of one's sglf, one's
values, and one's social responsibilities. The State's role and
‘responsibility should be to set desirable goals, promote individual and
social awareness and knowledge and assurg that all in the Ltate have
access to a choice of safe, ap@rapriaiei!and acceptable services which
regulate fertility.

O
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- Because of the pervasive ra1e that tourism plays in the economy of
the State, 1mpﬁrtance is placed on stab111zing the overall rate of
tourism growth and d1regt1ng future major tourism growth %o the neighbor
islands. However, 1t i5 recognized that tourism growth on all isiands
must be within the infrastructure capacities set forth in the State's
Ten-Year Tourism Plan. Several studies have shown a close relationship
between tourism growth and net in=migration. Many in-migrants formerly
visited Hawaii as tourists and, in addition, tourism provides a source
of employment for them. A recent study by the Department of Planning
and Economic Development points out that recent in-migrants hold
considerably more than their proportionate share of the total jobs in
the tourism industry. The development of a mechanism that could be used
to manage the rate-of-growth-of-tourism 15 seen as a way of stabilizing
the. rate of tourism growth, directing it toward areas most beneficial to

‘the 5tate and, at-the sane time, discnurag1ﬁg in-migration. REcugniz1ng

t  the vital ru]e that tourism plays in maintaining the State': ecoromic
viability, it is felt that stress should be .placed or the qlality of
nrowth through enclave resort development, upgrad1ng d refurbishing
ulder facilities, high resort design standards and so forth. In part-’igu]ari
the task force does not wish to see Waikiki or other areas of the State
facing problems like those that have plagued Atlantic City, Puerto Rico
and, mare recently, H!am1 Beach.

Besides stabilizing tha rate of tourism grnwth, importance is
placed on the cnnt1ruing sfforts of the State to oromote agricultural
salf-sufficiency, increass federal expenditures, and encourage new
industries for Hawaii that are compatible with ackieving environmental
and societai goals. It is believed that. increased self-sufficiency in
agricu]ture would require improved marketirg and distribution channels,
expan51nn of the export market for lucally-produced products, as well as

’ n51nn of the domestic market by incrmased sales to the tourism

y and to the military. The preservation of agricultural land is
dered of gritical 1mpnrtance te impraving self- suff1cien;y in
culture, :

To build a bridoe between appropriate levals of pnpu]at1un growth
/and ecoromic activities necessary to its sustenance, the task force
/notes the importance of matching the education. training, and job skills
of the local population with existing and expected employment opportunities -~
,ﬁ 50 a5 to decrease dependence on migration in meeting labor, force needs
e Ways to increase the percentage of jobs available to and filled by
residents, particularly in the tourism industry, are areas uf EnnceF

W
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ATTACHMENT B

T0na*e

CWTH MANAGEHENT BILLS
APPROVEL BY THE Ni
OF THE MAWAIT STATE

senate Bi11 o, 1782, H.D, 1, RELATING TOOPUBLIC ASSNISTANCE

Senate Gill lo.

1787, 5.0, 1, 1.0, 1, AELATING TO PUBLIC EMPLOYMENT
(embodies two of the growth sanagesont L15k
force's original Lills)

House Bitl He. 1893, 5.0. 1, RELATING TO UHEMPLOYMENT

. T
iy BRI E T VT R TP T IVl R B

Howte Conpurrent Resclution H

LUPPOHR

PLANNING PROGRAM

L i . .
House Concurrent Resplution
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UL TURAL FUREFY Y HEAnS OTHER

A5 BUBLIC AUCTION
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Statement by Luther Tweeten to
Select Committes on Papulation,
U. %, House of entatives,

u.
Cengresz of the Un d States, o
Tune 7, 1978% | .

metropolitan to micropolitan fﬂmﬂ@etraﬁglitan) areas. From 1970 ta 1976,

micropolitan counties grew 8.0 percent while matropolitan countles grev 4.7

percent. The mleropelitan growth iz broad-based. Miecro counties nof adjacent

rate than mlers counties adjacent Eo

o countles but a slower
ctarizes

rate .than metr

\

m

metto counties] Rural growth is not just in the Seuth--it chara
every geographiic reglon of the country with the exception of the Grea

Plains.
not Leng age secial

L

The populatisn

cencral eiries. The situatien has reversed but social problems remain.
affieiently with.fufgl

ocutline a Hatilonal Growth Poliey to daal equitably and

I

Federal finaneial commitment ro deal with domestic problems of thé nation.

i

/ THE FEDERAL COMMITMENT

itment of the Federal governmenc is placed

omm.
Faduaral

Thé_fiﬂéh;ial [

in.perapective by examining outlays fur projrams by seccar

x

ot, Department of Agricultural Economies, Oklatioma 5tate
E
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outlays rotaled $1545 per capita in metropolitan councies and §1271
per zgpi;‘a in micropelitan (gaﬁmeﬁfépalicgn) counties. in fiscal

year 1976 wicth component3 as shown balow:

- ' ) Micropolitan Metropolitan
Human resource dévelépmenc 5 762 . 5 776
Housing h - T 59 : 105
Community and inﬂuattial davelopment 153 13z
Agriculture and natural resources 90 - 23
_ Defense and space 219° 468
Other : h . 8 41

‘Total . - 1271 1545

Whether this distributien is appropriate can be judged

n the baais of

o

need in the two sectors. The largest category of Federal outlays is human
reaource development, tataling 5776 per capita in metro counties and $742 in
micre (nonmetro) counties. fhg EaLlawing data revealing human resource needs

for micropolitan and metropelitan areas ‘make a case for greater Federal outlays

per eapita for human resourced in miero than metro areas:

L 5 Micropolitan Metropolitan
{1an family im;ﬂm;(lglz, ?) 11,600 14,900
ty (1375, Z peor) S 15 11

T
p;ndency rate (1970 population-
under 18 and 65 and over divided
" by all ages, %) 86.5 1
Median school znmpl tad (1970, yeafs) 11.2 o1z
Labor foree patticip ation . -

(1970, males, 2) . 7%
(1970, femalea, %) £1 43
Unemployment raté (1970 %, miles) 4.1 3.9
5.0 17.8,

Underemployment (1970, % males) . 25,

Hedian family income in migfg ar :4955 79. perﬁ%nt'thgt in metro areas 1in

1975 (80 percent in 1576), a greater difrareure than jua;ifind by lower cost

T ef liviﬁg iﬁ mlcre areas. PDVEEEy is net ﬂﬁly more pEEvisiVE but deepart in

. micro than in metro areas. Because the very young and the elderly require
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more sgélal servicea than miﬂdléﬂégeﬂ_pef;ﬂﬂé; the high dependency rate in
mlcro afeas further supports tﬁé need for more Federal ﬂuilayé per caplta to
micro areas. Micro areas lag behind metro areds in median schooling
completed. ; »
Unemployment and uﬂda:gaglﬁyﬂeﬂt rates also justify higher Federal

outlays for huﬁéﬂ resources in micro areas. Some $17 billion of Federal

ually accerding to Eﬂﬁlﬂyménﬁ and unemployment data.
-

Ugfﬂrﬁunazely, many small communities are poorly served by such allocations=-

Eunda are allaﬁaﬁed ann

they have no emplo

ment and upemployment data! A ma%t serious conceptual
problem iz that unewmployment gf;ssly‘undefeg:imates the degree of underutili=
zation of human rescurces eapecially in ggaﬁagi;ally dé%fessed rural areas
because (1) relatively immobile potential labor\force participants have not
sgught gainful employment or no lomger seek gainful employment due to

1 workers face few esmployers

ao that the costs of additional act ivE search exceed gains'mﬁferquicklk than-
N i
for urban workers, (3) the ineidence of sglf—emplfyment is high, and (4) the

incidence of jobs covered by unemployment compensation is 1ow.
Element (2) causes workers to be dropped from unemployment ro l,g==ﬁhey no

longer seek work actively because they need litele rime to survey work oppertuni-

tles. Aﬁd knovle gz of new opportunities is likely to come not from the pu
employment serviﬁe’(vhizh would 1list them as unemployed) but frow friends
. and telatives in an environment where iﬂfﬂfﬁal labor information systems

'Ffédﬂﬁiﬂaﬁéa Element (3) {increases Dppaftunitiés to subgisc without? Eully

' uEilizing human fesﬂufzeaz elemenﬁ (43 gbvia:gs the nced to register for

. unemployment Eﬂmpgﬂsgtiﬂn or tnf joba at the public employment services office, -

lo men;fratg, which inelu deg discouraged

which may pe remote. The undereamy

O
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reaidents, 7.8 millien live on farma-—and these receivé more £h.

income from pff-farm spurces. Even using generous multipliers €a

percent of all micro residents depend either-directly or fpdirserly 2 Earm

400
I e L : i - ) =
vorkaers who have d:@gped out of never entered the labor force and workers
earning below reasonable potential, as well as unemployed workers, is a

better measure of underutilized human resources and need for labor services.

It is not cime Lo shift the formulas that alleeate §17 billion in Fedéfﬂlr

funds to an underemployment rathar thas an unemployment criterion, or at
least giﬁe areas’ a cholce of which eriterien to use? A

Hiﬁﬁ the incidence of substandard housing i micro areas (B percent) ’
double that in metro areas (4 percent), how do we justify $105 per capita Federal
housing outlayz in metro areas-and only 559 per capita In micya areas?

Efforts to conserve natural resources and maintain the viabiliey of

. and natural resources in

family farms results in more gutlays for agt

- mlcys than in meero counties. But differences in defense and space ocutlays

favoring meffo Areas dwarf differences in agriculture and natural resource

_ outlaya. It is well to mote that, of the &0 million micropolitan

total number ‘of parsons who depend, on farming for their livelihood, only 15

puts Jdapend

for their economic base. The remaining 85 percent of mlera

on other basic industries. .A prospering farming econemy 4o ant airne Loduns

sconomic vitality of rural América.

Micropolitan afeas, which coutain pearly ong=-thivd of th2 nntion's pepulation,
] 114 ¥ gk ]

would liketo at least even up per capira outlays betwees th.: two aectors befors

Eragging for equitable tregatment based on need posad by vvoblems of growth,
I 2 i ? :

attentuation or declime.



NATIONAL GROWTH FOLICY
This nation has 55 National Grewth Policy that is equiteble and efficient

iﬂLEEEEing the needs of.tha natien.” Micropolitan America asks no zpecial

» favors of a Natignal ﬂf%@ﬁhfPGliEy, but rural and urbam areas stand to benefie
from a fedireé&iaﬁ of demestie development efforts. First prierity in a
Hational Géauﬁh Eﬂli%y 0uld be to gdézess’prablemg of lcv income and under-
em?l@ymenﬁ_(inﬁludifg unemployment).  Transfer payments to the unemployable
poot can be allocated to iﬁdividuglg and huuseﬁ@ldé sceording to need as mea-
sured by low income. Bacause many states with high propertions of rural
‘ residents are unable to afford adegug:é welfare progroms Sﬁd their poor
spill over into other 5&3;25 where payments are more nearly adequate, a case
can be made for Federal takeover of all Hélégfé programs with appropriate

adjustments for cost of living. A problem is that cost of livimg data sre

[

unavailable for miecropolitan areas—a major overaight in Federal statisties

that needs to be corrected!

A poliey for the underemployed

ully utilize their human

[N
]
=Y
i
]
w
Ll
[}
=]
o
e
)
m

Pragrams for the employable vhe

resources can be allocated according to underemployment. A problem is that under-

employment data are nor adequate for any areas—-—another oversight in

Federal statistics that needs to be correceed. © [ am confident this oversight
will be corfected. The guldelines for a National Growth-Foliecy te alleviate
underemployment ara as followa:

(1) Fxpand the economlec base in areas éhaf:itéflzgd by highFTECEE of
. T N H

underemployment. Research indicates. that such a policy would use Federal

funds cagtﬂﬂgfectively in alleviaring underemploywent which in turn i& ;lgsély
N - T

j‘ =
‘ 7 45 -
v . = .
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aasociated with poverty, lau.inﬁagéi~ﬁuﬁmi§raﬁ¥@nAaﬂd-:ufali;yie
(2) Uge ;Etablished substate multiéﬂunty distriets with higﬁ

uﬂderempl@jﬁeat as the administrative uﬁiEi The gdvgﬁtaée of the multi=

county dig;fi;; is that it cgntaing the sense of community (aé a trade irea}‘

planning expertise, iceal .involvement, economle vitality (not found in gach

high undgfempluyﬁent;éaun:?) and other advantages required in a*fﬁ:gl point

‘fAr dEVElﬁpﬁEnﬁg Start with a few mul:itounﬁy districts with high underem

ploym2n: and provide the eritical mass of resources requir red for o takeoff

i

€0 aus;ained;gzaathi ‘As ng al funds be come gvailable, add more districts

and phase out the disericta désigﬂgted eg:lie: after perhaps 10 years of

~ funding=—by this time :hey will be capable of self-sust ained growth if

‘economically viable.

W

(3) Given areas selected above, foeus job nreation efforts in comuynities

of 10,000 to 500,000 population--the'size rangs where costs of p:oviding

comaunity services are loveat. This size of community provides low trans=

portation and energy costs and avolds many problems of pollucion and

large metropolitan communities, This size

[ "

anti-social behavior found 1
“EANEe Ean;éins_hedicali communilcation and othar services plus a iabor foree
necessary for the vizglizy af prggfésgivg iﬁduﬁttiés;l ‘

C&)' Provide aggiszancé in the form of tax writeoffs or other incentivea
to ﬁfivaze industry for locating n; expahding in such communities. Eﬁghaai;e
"EXPEEE" induaﬁrieg that bring in dollars from outside areas. In ndditinn to

Ehe usual economic base, depend on transfer payments pravided by "pgaple

programs to those who cannot work and additional income generated by jab

— - -

l,Sgé Luthef Tuéacgn and George Brinkm
Lincoln: University nE Hebraska Press. 19
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creation incentives to those who ean work to provide income to gupport the
lavel and combination of public services such as severage, water and straats
desired by communities.

‘(5 Use a wage supplement, training allowances and other meana to

encourage hiring of the underemployed in jobs created.

The ngv: simple 'fesgriptian for a National Growth Policy avoids the

administrative problems that attend current programs. The propesal is as

notable for what it excludes as for what it includes. Examples of exclusions

are:

(1) General revenue sharing. Revenue sharing, particularly general

revenue sharing, erodes loecal and stace fiscal, responsibility, fgﬁugeg lecal

and: state government tax affort. and contributes little to expanding the

;Eﬂﬂﬂmit base of afé&s_uigh high underemployment. A :sée can be made for
Federal government funding oaly of domestic development activity
that local and state governments have too fey resources to fund at minimum
"saéially accaptable” levglé or realize too small 3 proportion of benefits
within their berders, Thus the case for Federal fgvenué sharing to fund
local patks, main s:féa; facelifting and other municipal facilirles through
revenue sharing without conslderacion gf need has little justification. .
The concept of "ggeially acceptable” needs elaboration. Hgny’fugal

facilities such as hospirals have been zlosed down ot overbuilt because

i

Federal standards are established for urban conditions and are net relevant

for rural conditions. The rasult in some instances is no facility within

feaagngble-diszéhﬁe of ‘rural resildents and in sther instances 15 expensive

e
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Aur example of indirect assistance is a deduction o Fe

faciligles that can ?e maintained only at excegaive cost Lo local communitiss
ur with Federal sﬁbfidigs@ Ru%al people are not necessarily éppased to
safety, madical and other acandards imposed on communities by ths Fad;falg
government, but they widely question whether they ars getcing thelr menlea
worth from current guidelines.

(2) Infrastructure. The Federal government provides direct and indirect

assistance te infrastructure that nas a major lmpact on lpcation patterns.

al ineome tax for

raal estat: interest, capital gains, businesas Expenség and property taxes.

A eity resident living in a rental unit where he is reckiving ne such dedue=

elons is g;;tgégéd ta pytchase a residence im the country where he can
operate a émgll Eafmi continue to work in town, deduct inﬁgregt payments
gﬁd property taxes and business expenses (including perhaps a‘pickup truck
used/-for wore than the farm business) from ?ederal‘intamg raxes. When he
gells, he recelves favorable vax treatment on rapital gainms. Use of cash

accounting, capital pains on livestock, lovestment tax credie, accelerated

depreciation and other income tax provisions available te farmers further

rewards hia country living. Direct Federal asslstance to rural areas

includes granta and concessional leans for water, sSeWer, electrical, telephonsa,

‘ﬁélite. fire protection and other services to :Eéidéntévﬂﬂd cousunities.

Few Americans would begrudge these concessions to bona fide farmers and
v .

other tural residents with low incemes. Bur the programa for the most part

make ne diétimz;i@ﬁ for ability to pay. The programs sncourage sprawl, high

costs of sarvices to low denaity settlement patterns, unaightly developmant

i
and excessive energy use (e.E. gasoline for commuting). Although a case
can be made that pgnpie should have conaidarable {iseretion to locate thelr
o
>
% ¥ i
N % € / . -
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regsidance whare Eﬁex zhgééi the Federal government need Aot su SidLZE-EhEm
to Iive in locations that entail high costs for roada, school bus, mail
delivery and other services and facilitles.

Land use planniﬂg;and associated zoning -is an enticing altermative to
reform the above programa that encourage sprawl. Rural people are indepens
dent and very reluctintly aecept land use planning and zoning ardinances

with teeth and imposed by the Federal government.. Hy observation is \that

growth and avert s rariances are easily acquired far the most part.

ce employment. Billions of dollars are gpent on

(3) Public

programs to employ the disadvantaged In the publie sector. Many of the

obs created thereby provide little training and add more to inflation than

i

to output. The prgp@sed’pragram would rely oo inducements to private
industry te hire and train the disadvantaged in jobs where productivity
is higher than in the public sector.

Phasing out or reducing Federal outlays for general revenue sharing

_and public service employment programs would provide the fiscal base to fuad

the National Growth Policy outlined. The proposed alloeation formula makes

no distinecion betéeéa sectors and can lmerease natlonal output by more
efficiently u;iliziﬁg the nation's resources of labor and capital. It can
reduce the "full" empléyment Fate from the current 6 percent unemployment

to perhaps 4 percent uneﬁplgyment, & major cause of inflation is public

defieit spending to iﬁéfgssg aggregate demand to achlieve only 4 percent

uﬁémplaymzﬁc-?a rate that cannot be attained without massive inflatien
h

because of structural impediments to employment, eone of which iz majer

pockets of underemployment especially prevalent - in rural areas.
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FUTURE PROSPECTS BY T¥§E OF MICROPOLITAN COMMUNLTY |

Hational growth policy must glve first concern to the zecio-economic

pacﬁélﬁgy of domestic development—==that means priority for items sutlined
above Ea;ugéd on d;aédféncagéd people and areas. But we cannot overlook

: [ ]
the problema of $anthi although the "growth dLvidend"'prgvideg a handy
means for sammuni;iegikﬁaun;iesi substate multicounty distriets and states
‘o pay the cost of alleviating growing pains. The Fedsral role can be
largely restricted to planning and aeducational az:ivit;es—;éar the latter
the Cooperative (Federal-5tate) Extenslon Service provides a helpful sodel,

To

i

he extent that the government makes an effort to align social and
private ﬁastg {benefits), the net impact is expected to be an increasing

share of population in places of small and intermediate size cities ac the
expense of small rowna and gentral ﬁiéieF of metropolitan areas. Fundamental
growth elementa depizts a bright future for wmlcrepolitan afg;si But the promise

of micropelitas

community. In examining these issues, ir's useful to divide communities inte
categories of: (1) resource extractien, (2) satallite, (3) retirement and
recreational, (4) manufacturing centers, {5) viable trade centers, and (&)

small communities largely tied to agriculture.

- Extractivé industry communitiss

The econemic base in large numbers of mieropolitan areas continues to
pbe tied closely to extractive indugtfiea;=agri,uLcure,Rmiﬁing, and lumbering.

Agfitulﬁulexzémmﬂnitigs will be discussed later under sategories 5 and 6 above.

+The Eﬁe:gyicrisis and heavy demand fer coal are rsjuvenatic: many rural

frotmentsl

areas dgpéndijk on extractive inmdustry, although not withuout oi

kY ) R f ®
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costa. Population in the southern Aﬁpalaghiag coal fielda inecreased by a

substantial amsunt, 6.3 percent, from 1970-73. Many coal towns 18 sparsely
i ' ’ .

populated me: cailn and Great Plains communities will experience rapid popula-

aspuecial problems of

tion growth in the future. Mining communities pos

[
L5

planning and organizacion. Some communities hoom "overnight,'" and prediccing

na in indeed a challenge. Other problem

and helping to 5m@g:h-grgwi?g<§
areas and éhéif degree, of seriousness are summarized in Table L.

As miner§1 resources sre exhausted, new challenges emerge in easing the’
transition E@fa reduced sconomlc base. Tg!svcid ﬁaving.; ghost town, aleter=
nate cmpleyment may be part of the mastet plan for the lang run vhen mining
communities are formed. That 1is, sther industry can be phased in as mining

activities are phased out. - Closer cooperation will be required between

n, research, planning, and public program implementhtien than in

the past Lf these problema are to be confronted effsctively.

Satrellice communities . : : [

The suburbs, many of them mierepolitan communitias, continue to grow more
faﬁidly than elthar metropollitan centers they're near or other micropolitan
comnunities taken as a whole.

Oklahoma satellite communities within 30 miles of the metropolitan

centers of Tulsa and Oklahoma Ciry progressed at a rapid rafg in the 1960's,

with B3 perzent of them growing. The population of satellire communities

as a vwhole grew over 40 parcent in each of the decades 1950-60 and 1960-70.

Paople move to these areas in search of open space and to avold problems

‘assceiated with congeation in the metropelis., The economic base for these

communities remains in the metropalis, and the ﬁriﬁaipsl problems are
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Table 1. Summary ;laa?;fig;—.iia;\gf )
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tranaportation for commuters and obtaining a high qualiry of 1life in the

face of rapld population growth.
THe communities are ualikely to become trade centera, and thelr residentsa

e@ph&ﬂiga making the community a nilce éiage ta live. Zoning may be required
‘to help create dr maintain an at;faciive community and provide ﬂualitf
sarvices at low cost (Table 1). In some instances, satellice é@mmunigies
ecan jein :@geﬁhéf in providing services such as hoapitals, medical centers,

their efforts to

=

and schools. Extension adueation specilalists can help 1

organize and plan for desired ilmprovements.

Retirement §§§7Eé3f23§iﬂﬂﬂlg;égguniEiEE
High rates of outmigratien of the young and most educated from

micropoliean &o ;é;fapﬁliﬁén areas has resulted im a higher pf@pafELnn of

£ ES

the elderly inthe former than in the latter areas, as noted earlier. With

‘sarlier retirements, gfeg;gf population mobility, and preferences for micro-

politan communities, sigﬂificant numbers QE retiraed people from the mgérapaé

1is have Ségtléﬂ in micropolitan communities. e

The 377 micropolitan Eﬁuéties in the U. S. with 10 percent or more

net immigration at retirement ages grew im populatien by 9.3 percent from

rate of increase Gfrany major category of micropelitan counties considered
by Bealé.él Although many retirement communities are in the traditional
Florida and southwestern sun belt, increasing numbers of such communities

ate appearing in the upper Great Lakes, the Ozarks, the hill country and

gast coastsl plain of Texas, and the Slerra Nevada foothills of California.

2/, . ] A . . R ,
i!Calvin Beale. '"The Revival &f Population Growth in Nonmetropolitan

America.'" Washlngten, D. c.: U. 5. Department of Agriculture, Economis

- Research Service. 1975. p. 6.

419
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Recreational and retirement communities will continue to grow rapildly
in tha futursa. These communitles will locate espéeially in the "sunny" Houth
and West and near attractions such as lakes and mountains. Proper zoning and

the provision of adequate communlty dervices ars @rbmineﬁt i{sguea, Seasonal

aspests of the local economy can pose troublesome planning problems because

[l

peak-season service loads and labor demands can create eXxcess capaeity and

eason. Diversificatieon of

bl

high service cost part unlt of output in the off-
the economic hase may be called tor to provide year-round employment
gpportunities,

. Anocher problam of relevance to extension education is.how to effect a

responsible secial actlon process vhere people fesl no strong roots and sensze of

communicy. Confliccs can arise between escablished residents with ciildren in

sehool and retirement families who see less need to fund such services, Enrich=

1ives of the-slderly is a continuing challenge and can have tractable

ment of th

]

aolutions whers gencentration of the aged in micropolitan recirement communities

offers economies of aize in providing enrichment programs.

Decentralization of manufacturing was the single most important factor

micropolitan county jeb growth from 1960-70, directly accounting for nearly

half of all employment growth and indirectly supporting as much as thrae-

fourths of the-job growth.

The annual rate of gain in wmanufacturing employment was 3.4 percent in

as ecompared to only 1.3 percent {n metropolitan areas. The

263 micrepolitan counties with 40 percent or moTe workers employed in

manufacturing grew 7.3 percent from 1960-70 and 3.3 percent from 1970=73-=the
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latter rate sdmewhat balaw Ehe avarage race, 4. ‘ p;:;ent For all micropolitan

ecunties. From l969—73, mgans;:uring jnbg directly accounted for only 18

parcent of jab—graw;h, a major turnaround from the 1960's."

Serviece industfieg are grguing rapidly in the entire economy and in

micropelitan areas. Sane of these service industries exiat

only to sarve hasie indu;fritﬂ and consumerg. But an incrgagiﬁg amount of

mieropolitan “service industry is bgglk bringing in d ilars by exporting output

to a regional or national market. Some of the highest races of growth among

ol

mleropolitan induatries wers in finance, insurance, and real estate (5.3
percent) and in trade {5.3.per:ent) Erom 1976;73.

Miscsllaneous industries also contribute to micropelitan papul;ciaﬁ
growth. Higher edugatinm ié one such induastry. The 187 mieropoelitan counties
vith a senior atate éallégz grew very rapidly, 5.8 percent, in the 1970-73
period. Micro counties adjacent to B2 atropolitan areas ahd hence with an
economic base in the large eilty grew 4.7 percent from 1970-73, conaiderably
faster than nunadja:ent miz:apalitan eaunties or metropolitan counties.

In the industrial commynity, as wgll as othar micropolitan cﬂmmuﬂiﬁies, nev

problema will emerge that have long plagued the metropolis. These problems

include gharp inereases in crime rate, family disintegration, lack of a

"genae of community, pollution, alienation from tradicional institutions such

as the church, and distrust and disenchantment with leadersiip.
Soeial seilentista have a péﬁgntigl contriburion to make in ?f@viding a
research base of presetiptions of how to arrest of Teverse these trends, and

in extending findings to preserve the best of traditiomal rural values ina

* micropelitan industrial community.

o
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Trada centers i N

’ﬁuﬂgfaug éfnde cén;gf’rﬁf 5,000 to 50,000 Pﬂéulﬂtiﬂﬁ arae fnund.ig

- mieropolitan aress and serve surrounding hinterlands comprised of open
;cun:g; and small totms largely ‘tied to agriculture as the economic haae.
The g;d'aé the graat farm-urban exodus ia in aight. Afcer anndal rates of
net migeation from the farm averaging over 5 parcent per year since 1940,
the rate drapped to 2,5 percent from 1970-74. The average annual met migra=
tion of 143,000 per year ffﬂm 1970-74 1is dwarfed by the net migration avar=
aging 1 million per year in the 1950's.

. Léng—EaViﬂg technology, siich as the huge 4-wheel drive tractors, gill-
continue to encourage farm consolidatiom, but thia viil be offaat to some
extent by, "elty" peﬂple fegidinéicn apall farms and commuting to joba in town.
On the other hand, an increasing proportion of farmers will live in town and
commute to their farma. R

The 104 counties in the U, §, with 40 percent or more af the work, force

L4

employed in ggficuléure declined in population by 13.3 percent between 1960
and 1970 and by anlﬁ .9 percent frem 1970-73. As the numbet @E_autﬁigraﬂcs
alows because of sc-fév farm people left behind to sypply.future migrants,
the impact will be not only to slow the rate of population loaé in Ea;ﬁing

areas} but also in nearby towns and small eitiea aupplying services to farmers.

= Agfibﬂéiﬂégs firms have sxperiencad economies of gize and have ftequéﬁtly
lafe é%aligf géﬁﬁuﬂiﬁiga for trade centers wthEi'fﬂf example, machinery -
dealers have 3-la£gé enough volume to stock apare parts and farrilizer dealegs’
can gu;ghage in carload lets. Shopping centera provide the qualiry and vgfigef

-~ of goods desired by the woman in her housshold shopping. Because many trade

centars will grow 1in populatien, they're éﬂngefﬁzd.with igsues of zouing

O
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and ?lanning s=rvi¢eg. Also many trade communities possess the labor force,

. apenities, tranaportation, and other services required to attract industry

to augment their ceonomic base. Counseling and planning hglé can be vary

important. Trade centers have a favorable future.

Smg,;lcgg@uniﬁigai;a;ggl? tied to agriculture ' Pt »

aatellice, induscrial, recreation, retirement, or trade center communities will

continue to loge commercial eatablishments and population. Even for those
maintaining a s;ghle‘papula;ian, a large number of youth will leave f@t.betﬁgr
Ecanémig appagzunicies elasewhere. ﬁéaﬁefatigﬂ with azhéf communities in pro—
viding schools, solid Qést& disposal, and uwedical and hospital aervices and
faéilitieé are prominent ilsdsues.

Extension and planning assistance can help these communities work

‘together to provide quality community services and .facilities at recasonable

cost. Leaders and residents of these communities should realize thar their

community's potential for growth iz limited, and that ths ﬁf@PEf'fB:us for

planning may be on lssues/of attenuation or ‘decline.

A“CONCLUDING NOTE ON DATA
Hicr;paliﬁan areas lack adequate data to monitor sgeiaaé:anamié trends
and to direct public poliey. 'Examples Qf;néédéd da:gvincludé coat of living
indices, improved ﬂgasgfgsvpf ﬁ%ﬂééém?layégnt, ;nd greater census detail.
The purpase @Ebpublic policy presumably is to imprﬂvg%the well being =
of people. 3Social sclentists fgif on {incoae, education, ﬁeslzht m;grééian

and ‘related data to construct soeial indicaters but rarely measureé well
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being directly. Cog Lderuble methodologleal progress has been made by

paychologists and sociologista in scajes whieh directly measare gquallity of

1ife as ﬁefazived by ‘individuals. nghapé it is time to eonduce a nacienvide
sample of well being using such 5;3125; These é&dlﬁs'ﬂﬁn in turn be fElﬁEE;
to income, education, aecupation, health, marital atatus, aize éi family,.
mobilivy, housing and other "seelal indicators.” With this {nfornation 1

hand, scientiscs will be in a better position to appr @ the Impaet of publiz

policles and dgmég:;phic erends on woll belag and to provide alternatives to
i .
policymakers.

Rural America is mo longer "the people left behind” but is dynamic and

heterogeneous. A recent ekrensive survey by Lou Harris and Assoclates r=veals

that nev rexidents compared to estdhlished residents in Fural aredas are

yealthier {median inc@mérsli?SQD verasus 512,700 for e&tahlisheé residents), |
higher in occupational statug (24 percent in the professional gﬂﬂupaﬁian eate=
gOTY) » énd éfﬁuéfﬂgd about inadequate community aervices. VAEETLEDBE in general
viewed smaii EDHﬁS-aﬁd rural areas, compared to clcles and suburbs, as the

plac= where one finds the least crime, best child rearing environment, the

(=2

lowest taxes and cost @ living, the Eriendliest people and tha leazt racial
discrimination. The rural fapulﬂ;ién would double 1f the propertion of peopls,

based on sample data, who express 2 preference fof cural residence actually

actad on their preference. The princlpal: reason for not acting on thelr

ko

=

preferences was ecenomie--la job opportunities, a prablem addreased in

this statement. Rural people in majority were sarisfied with their community
services and housing. One exception wag expressed lack 5f reercaticnal ﬂgpﬂfi

runities, par,ituL;rly for young people, iﬁ rural areus.




LAND AND WATER POLICY IN FLORIDA:
' THE EXPERIENCE OF A GROWTIH STATE

( by
" Richard G. RuBino

! ’ Departmént of Urban and Regienal Planning
Florida 3tate University
‘Tallahassee

Associate Professor of Urban and Regional Planning

This statement was prepared as part of testimony given
pefore the House Select Committee on Populatien on 7
June 1978 in hearings related to the topic of "Areas
with Growing Populatien.”
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The recent population explosion in Florida is the consequence
of many factors, bug foremost omong these are inereased mobility,
a more afflusnt dociety, and the propagation of air zonditioning.
All of these factors have added up to'a rapid in-migration of
peaplé to the Sunshine State. .Iﬂ thé 135§ thirty years, to Own
an automobile has become an almost vynalienable Tight" of every

Amgritun, and in thls period the time distance to Florida has been

igssgned considerably; roads have been ‘immeasurably’ 1mptnved and

air travel has baccme ecommonplac The hundreds of theusands, and
then milliens gf vaeationers who vis ited the state every ynnr (e.g!i
30.5 mllllﬂﬂ tourists in 1977 ) {ound, that the ;unﬁh;ng was bright,
the beaches were grand, and when it got too hot they could always
go int§ their air eonditioned hotel and motel rooms. People who in
the early 1950's had scrimped and-saVEd, and Pu; their children v
through eollege soon found that they had thé‘timei the moncy, aﬁﬁ
the means te vacation in Florida. What they saw they liked, and
many af fhESE visitors considered thé possibility of retirement in
the Sunshine State., The land ésies industry quickly took advantage
of the situation and welcomed these people to its fold. America's
great rediscovery éf Florida had begun.

;Significaﬁt growth has gceurred only within the past genera-
tion. In 1950 the resident population of Florida was 2.7 -

million people. By 1970, the state had grown to 6.7 million

420
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people, and 1t suddenly was ranked ninth In the ration in terms
of total populationic Today, the populatien figure has risen
te around the nine milllan mark, and about three-quarters of

thls inerease has been due to in=migration.

-1
ln 1950, Florida's population was almast evenly distributed

batween the south {(about 30%), the central (36%), and north (34%

portions of the state. But the tremendous Immigration that occyrred

—

In the following ‘twenty=elght ysars has baen unevenly distribu ad.
Host of the newcamers have moved Into the Florida of the promotion
brochures, (i.e., the south and central portions of the peninsula).

This Is the part of Florida, however, which is least tolerant of

development. In his book titled, The Florida Experience: Land

and Water Policy In a Growth State, Luther J. Carter refarred\té

. . \ . . \
a study by environmentalists and architects that showed that not

Y

more than @ third of the land in the entire state has a ''high

7 classifled is not on the péninsula bue in the upland of north

Florida and the panhandle,“2 It now is estipated that about 0%

of the reslident population lives in the south portion of the state,
slightly under 40% in the central, and only arotnd 20% in the north,
Figures on tourism would probably hold about the same, with perhaps

a bit of an advantage to central Florida because of Walt Disney
T



World. .

As the millions of peapls descended upor Flovidas they found

a state that was entirely unprepared to think about the necessities
of guidiﬁé_g;ézzh; The negative cansequéncgs of Ln@an;rallﬂd

i growth upon 3 frégile gnvif@nmcné were at first unforeseen and
then for a long while ignored in favor of the rapture of growth.
Thié narcosis induced by growth, so inbred in American ideals, is
similar in effect fo thé eo-called rapture of the deep (i-e.,

anitrogen nﬁrgasisjl;hére 4 sense of euphoria leads a diver to cver
increasing .depth and an ineseapable lack of air. SQEh did the
intoxicating gffects of growth lead Florida and its tammuﬁities
in:; accepting growth at any eost,

11
The inmovative ‘land and water managémgnt programs enacted
in Florida over the past six yeafs wore born of ne;essity=;but
it took a manifest crisis to emphasiie‘the necossity. Although
land and water problems of major proportions had beset the Penin-
sular State for years, it took two successive years of ‘severe
drought in south Florida to trigger major corrective actions.
Prier to the drcuggtsi a general lack of z@ﬁcérn about the

quality and distribution of growth prevailed; but the presence
of numerous land and water us¢ problems, partieularly in the parts

of south and central Florida which were least tolerant to develop~
- . .

ment, became more and more vizible. As the quantity and severity

of these problems jnereased, the outcries began. This was

ERIC
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illustrated by nguspnpor'hendlines of the time: "Geverc Water

(gShortage in pade County," "Depleti. Underground Water Sheet
Qénnat Supply Needs of Urban Population,” "Salt Water Intrusion

* Causing Major Problenms,” "L@ﬁafing of Water Table Dries Up Wells
of tlomeowners and Cnuses-ugplezinn of Natural Lakes." Among the
myrin§ of other preblgm; that were surfacing were: that prime
agricultural lands which were beiﬁg lost to urbanization, massive
transportation problems were being encountered, the encroachment
on dunas was causing erosion pfablems,'majar fizh kills were
opeceurring as the result of water pallutigﬁj jllegal or improperly
managed dredge and fill operations were having adverse impact on
the environment. Nevertheless, despite the increasing severity of
problems such as‘thgsa it took tﬁa crisis situation imposed by the
droughts to bring Florida to take significant steps to better manage
iéé g:@ﬁth@,

Much of south Florida is a land of great swamps, and it was
in these normally wet grasslands that gfeatjfires broke @Qt during
the droughts of 1970 and 1971. The underground fires were diffi-
cult to control, and over zeven million acres of grassland were
burned., The acrid smoke treated by the fires drifted across the
heavily populated "gold coast” of Florida. Traffic slawedttg a’
crawl aleng major highways and few people ventured out-of-doors for
long. - But the fire and smoke was only one of the many pfﬁbiems

faced by the over two million residents of the Miami-West Palm

Beach area. The droughts also forced: severe restrictions on the
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water available for residentisml, commercial, and industrial uses.
A ‘dwindling supply of frash water from canals and conservation
dreas had to be committed to avoid salt water intrusion into the
water supply of Dade Cnuniyf The droughts cmphasized a concern

about the availability of water even in normal times.

. These severs droughts in scﬁth Florida provided the mijor

iﬁﬁ’ﬁ%&éf aver

the sntire State. In 1971, & committee of the Florida House of

. . . [ i
Raprésengativgﬁ began work on & bill to provide for a state land
use management pragrnmiz In additien, Governor Reubin 0'D. Askew
called a Conference on Water Management in South Flerida. This

conference resulted in far-reaching recommendations, among vhich

_was one that implied that & water management system could not be

\ \
offectivoly implemented until the use of land was more adequately

cnntrallgd;4 This recommondation keyed the development of n number
of innovative and statewide planning and land and water management
programs.

- The now well-known Florida Environmental Land and Water Manage-
ment Act of 1972 was the first of these land and water management
programs, but it was only the precursor of a "package' of programs
that were sither devoloped oT :ﬂn%idered in timo for the 1972 session
of the state legislature. Included within this package of seven
inter-related bills was the environmental land and water management
proposal, & water resgurces management pfapasaii a revision of the

purpose of state comprehensive planning, and a proposal to strengthen

N T
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the role of regiaﬂal Eiinning; Ali-but the reginnal planning
prnpusgl Wwere passgd by the 1572 lsgislgtufe, a tremendous start
fﬁr Flar;da's atta:k on uncontrolled and unguidad graﬁth
Another vital and naeassary cnmpunent of the emerging effort
tovward grﬁuth mansggment was that of completely mndernizing the .
role of local governments in land management. - With more than
enough work alregdf on hand, h@ueVgr the frgmefs of the-land and
~ water managaﬁent package did not have the tiﬁe to put this vital
1ink tnggther, It would have needed fsr more Effﬂrt than that
alraady eventful yesr wauld have allawed As it turned out, a ~
two- year enviranmental 1and management study committes (ELMS
Committee) was amended onto the environmental land and water maﬂégg-
ment bill, snd this body made revision of local land development
ragulatians one of iﬁs major effarts;
ienced occurred during the early 1970's, especially 1973-74. But
in the frengy of the situati@% almost everything development-related
was nver-g;zanded- land developers had laid out too many lots,
the home construction industry had' constructed EQ; many homes,
and the lending institutions had gone along with the spiurgE;: When
the recession hit Florida, it hit hard. Along*with tourism and :
agri:ultufe, the home construction induatfy is a significant asp::t

af the job base. Land sales are again p;ck;ng up and the home con-

, N . N
struction industry has recovered, but development is not like it
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The basic policy reflected in our statutes is a poliey
that land use regulation should as much as possible be
made and implemented and enforced at the local level.

In fact, o review of the Florida statutory scheme start-

ing with the Environmental Land Management Act would show

that the state only intervenes at times when the state has

an over-riding regional or state interest which justifies
sthe state 'in effect preempting the issue from local

%gvamentg .

- Florida's innovative land management efforts are said to have
started with the Environmental Land and Water Management Act of

1972. It is vitally important to recognize, hovever, that this Act

. was but ene of a package of programs seen as necessary to fully

contend with the size and rate of growth being experienced; what

was envisioned wos an interdependent package of state-level programs,
strong regional programs, and a completely fevitaiizéd and stronger
land maﬂégem&nt suthority for local government. Much of this

package was enacted into law,.yet other parts of the ''game plan",
such as strengthening the regional role, are still far® from reality.
The status, sugcgssas; and failings of some of the major caﬁpaﬁEﬁts
of this land anagement package are discussed in the following

section.



O

ERIC

Aruitoxt provided by Eic:

11

]

Eny;:pnmentg}gpaggiagﬁrﬂaggr Management Act of 1972

\‘\

The Environmental Land and Water Management Aét7 empowers |
the Governor and Cabinet to designate specific geographic areas

of eritical state concern and to establish principles to guide

the development of those gfess, Further, the Act permits che
state to adopt guidelines and standards to be uszd in Tegard to
certain land developments that are presumed fazbe developments |
of regional impaet (DRI's).

fBoth of these éampanents of the Act are far more than just |

environmentally oriented; for instance, areas of eritical state
concern can be designated for: (1) énvirgnmental, historical, f
I
natural, -or archeological resources Df=fegi§§al or Stﬁtéwid%jf
imgartanze:'cz} existing or proposed major public fa;ilig}és or
areas of major publié investment; or (3) a proposed areﬁfaf major
d@?ainpment potential., The latter is intended to pf%f;dé an
opportunity for state govemnment to marshall itg.rgéﬁﬂfces and
: /

programs to attempt to bring development into underdeveloped
parts of the state (e.g., the north portion).

The first step in the designation process is for the state to
undertake a study to determine whether an area qualifies as heing
of eritical state concern. If so found, then it is up to the

Covernor and Cabinet to make the final determination on designa-

tien. If they designate an area of critical state concern and then
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nstablish prxn:iplss for davelﬂpﬁant, the la:al governments havlng
jurisdictinn over the zrea so designated are given six months to

repare land management raguiatigns which must conform to the

“‘U

state principles. In essence, the state mandates certain principles

fFr land devglapmentlénd the loeal governments are required to

)
adopt and implement land management programs within these guidelines.

Thraa areas of critical state concern have been de=!-+nated in

Tegislaiug: .

Flufida, one of these by special act of the state

nd in the instan.e of

B

Mmerous other areas have been studied,
one of these an alternative program has been initized. The majer
designations are discussed briefly below:
Bié Cypress Swamp:

The Big Cypress encompasses over 2,400 square miles (about
1.5 million acres) of sauthwgst Florida. In 1973, the legislature
paéséd the Dig Cypress Conservation Act for the purpese of ¢
serving and protecting the natural and economic resources and the
scenic beauty of thiz area located just north of the Everglades
National park.” In'éassing this legislation, the legislature

¢eclared that uncontrolled development within the Big Cypress
: £ g .

Swamp would have a significant impact on the environmental resources

of the region and statéig Stephen Fox; chief of the Bureau of

land Management in the Florida Division of State Planning,

cescribed the reasons and subsequent actions thusly:

For years land spesculators and farmers had dug canalgg
in the Big Cypress to lowerp the water table and crea
more dry land,,.By 1973, this practice was seriously

é.!;i_;;{;)
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affecting the natural systems of the Big Cypress,
the coastal estugries and the Everglades National
Park. - : s

In an attempt to protect this irreplacedble regional
resource, the State of Florida and the federal government
established a six-year program to buy nearly two-

thirds of the Big Cypress for §156 milliom. As &
corollary to the purchase program, the Florida Legis-
lature passed the Big Cypress Conservation Aet of

1973, designating the entire Big Cypress Swamp as_an
area of critical state concern in November, 1973. 3¢

protection of the Big Cypress Swamp is an excellent example
of a Federal-state partnership in protecting an irreplaceable
resource. '
GGreen Swamp:

The Green Swamﬁ'uas the first of the two critieal areas
designated under the Environmental Land and Water Management Act.

It lies in a eritical location between the rapidiy growing metro-

politan areas of Orlando and Tampa-St. Petersburg. The Green

Swamp is an extremely important hydrologic link in the Floridan
Aquifer, the underground water supply resource which supplies
approximately 70% of all the ground water used in Florida. It

{s actually an elevated porftion of the Aquifer, and as such provides

_ground water prassure that helps maintain free-flowing springs

and rTivers, and allows easy withdrawal of ground water in central
on 24 11
and south Florida.
Traditionally, most of the land uses in the Green Swamp were
"\!_ I3 . ' "
agricultural. In 1967, however, construction began on the Walt

Disney World complex, less than five miles esast of the Green




A 14
Swamp. - The phenomenal popularity of Disney World set off-a
1and ‘sales and building boom ig and around the ngen Sﬁaﬂpilz
N o S L 7 »
Thus, in the face of mounting development pressure, the state

‘moved to protect the hydrolic significanct

of the Green Swamp
& !
to the rapidly urbanizing areas surrounding it.
Florida Keys:
At the request of a local citizens bedy, the Florida Division
of Stata Planning undertook a .study to determine the degrae of
. ; ! . .
veriticality" that existed in the Florida Keys. Among other
things, their final report pointed out that, "The Florida Keys
are now beginning to suffer, at least partially from their own
success., Rapid immigration and development over the last decade
" ...has outstripped the County's financial and administrative
sbility to provide urban services and protect the beautiful and
. economically valuable environment of the Keys ... The cost of
providing such services to s 130 mile long, iinear city are truly
e 12
staggering.
Rapid development in the feys was not accompanied with a
recognition of the costs of such growth. As the Division of State
Planning pointed out:
In such situations, communities will generally raise
taxes assuming that the added growth-produced revenues
will allow them to reduce their facilities deficits.
They find instead, that the increased costs of growth
consume Tevenues at an even higher rate. Due to gruater
use rates, maintenancc of existing facilities becomes
. more difficult and facilities deficits increase. .The
time lags reguired in facilities construction, especially
in an inflationary period, simply aggravates this
situation.l

A
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primérily becausa of &ﬁvizﬂnmﬁntal concerns, whereas the desipnation
of the Florida Keys focused.on both the public costs of rapid
development snd the environmental protection of this fragile
gr:hjpéiag@f Subsequently, the regulations required te meet. both
af these concerns were far more zamﬁfehansiVE and complex - than
those adopted fﬁr the preceding critiéal areas.14 .
Although a number of pntential areas af gritieal state
concern hava heen studied befare .and since the Keys were dBSlgnsted
" no further recamﬁeﬁdatlaﬂs have béen put hgfﬂre the Governor and
Cabinet. One factor, although certa;nly not the only factor,
in this apparent slow=down in activity is that the designation of
a eritical area and adoption of régﬁiatians are not the end of

the process; the majority of staff work comes after designs tion

;,__m
L7y

by prﬁviding the lncal government with EEChﬂlEﬂl 3551st§nce -
The work load impnsed on the small staff uf the Bureau of Land
Management limitgd their efforts at studying ‘and proposing many
aé&itiﬂnnl areas.

A very signifieant factor i, slowing and ﬁerhﬂps even
stopping further designation of criticai areas has been the liti-.
gnti@ﬁ Sttaékiné this sectiaﬁ of the Environmental Land and Water
Management Act. Two appeals from cases decided in 1977 by the
First District Court of Appeal have been consolidated and are

being considered by the Florida Supreme Court. The first case,
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Postal Colony Co., Inc. v. Askew, 348 Sa, 2d 338 (Florida First

Distriet Court of Appsal), 1nva1ved the designation of the Gregn
Swamp, The court held fhﬂt the designation of the area had expired

f@ur.d;ys before the devalnﬁggnt regulations required by the Act

were to take effect. It was decided, therefore that the regula-
_~~tions are not controlling and thé Governor and Cabinet must go
through the entire designation process again. The second case,
Cross Key Waterways v. Askew, 351 So. 2nd 1062 (Florida 1st District
-Court of Appeal 1977), &aneerned the designation of the Flarida
Keys as an area of critical state concern. In this instance, the
court dealt Hithxthg tﬂnstjtutiﬁnalitybissué énd held that thg
Act improperly delegated a power of the legislature by failing te
pravidg adequate standards for the exercise of that power, and
thus, the Act viglates Arti cle I, Section 3 of the Florida Consti-
‘Tutigngia
Bcth éasesrhavg been appealed to the Florida Supreme Court
\\ where they were 2ﬁn5311dated and heard by the Court in January,
'iﬁ?éi A decision is yet ta be rendered. The main issue ta.be

N,
considered by the %upreme Court is "whether the Florida Constitu-

tion forbids the legislature from delegating such broad authnrlty

to the executive branch tu manage use of Flérida's land and watgrgi7

* The whole future of the critical areas section of the Environmental
Land and Water Mandgement Act (and pe%baps the future of other

Legislative acts, as well) thus awaits the decision of the Florida

Supreme Court.
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-Developments of E;ginnal'lﬁﬁnetf

The second maj nﬁent of the Envirunmental Land and

Water Management Act direct itself at any development which,

because of its character, ,gﬂltuﬂELrDr location, uauld have a

. substantial effect upon the health, safety or welfara af citizens

of more than one county:/ It allows the state to establish

guidelines and:stanQEIi in deciding whether certain develop-

ments are prasumad to have regional impazt. These guidelines

and standafds are gda'tad by ruls by the Governor and Cabinet

upon raﬁammendatiun rom tha D1visinn af State Plann1ng, any

changes must be submlttad to the legislature for approval.

When a developer intends to undertake a development of
raglgnal impact (DRI) within a loeal juTi;diQEiﬂﬁ Hithvﬂdﬂptgd
land development regulatinns (e.g.. a zoning ordinance) the’

dgvelapﬁr is rgqulred to file an appl1catian F@r develnpment

approval (ADA) with the local government within which the prﬁgased

\

N

\

development would be located. This initiates the DRI review process.

Copies of develapgr‘s ADA must also be submitted to the
appi‘nprnte regional planning agency and the Division of State
Flannlng for their raview and comment. Fnllaw;ng a d251gn§ted
period of time, the local ghiefﬂﬁ;ﬁt séts a DRI public hearing
date at which all interested parties may be heard. The local
government may then issue a development order which sheuld approve,
appreve with conditions, or deny the ADA. Local development

orders may be appealed to the Eﬁverﬂpf'and Cabinet by the owner,
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‘developer, Tegional planning agency, or Division of State

‘Sirice the inception of the DRI review process in 1973

and to the end of 1977, the total number of applications for

development approval by type have been as for1ows: '

;f: _Ai;Pﬂfts 3
. Attractions and recreation fa:ilitiés 11
Electrical generating facilities and .
transmission lines 13
Hospitals ! 1
Industrial parks and industrial plants 5
Mining operations . 11
office parks 11
petroleum storage facilities ‘ . 8
Port facilities 9
Rasiden:ial develapments 152
Schools _ i 4
Shopping centers - 33

The annual number of DRI applications has éecreased rapidly
since the peak dgvelupmeﬁt period of 1973-74; whereas 143
ADA‘s were filed in fiscal year 1973-74, only eleven ADA's
were submitted in the first half af.FY 1977578!lg The docrease
in the number of ADA's submitted is attributable to the overall
decrease in devglopmaﬁt:activity since the peak period of
1973-74, and decisions on the part of many dévelspers-ta

512;3?3 . ';
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) iégp'thaif_develgpﬁgn:g just under the DRI "threshold" and
thus avoid the cﬂstlxé time-consiming DRI review prgéess; An
example of this lutter situation is a recently proposed housing
development in Broward County vhich numbers 2,997 dwelling
units, just under the BRI thfesﬁald of 3,000 dwelling units
f@;-thaﬁ sized county. B ,

Proponents of the DRI review process point to what they
believe has been an iﬁprnvad quality of development, better
coordinated developments, and an increased awaren: 55 of develop-

« ment iﬁpggts on the part of local governments. Opj one sl of
the process, en the other hand, argue that it is time ¢ousuming,
-expensi. e, and that the ADA requires an "astounding" amount nf
data and information. This results in the subdivision of
pfﬁjacﬁs (i.e., ta'cresp under the DRI threshold), which means
that the larger and "assumedly” better coordinated development
projects may be a thing of the past. '

Proponents of the prgcgéé are cufrently given consideration
to what changes can be made in the guidelines to contend with
what is recognized as a movement to circumvent the DRI thresholds.

Like the critical areas program, gﬁg Dﬁi raview process
has faced livigation inrthe courts, butwvirtually all challenges

- have so far been withstood.

434
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‘- with the problems of growth in Florida. In general, the Act

provides for the preparatien of a state water use plan, the

N
I
W‘

LNatgt Rgspui;egrA;: of 1972 '

Like the Environmental Land and Water Management Act, the
Water Resources Act of 1972 is of the more significant piecces

in the paékngg of bills scen as necessary to. adequately Ecntend

permitting of the consumptive uses of water, the regulation

m\

of wells, and {ha management of surface waters. The Act
authorizes a broad grant of power to state and state-appainted
regional agencies that involves the plénniﬁg:ani regulation of
virtually all éurfage'aﬁd groundwater activities in Florida,
Dslggétign of much of the implementation of the Act is given
to the five water management districts authorized by the legis-

lation. 21

This Aet, emphasizing water planning and management, was

geen as a partner to the Envirenmental Land and Water Management

Act, which as indicated before has little to de with water.
Although coordinated to some degree, the two Acts have never

achieved the close interdependence that had been envisioned
for them whon they were proposed in 1972, As John De Grove so
strongly argues:

Seme coordination links do exlst but both at the state
and regional level there nceds to be a strengthening of
this coordinatien and a clarification of lines of respon-
sibility. This is especially true with régard to the
regional level, At this level the regional planning
councils both are involved in important aspects of water

N 3
1

]
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planning and management. There remains to be developed a
_more effective coordinating link between these two regional
. agencies that will prevent an overlap and duplication of
respﬁnsibilitflzz ’ S

The major preblem regarding coprdination does g%pear'ta reside

at the regional level. The regional planning councils. and the water
management district boards are perhaps best described as friendly
adversaries, as opposed to working partners. ' State Senator Robert
Grahan strongly feels ghatra major failing of the 1972 package was:
" .the decision not to link the Water Management Districts
...with the land use responsibilities in the Envirenmental
Land and Water Management Act of 1972, With that s gle

decision, a schism was créated between these two critical
aspects ‘in our environment that may be iong in bridging.23

‘The schism may indeed be difficult to correct. First of all,
the two types of bodies tend to approach issues from different
perspectives; the water management bpards are creaturcs of the state,
they aré appointed by the gevernor and have their ovwn taxing power,
whereas the regional planning councils are made up of representatives
of local governments, with little more than advisory authority.

A twist of the prism and another refraction is revealed; the basis
for water management district planning is to accomplish the conser-
vatiani pratéEtinni management, and control of the waters of the
‘§Fatc; the regional planning councils, on the other hand, see

thems -1ves as being responsible for protection of the health,

safoty, and welfare of the people within their region.. These are

both naggg and necessary purposes, but they are not completely
|
i

\

\

9%
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synenymous. For the sake of Fiorida's future, howsver, purpaseful
links must be sought and established between these two regional
efforts; much more can be accomplished as working partners than as
friendly adversaries.

Growth Policy Resolution

In 1974, the onslaught on unecontrolled growth continued;
thefilﬁfida legislature, under the leadership of then Representa-
tive Kenneth H. MacKay, Jr. passed "A Concurrent Resolution Adapting
a Policy on Growth for tba: 5tate of FlgridaiZA It held promise

of becoming one of the most outstanding steps sver Taken by a state

[

egislature, but it needed to be passed-early in the’ session in
order to be used for legislative decision-making. Unfortunately,
it was not passcd untii the final days of the session.

It was aésuﬁad that the growth policy would provide an oppot-
tunity for improved decision-making in the executive branch, as well
as the 1egi§l;tiy¢ body. Fér that matter; it was used as a starting
point for the dévela@ment of the state comprchensive plan, which
was submitted to the legislature this year,gs

Unfortunately, when the legislative leadership changed, so

did the desire to utilize the growth policy--the growth policy

. yesolution was shelved. The legislature has made little, if any,

reference to the growth policy since it was passed.
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iocal Government Comprehensive Planning Act

Except for the legislature's reluctance to strengthen regienal
planning, the final link in the intended intergovernmental effort tn
manage growth came into being with the passage of the Local Govern-
ment Comprehensive Planning Act of 19?5.26 This Act makes it mandatory
for all local governments in the statc to prepare and adopt a compre-
hgnsiv§ plan by July 1, 1979, Alse, the Act requires local povern-
ments to implement the comprehensive plan in part through the
gdoption and enforcement of land development regulations. The hasic
jntent of the Act is to permit local gQV?fﬂﬁcﬁt;, through the timely
Qse af plunniﬁg«and repulatory powers, to prepare for growth and
development within their borders. [Passage af the Act was a recogni-
tion ¢f the immense growth pressures that Florida local governments
have encountered in the past and will likely continue to encounter
in the futurc. '

Twe major constraints have been placed on the local governments
in their a:tcmpé to implement the Act. The first has been failure
of the legislature ﬁq provide state financial asgistance to municipalities
and counties to aid them in complying'with the requirements of the Act.
With some help from Federal "701" monies but mostly on thaif own,;

virtnally all the local govermments in the state have been preparing

R 27 - .
alezments +f their comprehensive plans. Kenneth H. Mackay, who was

aoeo :azor of the Act, expressed his concern on the matter in the

following wiy

4 1n
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The ELMS Committec which developed this legislation over a
pericd of several years'made a very strong ecommendation
that was, "If you are not going to fund this legislatien,
don't pass it." Ironically, in the 1974 session, we funded
it with 57 million, but we couldn't get the act passed, In
the 1975 session, we passed the Act but couldn't get the
money, so here we are new with a major piece of legislation
-, mandating comprehensive planning by every unit of é@éﬂl
government in Florida with no implementing mgnéy!z

The second major censtraint has been a lack of sufficient available
i

expertise to assist the local governments in preparing their E§mprc=
hensive plans. ‘Some of the work is being done by professiepal planning

taff members, some by professional planning consultant ;-but, on

w

the other hand, much of the work is being done by graduates just

academic programs, and semetimes by people who used to be employed

in some other face of lecal government, The most eritieal questien,
7 .
therefore, is not whether the local gevernments will complete their

comprehensive plans by July 1, 1979 (it appears that most will at

= 1

least have completed their land use element by then), but rather what
&t_hs/}

will bh.t

quality of the'plans being prepared?
This, then, raises another issue--how well coordinated with each

other will these local comprehensive plans be? Mackay has also had

concernfuvar This matter:

- The Local .Government Comprehensive Planning Act of 1975 has no
coordinating- mechanism so what we have done is to mandate
planning by 600 and some odd uncoordinated units of local
government, There is at least the possihility that we may have
done more harm than.good-because of the lack of any real
coordinating mechanism in that legislation.?9
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An iﬂt;rgnverﬁmental element is fequiréd in every comprehensive plan,
but without a regional planning role written into the Act there is
no effective mechanism to ensure coordinatien, It is too much to
expect that the Diéisian of State Planning, which is charged with
reviewing these hundreds of plans and their multitude of elements,
will be ahlé.ta ensure that coordination is being .ieved without
calling upon assistance from the regional planning agencies. ~Yet,

the regional planning agencies have ne authority ner any financial

Local governmeuts are, of course, the units which most directly
face the problems of unguided and uncontrolled growth. A few of
.thése local gaﬁernments. at First acting independently and later taking
advantage of state government initia:ivcj have themsclves ena¢ted
innovative land management programs. Perhaps one of the greatest
by-products of the state's relatively aggressive ﬂ}titudg regarding
.growth management are the spin-off actions being taken by a number

of local governments,

™

Early among the local actions was the fesalutioﬁ:passed by th
City of Boca.Raton in 1972 which revised the Chaftef_of the City by
limiting the total.number of dwelling units within the existing
boundarics of the City to 40,000. In gffect, this was setting a
population cap for the City, and as sich was later ruled to violate

constitutional guacvantees of due process and equal FTQtEEtiﬁﬁ.éD
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Other local governments havé chosen to assume their responsi

in land management ln a variety of different ways. Among these

have been the institution of a mini development of regienal impact

review process by Dade County (the Miami area) and a land usc plan
:by Broward County (the Ft. Lauderdale area) which is binding upen

all municipalities within the county.

The Broward Ceunty Charter, utilizing. the broad home rule powers
authorized under Florida law, incorporates an article entitled "Land

After adoption by the County Commissien, the plan

becomes binding upon all povermmental units in the County. The
municipalities then have one year in which to ensurg that their
municipal zoning ordinances comply with the permitted uses and densities
specified in the County's Land Use Plan. The current Plan has three
major elements which pertain to growth mAnagement:

lages limits on population size through density -restrictions-

L-]

= It

- It provides for phasing the time-frame in which future

. development may occur.

- It provides am opportunity for reserving sites for future

anticipated uses.

"Heralded as 'the first comprehensive effort to control Broward's

!

henomenal g%@wth rate,'  the new Broward County (Flerida) Land Use
P [ ¥

Piaﬁfdemanstrates that a traditionally unobtrusive county government

can assert land usesiguidance owver previously unchecked urban develap-

,b,.jiﬁ,,,,,,,,, e e Ea e s s os
ment. Stronger county governments may, in fact, be the missing
j
i
I
)
4ii1 ¥
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1ink in the establishment of cffective state-local government
offorts in growth management. Regional planning counecils have ﬁat
been allowed to become strong coordinating forces, perhaps strong
counfy governments may step inte this breach. OBroward County's

efforts in this direction should be closely observed,

v
Called by the lure of warmth, sunshine, windy beaches, and
pristine lakes millions of tourists descend upon Florida every
year. Hundreds of thousands of these people, especially those in
their golden years, return to make the Peninsula State their place
of residence. Those that come just to visit contribute significantly

to the economy of the state, however, those that come to reside

L5
o
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have been creating major probléms by congregatin
of the state least tolerant of development.

No state, however, can close itsclf ofr from in-migration.

S0, with con in-migration as a given, the ¢iate of Fiorida

and its local governments have taken numerous actions to hatter

manage the rapid growth that has been cecurring. This report has
covered only the more innovative actions, there were numerous vther
impurtant steps taken whilh added important ingredients to the

growth management effort which have not been referred fto in tais

Taport.

®lorida's growth managsient package is broadly buzed, but ever
mrrg imvortantly it is an intefé@vcrimsntul effort, a sharing of

1 govaraments.

responsibilities batween the stat: govesrrent and the 1

Yo singie lavel of government is cavable of coutending with the

idegrea #nd concentration of growth that Florida is experieneing.

Ancther overridiug principle in Florida's growth management effort
is that, except where the sthate has found it necess#: ¥ to set
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guidelines and standards, most of the legislation continues to
place a heavy deopendence on the role of local government.

The growth management programs have been relatively suecessful
in achieving their iﬂtEﬁt; but f@r the most part they have been
remedial and as with aﬁ} massive undertaking there are still
numerous gaps, programs which are undersupported, unfé;aseen
problems which have surfaced, and innumerable questions which are
Still_unanswcred. Ameng the unan=wored questions are: How ean the
eritical areas program be more cffectively used to allay as opposed
to mitigate ﬁrcbiéms of growth? How ean the development of regional
impact review process be kert from beceming so cumbersome that it becanes

counter-productive. What mechanisms or techniques can be employed

to improve coordination between water management districts and

regional planning couneils? How ean regional planning councils

be strengthened without disrupting the existing framework of loedl
government? How can quality planning be better achieved by local
governments? These questions and many others need to be addressed
and resolved before Florida é?n be consjidered to have a really B
effective growth man#gémgnt program.

IrregafdlESS of the problems referred to in this paper, by

has been substantial. Florida really had little choice, it had te

react to the pressures and problems of inflewing population or

‘allew itself to self-destruct. But as the twin forces of mobility
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and migration may makoe: changes upon the 1ife-style of this nation,
Florida's growth management programs of the 1970's will pale

in comparison to the actions that most states may find themselves
requircd to take within the next ten to fifteen years.

The impact of inereased mobility and its long-time partner
migration, is already being felt in Florida and in similar growth
states.- This relationship between mobility and migration is
becoming inereasingly more symbintic., Soon this relationship may
be affecting the entire nation. Using the prowing papularity of
recreation vehicles is a simple yardstick, it does not take much

imagination to recognize that in the coming years a growing

portion of our population may became permancntly nomadic, shifting
locations with the seasons or at whim. The beginnings of this

nomadism are already much in evidence among the retirces who "reside”

L]

in Florida. Many young people-also secm to b usirng vans and

recreation vehicles in similar ways. :

As housing costs increase and possibly even 1n spite

s the popularity of the pacreational”

of any future encrgy cri
vehicle as a place of ""residence” is likely to increaze, perhaps

dramatically. The day of the "Conestoga wagon" may be seturning.

If we bacome a nation with a fluid and esntinually shifting

=]

population, then the jrnovative gprowth nanagement profrars of th

1970'=s that have been emploved by states such as Florida, Zalifornia,

A
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Hawaii, and Oregon will become obsolete., Theso programs are

&es;gnéd primarily for fixed populations. Local governments

Iérg liggly to find it extremely difficult to contend with problems

of shifting populations; sta£e governments may find it no casier.
If this prognostication bocomes reality the problem then

will truly be a national problem, not the type of growth manage-

ment problem that can be effectively handled by any state. The

evidence of our becoming an even more mobile and, hence, migratory
nation are all around us., This potential issue is deserving of
early attention on the part éf the Federal government. This.
atténtion could take the forms of analysis of the status of

A}
mobility, studies to determine the degree of change in mobility

“and the likely impacts of these changes, and then, if warranted,

/ .

consideration of state and national programs that could adequately -

contend with the anticipated impacts.

147
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The general ﬂifgsticﬁs of geographic growth and decling
of population in this country are fairly clear, and have al-
iEaéy attracted E@ﬁéiaé:ablé attention in the press. These
are:

(1) 7The growth of the Sunbelt, especially in its metropolitan
areas. This pattern has existed throughout this century, but
has recently accelerated. It consists of two principal waves.
‘One is the continued filling in of the continent, particularly
visible in the Mountain and Pacific states, characterized
primarily by interregional migration. The other is tﬁe South
retu:ﬁing to national parity, a :entﬁfy after the Civil War,

whieh is characterized by rapid urbanizatien and the end of

thore is now a net migration

metropolitan areas. This flo

running at about 600,000 people per year. Much of thi shio

spilling over metropolitan boundaries ©

(L}

urban residenc.

and economic activities, but =strong addi nal factors are

'
the inereasing tendency of manufozturing to locate in small
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cities and rural areas, the rise of th zreation industry,
thélsurge of mining and resource-related investment and activity,
tha_risiﬁgtnumhe: of older people entitled to Social Security
and other pensigﬁs,‘gnd to a small degree the growth of state
governments and universities. A return te the land, in the
gense of farming, is definitely not taking place: -the farm
population is still declining rapidly.

(3) ©Suburbanization continues in metropolitan arecas, but it

has become more complex. The syburbanization of minoritic

[

is accelerating, although it starts from a very low base.
Also, as noted some is spilling beyond the boundaries of

(4) In many méfrépgliﬁan arcas there appears to be an influx
into the central cities of young, middle-class, white,
childless people:

(5) Natural inerease has dropped so much that the majority of
;aaiﬂents in metropolitan areas now live in areas which aré now
losing populatien. Several states in the Nertheast are losing
population.

(6) inta:naﬁi@nal migration, both legal and illagal, 1is now

[r]

omparable in magnitude to natural increase but, on the basis
of the fragmentary iniéfaétian available, it is far more »
concentrated geographically.

Compare this with the situation a deecade ago, when the
paliﬁy concern was to provent the depopulation of non-metro-

politan arecas and the concentratien of people in "human anthills.
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It was aften sald that by the year 2000 there would ba 100
million more Americans, and it was asked "Whore shall they
live?”

The stunning deeline in fertility and ibks gonsequoncos
have not yet sunk inte our understandind. Natural increase
iﬁ'véry noarly zere in dozens of metropolitan arcas, and a

few have slipped below. This, in combipndtien with migratin

antees that loszal populakion stability or doe

patterns, gua
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: for heusing markets, uchool

i

\syst&ms, foderal funding formulae, labor markets, land use

p@licy, health policy, and so forth.

Further, there has not been any serio thought given
@

the interaetion of population conposition and growth. This

" is in large re becatise the standard fogus of analys

urban and regional development has beon based on jobs and

industries. This approach has paid insufficient attontion

te the interactions ameng the growth ef the servics sector,

the labor force participation of women, tha fall in the bir

rate, the farmation and dissolution of households and famil

and the social and economic behavier and pooplo.
) .

conzider, for instansze, the demographic multiplier res

from the fact kthat most migrants are yecung, am are mast poop

sutmigration will

having babies. This means
have eomparatively low rates of natural inerease, and areas

of inmigratien high onos. or, consider that households in

1

lino

to

th

1885,

ulting
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vwhiéh b@tg husband and wife work tend to m@ég less éfteh from
one region to another, but move more frequently witﬂzn an
urban area. Or, eonsider that those social and cconomic
factors which have dropped the birth rate have simultanecusly
praduégd a faster growth :été éf ﬁ;usehclasf sarthat even
A £ gépulatian decline hagevéxpariangéa inereased hausiég
demand. e o
Déve%épméﬁts such as these are impé:tant, but they often
ga_uﬂgérceiﬁgd or afé seen as statisticél curiosities. Eeldom

are -thay linked with their sheial, economic, political,

(4]

" and environmental correlates, and so public debate and pelicy

3

formulatin proceed simplistically. The rhetoric of growth

is a rich one, ranging from the babbitry of boosterism to

Neither the public nor experts in or out of government have

information clean and strong enough to brush awady such.

stereotypes. And so debates and legislation focus on al

e
I
ot
]
¥
i

neithet good nor bad of themselves. what matters

_theif particular forms do to particular poople and

Stereotypes leoad te misleading génégaliiatians, and result

in wasteful and often cruel poliecies.
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In recent years thare hég been a great deal of well-
intentioned action against tie banking practice of "red lining."
it haE be§n'féaaéne§ that ﬁﬁis practice withhgﬁés from poor
and minority people in central cities the capital needed
to maiﬂtaiﬁ and imprﬂyg;ﬁhei:’hguéiﬁgg At the same time,
the baby-boom geﬁg:;ﬁiéﬁ is coming to home-buying age,
and an inereasing proportion of these young peaple_live\iﬂ
‘households without children (or with very young ones),
wheres every séult‘ﬁarksg For a variety of reasons, central
city housing suits their needs, and the school situation
does not concern them personally.. The changes in bankiny

~laws not only forbid red-lining, but insure that account be
taken of the earnings of all menbers of the household,
regaféleSS»Qf their sex or marital status. Meanwhile, many
of the poor live in rental units which have become a very
poor investment for their landleords. The landlords are
therefore delighted to sell out to these middle class newcomers,
ana>the'graup which was to benefit from the policy ‘is being
displaced.

i There are many other complications and matters for local

and federal péligg in fhig issue; for instance, abanﬁénmeﬁt,

the overconsumpticn of the housing “ by the growing

number of "empty nesters”, and the ilability of land for

new constructien in central citie But the point

45
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is that a well intended reform formulated in ignora:ce of the
demographic forces at play has resulted in some very negativé
. , ) .

putcomes. !

Many other examples might be cited. Thesé would inelude

‘the €ffects of rising costs PE gasoline in rural areas of

declining density and increasing proportion of aged pecple;
the fiscal and social traumas of rasource-based boom=bust
towns in Appalachia and the Plain States; the design of

share of jobs in newly growing

m

federal formulas for g;énts:vth
localities tha;Aga to Qéwcémers rather than to its origirnal
inhabitants; the choice of programs, in areas of high un-
emplagggnt which may subsidize capitak-investment, wages, oT
help pe;p;é Egcm the area find‘'jobs elsewhere; strategies .
for orderly, fair and efficient retrenchment in investment
gﬂé peésanﬁél in such ageas as schools and health facilities.
élearlg, there is not the tima.taaay to go into detail on

RV : A :
ssues; and further, my point.is in part that ve do not

e

such
know enough absut them, 80 that even if I had the time I would
not have many answWers. !

7 Let me then use my remaining time ko remark on two- issues:
the status of research and knowledge in this area and the
particular moment in the design of federal legislatien and
vpélicy. . ‘

I will address first the matter of the needed information

and resesarch. I have not done a systcméti: study of the situatien,
) ]

o
i
e ¥
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soc that I ean only give an opinion; but I have been involved

in it for over twenty years, s0 that I think it is an informed

‘epinion.

The firat thing to stress.is that geographic knowledge
needs more detail and therefore is more costly than aggregate
national data. This is because any national sample, whend

it is broken down into local observations, results in very

few observations per locality. For instance, a very large

0,000 households for the country. There are about 3,000

=ounties, so that there are about 17 households per county.

If we want information about some group which amounts to about

Ird

20% of the population, such as blacks or older poople) there

p
would only.be about three interviews, on average, per county.

‘ Obviously a sample of 3 is extremely unreliable.

For this and other rmasons, it is a simple fact that
s .

more to gather and take more work te analyze. Sharper plctures
need better cam&rés and better films.

I will neot éisauss here the state and local capacity
to generate, interpret,and use data. It-ié mosztly very weak.
I will focus on what I know of the federal situation.

Severai agencies are in%@luea in data production and

analysis of what may.be called human geography. The Department

of Commerce, through the Bureau of the Census, the Bureau of
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- | Bconomic Analysis, and the Economic Development Administration

(I - N . -
is probably the.main contributor. The Departments of Agri-

certain questions, as does the Department.of Health,-Education,
and Welfare. Thé Department of Housing and Urban Déyélapment
has nét_cg?tributeé very much, although in the past few years
it has tried ta do so in preparation for the biannual
Presidential messages on urban growth. Neither the Council-
of Economic Adviszors nor the Df%ice of Management and Budget
have contributad significantly. on tﬁe whole, ghen; federal
agencies have not provided either the leadership nor the
gubstance of a sustained and inquiring look at the geography
ﬁf-gépulati@n in this country.

Let us look now at the federal support for outside research
in these queéticng;‘;mast of the ageneies just mentioned have
not had programs to encourage, aévelagi and sustain the sort

of work that is needed. The Economie Development Administratién

ghted in supporting sustained

v

‘ has pr@bah}y been the most far s
Einvéstigatiang but uncertainty as to levels of funding and’
administrative policy in recent years have been detrimental.
Probably the largest Eufréﬁg funding is within the Nétianals
Institutes of Health, under the Center for Metropolitan Studiuy

and the Institute for Child Health and heman Development,
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The ’gaziy budget for demegyraphy and gégqraphg and regional

science at the Fatidnal Science Foundation would, if put to

that use, pay for the construction of u fracuisn of a mile

of higﬁwayi HSFERAhN has hud more maney, but the pressure

-
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pushed it ipto pursuits which seem at

nz.ther in its-internal aoperations nor in its
supjort of outsivz work has £he federal government provided
 fer gniﬂr2h*;s{ve and sustained work in the structure and
dynamics of i{hé geography of perulation. 5uch informatinn I8
neaded on a regular basis té design and casry out public poliecy
intelligently. HNot haﬁing it means that we proczed in costly
igﬁaran;e; We need more effort and investment in timely
production of data, its analysis and interpretation, and
its dissemination to the public and to government agencies
and elected officials. '
Finally I turn to the current situation concerning the
design of federal policy and procedures. The timing seems just

right for g something done.

]
L
"
I
=]
oy

Issues having to do with the geography of growth and decline

o

‘declin

]
e d
[

have come to the fore. - These include th of -the

cities, Sunbelit-Snowbelt and the new regionalism, environmental
-protection and econemic development, the geographic impact

of energy policy, the impact and fairness of federal collections

and disbursements, the plights of farmers. and many othars.
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Almost everyone is interested, many issues have been joined,
and much of our common fate will depend on how we go about

resolving them.

" mulate an urbéﬁ policy. Among its ‘proposals are' the following:

that each agency submit an "urban and community impact analysis

for its major programs, that an, improved data and information

5§5§ém be developed under the leadership of the Secretary of
Camﬁérsé, and the formation of an Interagency Coordinating
Coungil.

Meanwhile, the reorganization project staff within OMB
is working on proposals te streamline and :e;lign Ffederal
ag?ﬁ:ies and programs aéaling.with local, urban, and regional
matters. Their report is due fairly shortly and, whatever
1;5 merits, i& iz bound ta'prav@ke,ténsidéfable rethinking
of théAmGdés and structures of federal programs dealing with

ubnational units.

g
Thereiore, there is at this tilme a heightencd national
interest-in issues of the geography of growth and decline;

and there is the prospect of initiatives from the Executive

[

for the reorganization of programs and procedures which
relate to this.
I think that the legizlative branch should be- prepared

to partieipate actively in this process. This scems to me
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senater and house member represents a geographically defined

' gonstitusncy. When the federal gcverﬁm&nﬁ gears up for a gleser

1a§k'§€ what is happening to people in various places, and
at the local imgé:t”pf fedaral praéramg and policies, it zeems
selfievideﬁg that Eénqrgss, being constituted of the repre-
sentativgs of thése units, should be involved.

I do not know enough ébautvthe workings of the federal
gavernmeﬁg to make any detailed and confident proposals for

legislation to this Committee, but I ean make two general

(1) We need more federal investment in data and policy=
a;igﬂtcé analysis at the loeal, state, and regional levels,

and the product of’ this investment must be made more accessible

to Congress and its staff, as well as to federal agencies and
. i

state éna local governmonts.

(z) If a mechanism is devised to report on the estimated local
and regional impact of federal actions (taxéé; laws, regulations;
disbursements)}, Congress, which ig the branch organized )
according te local rapresentation, should be an active recipient:’
and evaluation of these reports. It should also take an

interest in the coming months in how this mechanism is designzd.
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WILLIAM ALONEQ, Saltonstall professor of Population Poliey,
Director of the Center foy ispulatien studies, Harvard Uni-

versity. Previously professor of Regi@nal'Planning, Univer=

(w3

sity of California, Berkeley {(1967=76); Agsiséant and Associate
professor of Regional Planning, Harvard University (1959-67).

‘Author of Location and Land Use (Harvard University Fress,

1964}, and many articles and reports; editer {with H. Friedmann)

-of Regional Development and Planning (MIT Press, 1964) and.

(MIT Press, 1974). Consultancies with U.5.,

state, and local governments; national governments of Australia,
Cuba, France, Japan; international bodies (World Bank, U.HN.,

U.N.I.D.0.}; private corporations and foundations.
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PQFULATIEN CHAHEE AND FEDERAL POLI

Implications for Statisties, Research, and Poli
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analysis of public questiens than the guvernment recognizes. It is supposed

that, whils demography can tell us about population growth, it has little to

affer te the analysis of,
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ling empley

Basis as consultants, or devise other means for bringing ¢ demagraphie
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I1. B;m;graﬁhiﬁ Questions and Poliey hnalysis
7 - - -

T want to illustrate the impact of population change, and the

importance of demographic analysis, in two policy areas in which the
federal government takes a strong interest: uncmployment and the costs

of higher education.

The Agngtru:Eurg,Agpgmgigymgﬁti and Inflation -
Richard Easterlin and Michael Wachter have recently developed a theory

uences on economle trends in this country in the peried
1
since World War II. As T understand their thesis--and T am net an cconomist--

of demegraphic infl

it- is that, with immigration under contrel, and with the federal government
assuming responsibility for sustaining aggregate demand since 1946, long swings
in employment and unempleyment have beun driven by labor supply, that is, by
period since 1960 when' the ehildren aof the baby boom started comin, Ay

their unemployment rate Tose; morcover as the difficulties facing young men

incransed, young women moved into the laber market at an increasing rate and

mareied and had ehildFen less than they had done in the postwar peried. It is

™

the thesis of Easrterlin and Wachter, as I understaond it, that the conventional

means by whlch the government seeka to sgustain aggregate demand--fiscal and
monatary pglicj=:have been incapahle of eoplng with the compositional sources

of the problem, that 18, the changing size of cohorets cntering the labor market,

and that efforts to cepe in the usual fashion have not lowered unemploypent,

but have simply fueled inflation. This explanation would help to account for the

concurrence of hlgh unemployment with continuing inflacion that hasz puzzled economizts
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for saveral years.

How it iz not news to economists that a major reason for recunt high

levels of unemployment is the tuge influx of inexperienced workers inte

the labor markct ag a result of the ceming of age af the baby oom.

howasvaer, f

sa far as- I kpow, are naw, Ong iz their use

of young men to Agcount for the othurwise peculiar Labar farcn hehavier

af young women. In after World «iar 11, young womoh entgred

ch slower rate than the ingroase in job opportunities

the labsr market at a m

would have pormitted.  Tho slack was Laken up by aoldar Women, who gnterad

the labor market at a far more rapid gatu than did young women. in ruzunt

younyg Woman have, onteesd Eha lal

& the fact that their

Thiz has happened, a1

in response to the relative disadvantacge now oRpwd ier Ly youndg moen,

diminished in conseipuenece of thueir numbs: have made RUAFE

15 attractive alterr imives [or women Chan Lhey wers 10

onea agiin, elder Women have ad

torl,

ratos of labor for

cnEey .

amalysin,  Indeed,

Hote that there is an jmplied forecast in th
gasterlin has made that forec.as: Pé}‘iuit;j T the L9u@'s, with young

ituation

poople scarce, the prozpes Sr ey men will improve and the

il the employment

will again roverse, with ciopared o mar: :age, childbearing,

23

of both younger and older ware o
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gualifications and entering job level has chango
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STATEMENT OF
CLAY 4. WELLBORN, SPECIALIST IN‘ERBAN AFFAIRS AND PLANNING
PLANNING, DEVELOFMENT, AND SURVEY RESEARCH SECTION
COVERNMENT DIVISION
CONGRESSTONAL RESLARCH SERVICE
L1BRARY OF CONGRE3S

before Ehe\

SELECT COMMITTEE ON POPULATION
U. 5. HOUSE OF REPRESENTATIVES

+  June 8, 1979*

gmerging population trends and the future implications of ‘the
present démggrughiﬁ grructure of the Amerlean ﬁupulaéian peesent clear
challenges ta,thﬂQE’féﬂpnﬂsiblé far planning public policy in a wide
range of policy areas. Many of the likely problems have been diseussed

in previocus hearilngs before thisréﬂmmictgé==pfnblgmﬁ resulting from .

. ~ Ll _ \ B .
daclining birth rates, from the changing level of total fdationnl population,
‘ r -

P

“from the changing age distribution of the papﬁlatiaﬁ, from the chraglng

distribution of §apulﬂtiéﬂ amorg the varigus reglons of the country, and”

from the changing rates af population prowth in different urban and

My ussignment is not ta review once again the implications of those
changes for puhiiﬂ pality, but to discuss alesrnative approaches to long=
range planning for populatior change and Lts consequences-—alternative

institutional approaches that might be valld from the Federal paiﬁc of

view,

-Papulazign 155&@5, like so many public’ policy lssucs, respect

nelther the jurisdictional boundarles of Exeeutive agengiﬁé

standing Committees «f Congrass. There ave faw Federal pelley areas that




O

ERIC

Aruitoxt provided by Eic:

479

have no impact on population distribution, and there are few Federal
programs that are inaulated from the ¢Efects of demographic change.

This characteristic of population change and the institutional frag=

entation of the Fedural Go

eroment raife interesting institutional

=]

questions about how to plan for population change and its consuquences.

ect population patterns are not managed fron any

)

Programs that could af
central point, Job incentives te affect population growth and distribution
£all within the jurisdiction of the Commerce Department; land use planning

f the Department of Housing and

=]

programs fall within the juriadictions

sent, the Commerce Department, and

Urban Deve

the’ Environmentsl

in the Depﬁftm%nS;gE Housing and Urbaﬁ Develepment; rural devolopment programs
rre managéﬁ by the Agriculture Department; and tax incertives, wviich many

argue are among the strongest influsnesa on job and population distributien,
fall within the purview of the Treasury Department. On the sther side of

the coin, pepulation change, as demographer Peter Morrison has pointed out,
has consequences for all of the departments that manage programs which
4 PET

n B s " ! z
rectly or indireetly redistribute wealth and incom

government refirement programs,

of education), across regio
.

i
o
(]
=
[~]
posy
[
Ld
)
w
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slopment programs, revenue sharing,

among” income groupz (such as welfare programs).

ght tae plan for Ehe changes in the

‘pa rucipients in the re
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Péﬂblemg aélsé aot o much in planning within an ind{viduﬂl agency,
hué‘whﬂé.déiiﬁﬁﬂﬁEziﬁ ane agency have erosa=lmpacts on the poslclen, pro=
Brams, ‘or elient grﬁuﬁg of othey agencies. Thus, whether one iz interested
{n affecting population growth or disteibution or whethee one ix interested
{n responding te emerging demographic circumstances, one is faced with

:
the problem ef institutional barriers that impude a eoordinated. Federal
approach toé rational decisiovns.

Over the yeari there have been a number of proposals to ghtrengthen
the pﬁ%iiyéﬂﬂking process in the Federal Government by improving its

planning, snalysis, and eoordinative espabilities. Alehongh the proposals

have baen addressed to the problem of governmental planning gennrally,
the problems they sought to addrsss apply to population matters to 4

large extent, There fave boen auggestions for planning or strategle

assessmont offlces within the Exucutive Offise of the Fresident, counier=
part offices in the Leglselative Braveb, {adependent offices of various
kindz, and changes in the alignmeat of congressional

committess. Lmproved pélicy,planning and coorlination hos been s major

theme, algu, in discussiens of

Exeeutive Branch reorganizatlion and Ln

legislatiou related to national urban prowth policy, balanced national

growth and development, rural development, anrd most recently ir discuszlons

of the nesd for coheslve Federal urban poliey. There have been at
least eleven identifiable proposals for {mproving ehe instltuelonal
framework for planning in the Federal Covernment. The only propusal

that was actually implemented was the National Resources
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Planning Beard, which for a few ydars during the Reosevelt Administration
yad pa}ﬁ of the Executive O0fice af the President, Other proposzals for

. . .

orwa of natlansl plaming EppudruJ in the 79th Congruess in a b'll for a

- ;

"Fullé?%plﬁymunt Act of 1945;" in the 93d Congress in halls for 2 Yl l

unity and National Goals and Prioritivs-Act," .nd far & "Balanced

DszF
National Growth and Development Act;" in the 94th Coapress in a hill for
1d Growth and Econemic Plamning Aet ¢ 1975, for a "Full taploy=

&

- s
ment and Balaneod Growth Act orp 1976," and tor a "Halanewd Economie Growth

glative drena theee have been proposals for the

Act." Dutaside

¢reation of Officea at 3trategic Pulity As sment in both bhe Exeeubive

for thue vatahlishment of a4 National Growth and

and Legislative Boanch

as an independent body in the Executdive Branch;

Development Commi
and theri: has even been a proposal for a new national eoastitution that

one of which

5 of gavermment wikth

would réplacg our three branch
would be the Planning Branch,

al units in

Another type of prapasal has buen Ehe credatiea of =

ntal

the Ececutive Office of the Presidenr te provide ‘aterdeparim
coordination and staff support in poliey arcas considered te by of greit
importance=—areaa such as cavironmental quality, drug sbuse, poverty, and
telecemmunications. Such z spucial ugiﬁ was supgesice, as rpu Mnaw, by
the Cormisgion on Population Growth and the American Future, vhich called

jth aad digeributien in the

for the creation of an office f population gro

Feecutive Office.
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b of the various propossls wan nlmed at improving the way national

None of the propoaals called for Lhe creation of gtatiec, inflexible
national plans that would he blueprluts for controlling fmportant aspects

af uatlonsl life.

Tha planning idea has beeu put forth by members of both major

pactics ¢ 6. of seviral concerns. First, the declslor-muking struc~

ture of the Federal GD?Efﬂm;ﬁE is fragmented and compartmentalized in

' both the Cong’oss and the Bxecutive Branch. Sometimes the compartmentalization
is slong functlonal lines, but sumetimes it is along the lines of interest
groups oF censtituencies. For ex mple, the fafmgréihnvg g Dgrnrtmént of
Agriculture; laLor nkas a Deparement of Labor; and business has o Department
at Commerce. Planning goes on in individual Executive ageneics, but it
is wsually énngtraingd by the mandate and Interusts of the Zudividual agency.

The Eggnﬁd concern is th.t Federal poliey qu.ﬁragram decisiong are

typleally reastive rather than anticipatory, focussing on short-torm

12, F

problems rather than on lenger- ' TR ia orocasgts of fulir: problems

are sometimes ignured or Sﬂcisiaﬂg deferred until problems he;umeAgfisesg
Déaigin;s made in o erisls are likely to be made with relarivaly litele
eoncern for to their long-~term implicaticns.

The third concern ig that the Federal Governwent semetimes falls te
make g systemntic effort to identify the full range of options avallable

for solving a specific problem or to carefuily evalunte them in terms of

théii/likgLy Ehﬁré— and long=term primary and secondary Liipacta.

- .
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A fourth concern is that many policy decleions sc 1 to be made

without reference to generally agreed upen and internally consistent

[l

mets of national goals, Wot only is it hard to made deelsions without A

clear purpose, buil we cannot measure progreas or success of any particular

polley nr program witheut a elearly stated d against whieh to
measure achlevement.

céncerns such as thoaa have brought the perennial reemergence of

thi ldeal of rational, comprehensive deci=ionmaking, which eonszists of the

folloving elements:

1. Continual scanning of the domestic and interna-

tional environment fer events, trends, or elireum-

5 ot uppotrtunities;

2. Identifying natlonal, agency, orf prigram
goals and priorities;

3, Dealgning alternative policles or courses

of actlon to achiuve the goals;

. Assessing the short—= and lons=term

oJol:14:1 each altersative in ferms
af the primavy objectives and in zerms of likely
asecondary effects;

5. Selecting the most desirable policles
gurees of actloaj

6. Implementiig the polisir- and actlons
that wete selected; and

7. Monitoring the results and evaluating pro=
gEeBs Faw, the goal, with alert.es
unegpicte” luapacks of other surpris

[4 .
Zuch a list of planoing clements o0.°avs to be relatively innocuous-

T key problem is how and wherz to piza within Lhe complex structure of
; J .
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tiie Federal Government. In the present context the proboem becomes i

question of wheve ro institutionally locate a clear responaibility for
:

population planaing.

A fundamental guideline that plamners like o pirint wut Lhiat

planning withaut setion ia geaningless, Tov experisnes ot plann

suggueats that planning, dec

ian-making, and dctien must be inteprated

. Lt can be

: than an empby exercise

if planning is to be anything oth

al Government should be linked

;argued turcher that planning in the Fid

rative proge

lugialative, budgetary, rogulatory, and admini

acipal changels of gavernmimtal

burbwesm

©oplanniag amd the chanopels of aet jnn owitl lead to planuing that is sverly

senusilive to short=term problems at the expengy af long=term issues,

igning An institutional arrangeneot that will encourage a baladee

between attention be shart=term problens and long=term mALby nd Fhat -

will encourage assessment of the implications of short=tern

for the lungerterm future aee centeal fasks in setting an apeada Lot

governmental planning, ineludl planning

£
EON R JUINEEE,

Proprsal s that habe been put furward for va planning
.

at ienal

institutions in Ehe Fude

Guvernment dllustrate some of the urgani

choices that might by considured, One proup uf proposals places the

planning ruspot ility in an ideneifiad wnit-of ehe Exvcutive Office of

the Prusident, either a arate unit or as a unit within the office

t and Budget. Congressional counterparts winld bi ereated

either as o new commitfes ©F 45 4 new suppart agency or bath. Anather proup of




O

ERIC

Aruitoxt provided by Eic:

485

proposals would create a planning body an an independent agency of the

iExecutive Branch, again with some form of Conpresnienal counterpart.

The proa and coiid re s arv relatively

rdiug thuse two approact

wtal action enn be

straight forward, Linkage to the channela of govers
achieved by locating the planning function in an independent wit in rhe
Exccutive Offiece of the President, Mareover, such a location would at

a degroe of visibility and aceess to the

least in principle provid

[

president, Furthermore auch a location could give the planners relanively
good position from which to evaluate the work of individual agencies
+ of leverage with

with regard to population, and it would offer a demre

the agenciss, On the other hand, location within the Exccutive Officoe

able to the short-term political

enuld make the planning funckion vulne

prusgures that are a normal part of government. Thia could lead sto an

inappropriately sﬂ:;L time horizon for the plaming body's work and to a

gdn into a mechanism for ratio

trans formation of a planning pr alizing
’

decisions that were made on grounds that lay outside the planner's domain,

An associated k iz that suech a population unit, in order Eo protect
itsel f from ahort term pressures, gight become an ivory tower speratian

without any impact on policy making. Alse, it would nwt he as well

!
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loented to Influence budgetary and leglalative declalonn an te would bix
if it were to be located within the affice of Manugement and Budpet.

Lacating a population planning unit i the 0ffiee of Management nué
budget ¢ould allew planners to work, clonaly with hudget examinors in

“@edeaping program propoanls Iu both shorg= and long-range terms and to

participate in the raview of legialatien. It would also plve the plan-
ning bady leverage to shealn data from and assign resparch tasks to {ndividual
linc agencles. . v |

on the other hand, the head of Lie population planning body would
not be as near the President as he or she would be 7f che planning bady
wggé an independent unit of the fxceutive Oiflce, This may be both an .
pperat{onal and a symbolle disadvantage. Loc tion in OMB might also lead

t6 a more sericun pressure for attention ta shert=tuerm miabtters.

gatablishilng & populatlon planulng anft an independent agency

seutive OFFL of the Fresident

in the Executive Branch, but gutglde the E

B

eould proteet the planning process from short=term o potitieal pressut
Hewever, such an arrangement scparates the planning bady from the channels
of decliaion and action. Anothor disadvantage 1 that it eould lead to a
duplication of analyticai resources avnllable elaswhare in the Executive
~=-- pemnch. It might also beceme an lvery tower aperation.
Although some organizational arrangements ©an impede good planning:

and policy coordination, urganizutiﬁnal improvements ave prabably not auf=

figlent to achieve better puﬂﬂ;atiﬂn‘ﬁalicy. The essentlal ingred
nny‘pisnning «ffort 1s a commitment to the planning ldea on the |part of
tﬁasg who éirect thz planning prnégsg. An important criterion therefore,
in juﬂg}ﬁg the relative merits of al;grndtivé organizatienal approaches to
planning for population zhange and its consequences i the degree to

which a p:gpgsgd institution would overcome the obstazles Lo good poliey
planuing aad prepare the field for the cxercise of strong, informad

leadership in the formulation of population palicy. a1
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FFACE

The 1970 Laglalative Roenrganization Aot provided that
the Congrossional Research Service would "make available to
pach camittee of the Sonate and libuse of Reprogentatives
and oach joint conmittee of the two Housoes, ' e opend
of a pow Corgress, a list of subjects and policy aren
tho camitton might profitably analyze in depth,...”

3 wWhdech

An one elument of this icgl,slativé rﬁsquimmnt. thig -
public policy serles was initd h 4
lock at selectsd key issues the .rtny ‘be mqu:s:tgd to
in Hﬂ 9_:131 Eﬂngra 8. Tha p-:pu:u are meant to give a broad
t public issues in a readable and concisc

Each paper is preceded by a brief sumviry; a table of
contents 18 included where appropriate. Like all other Con-
gressional Resparch Service products, the intent is to prog
a professional, n;n-paftl&ﬂﬁq ard objective point of viaw.

Copiea of thase papors may be obtained by ealling 426
and requasting thom by the mumber in the wyypsor righthind oo
of tha covar.
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_ NATIONAL FOLICY PLANNING

“ ABSTRACT

5 . il

, ,Natiaéal poliey planning iz an ldea which, though its time way not
come dufiﬁg\thé 95¢th Congress, will not go'away. This is se bec re=
rganization’of the Executive and the Legislative Branches will almost
certainly be on the agends, and In the &yes. E

a

f its supporters, national

' _policy planning should be an integral part of Grganizatienal reform.

~ o

Planning on a national scale pgoés on throughout the.government, in
both the legislative and the executive agencies. The key issue, there-
fora, is not whether we should have a national planning :process but how
can we have a better one. “.Because the defects of the.present system have
become inereasingly apparent, national policy planning does not seem Lo
be the partisan lssue it once was. Batter national planning was a per- .-
gsistent concern of President N and in both Houses of Congress,
Members from both parties suppert it, at least in prineciple.

What are the defects of the pfgaené system that have drawn bi-
partisan suppert for a better system of national planning? '

L . . .
These may be summarized as £

ook far enough shead so that it can anticipate
oblems of the future and better prepare itself

(1) It does mot 1
readily identifiable pr
for handling the unexpected;

o (2) Ie does ‘not set up sﬁgﬁifig; articulated and realistic goals
against which the : programs can be measured;

keeping its many programs consis-
all goals established by Congress;

(3) 1t does nét do & good jo
tent with each other and with the

onsider the short and long term

(4) " 1t does not systematically

impacts of its programs ‘designed to’meet a aspecific problem on other
national programs and problems. , . .

There iz not much disag ement on the defects of the present syatem{
there is.sharp, widgsprgad?g_ greement on how Congress _and the Executive
Branch sheuld go about establishing a better system. There are good argu=
ments for and against some of the specific inatitutioial innovations being
proposed, and the outcome 1s not clear, What iz “clear, however, is that a
new planning organization -= if Congress does approve one == will not work
except -on two conditions;..the leadershlp in both branches of government:
Gust be conmitted to ir, and thes structuve of the committee systems in
both -Houses of Congress must be tonsonani with the planning mechanisms of .

the Executive Branch,
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... NATIONAL FOLICY PLANNING

gver the years, there have beer Jany attempts to improve the policy

making processes of the Federal Government. Bills have been introduced
to create a Conpressional Office of Regulatory Pelicy gversight and ‘to
create an office of atrategic poliey assessment in the Executive Office =
of the President with a counterpart office in the Legfslative Branch.
Changes have also been propoded in.the Rules of the Houge of Representatives
with the aim of improving ceordination among Committees, and the Senate has
egtablished & Temporary Select Committee to Study the Senate Committee Syatem
with a similar purpeme. Improved poliey planning and eoordinazion 1s one
of tha major themes of efforta to resrganir: the Executive Branch of the

. Federal Covernment, legialation on nationr) urban: growth, and proposala
to establish a patienal syastem of social aecounting. 1t was a dominant con=
gideration in the establishment of the new Congressional budget process, in

* the creation of the Office of Technologpy Assesament in the Leglalative Branth,
and in the creation of the Gffice of ESeilence anﬁ Technelogy Policy in the
Executive Branch. . S ! L

Each of these actions or proposala 1s aimed at lmpraving the way
national prieritiea are identified .and the EEY!FEﬂéfsl policies are formulated.

Nene of the actions that have boea taken and none of the proposals that have
been wade call for the ereation of static, inflexible national -plans that
would be blueprints for controlling all important aspects of natienal life
and activity. The comaon thread that runs through them is to take Institu-
tional steps to enmsure that policy formulation is systematic, based on
seund information and poliey analysis, and attentive to shor and long-
térin impacts and cross—impacts of alternative courses. The iens and pro-
posed actions reflect tha desire to find ways to give more comprehenaive
attention to policy queations that cut across the relatively arbitrary boun-
“daries of Executive agency and Congrassional committee jutisdié&isng.

. The idea is not nearly so much a partisan idea as it vas when it emerged
in the 1920's and 1930's.: Historieally,-planning had a liberal Demoecratic
eolor to 1t, but the tint seems to be fading largely b se of a conserva-
_ tive Republican President Hixon. Nixon sought to implement a national poliey
“* planning capsbility in the White House and radically to reorganize the dé-
partments of the Execwtive Branch: .7 . o

ing idea has been put forth by, members of both major politieal, .
. se eoncerns. First, fhe decisfon-making structure of

ragmented and compartmentalized in both the Con-

: Executive Branch. Sometimer the compartmentalizatien is along
functicnal lines, but more often 1t ia aloeng the lines of interest groups and
constituencies. For example, ‘farmers have a Department of Agriculture; 1at
has 5 Labor Department; and business has a Commerce Department.. Coumittes
jurisdictions in Congress ghow a similar p :

- ‘exist an effective way to coordinate t
~ gisfons, and the activities of these many fragm

-There 45 planaing, but it ia diffused. Where It ex i

Plgening and conatrained by the mandate and interests of

Iﬁe pl
parties becau
the Federal Go

. . 8
- i + ’
| e
" w E : g ¢ ..
3.070 O - 78 - 32 . il 95 : o -
B0 0 A,B 2 . ot L) - :
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‘tically to search and identify potentisl Euture

~making, a model that encompasses the following elements:

492

The second of the concerns im that Federal poliey and. program declaions
are typlcally reactive rather than antlcipatory, focussing on short-term
problens rather”than on loug-range issues. Une characteristie pattern is

if‘likély future problems to be ignored or'decisions defarred
until the problem becemes a criais. Uhen decisions are made in erisis con-
ditions, they gre likely to be made with little or no appraeciation of their
future inpacts. -

‘orzed by the lack of insticutional capacity systema-
problems or oppertunities that
should be brought to the attention of policy-makers in Congress and the Ex=
ecutive Branch., Some of the roluctance of policy-makers to concern themselves
sbout the futire stems from the inhefently "1ffy" nature of forscasts. There
is preasure for policy-makers to operate on tha prineiple of not vorrying about
‘problems that may never come orf will come after they are out of office because
they will be judged :ere and now by the way they handle a never
of current problems. Constituents demand attentien to thelir preser
net to hypothetical ones. ’ ) . -

This pattern 1ls reic

The third concern is that the Federal Government often fails to make a
systematic effort to identify the full range of options available fer solving
a‘apecific problem and to carefully evaluate them in tetms of thelr likely
shere- and long-range primary and secondary impaces.

) A fourth coneern is that many policy decislons are gad; without an;
reference to generally agreed upon and internally naistent sets of national
goals. Not only is it hard to make decisions without a -clear purpose, but

Ve cannor measute PEC.:s8s of success of any particular peliecy or program
because we have no clearly stated standard agalnst which to measure achleve-
ment. : :

Concerns such as these have led generally to the appearance of a variaty
of- legislative proposals for pollcy planning and to the redmergence of a plan-
ning idea that is based upon the rational, comprehensive model of decislen-

-

Continnal scanning of the national and intevnational
vironment for early signs of potentlal prublems or oppot-
tunitles; . .
2. Identification of national gﬁal?, objectives and pfinfitiesé
3. Design of alternative policies and courses of action to
achieve the stated objectilves; ‘ P

4.+ Asaessment of the costs and benefics of each nltg,nstiye' .
in terms of the primary objectives and likaly secondary effects .
~--both short—= and leng-tewm; *
,i's?‘ £ . i
%
i ;
A , .-
A . :
A e
&
WA 3
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} . 5, Selection of the moat desireahle pelicies and ‘courses
of action;

6. lmplementatio
detion; and

7. Monitoring the resulte and evaluating progress toward
the stated objeztives, with alertness for unexpectead impacﬁs
and DEth surprises.

Such a 1ist of planning ‘elementa appears to be relatively innozuoua.
Planning after all, takes place everywhare and at all lsvels -= in house-
holds, in private firms, and in government itself. The planning thst does
occur in gove ant, however, is generally short—terw, without clearly artiecu-
lated goals, and conducted in individual compartments of government without
regard for o gE ia g ng on in EEth [ mpJEtEEnEE of gnvgrnment The policy
‘issue is aot nd how te¢ plan with-

“in the cnmplex Etrugﬁurg of the Faderal Government. It is also a question
of where a central planning responsibility should be institutionally located.

A fundamental guideline to remember while considering. proposals for
ﬂg:ianal poliey planning is that planning withﬁut action 1s meaninglesa.
g 1s to be Enything other than

EEEER af gave:ﬂm& R Eiﬁcé these are th nel
An Example uf Euch a 1inkagg ean be seen in Ehe

cisions. . There is always a risk, however, that close linkages between planning
and -the channels of action will lead to planning that is overly sensitive

.o short-term considerations at the expense of long-term issues. Finding a
balance betweza attention to shé term problems and attention to long-t :
igsues as well as.understanding the implicatiuﬂs of short-term decisions for
the longar-term fuﬁure ATE © age

ntral tasks in sgtging an agenda for guverﬂgsntal
‘planning.’ : . =

The various p sals that have been put forward differ on.how to aﬁhigve.
this delicate balan The Advisory Commission on Natio ‘Growth Policy Prp—
:Eases, fgf example, 1s recommending that a long-range inning inastitutien
sinn on Natianal Grawth and ngglﬁpm3ﬁt = held apart from the
Branch politica. The Advisory
gggnzy of the E tive Br whieh would
Efging middle to long-range growth and development
the integrative implicatlons" and with
te = ternatives te the Congressz, the President and
the Publi:," The Commission vould be "an independsnt center ‘devoted to identi-
fylng dnd examing poliey -issues before they aurface as erises . . . and enter
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the partisan political arema . . . « " yYith such a recommendation the Advisory
Committee is opting for protection of the planning inatitutien ageinst short-
term pressures at the risk of possible igolation from the action channels of
the Fedaral Covernment. An aiternative ‘approach is taken in a propesal from
a vork group at the Woodrow Wilson Iuternational Centsr for Scholars. Thelr
propoaal weuld establish an Office of Strategic Assessment in the Executive
Office of the President, either as & inaependent element of the Exscutive
Office or as a unit of the Office of Management and Budget. In this propesal
the Ilnk with action chsnnels of government ia ¢hosen at the risk of embroiling
the planning organizatien in short-tera problems and political maneuvering of
day-to-day governmental operations.

B Theae two examples illustrate the cowpléxity of the problem, for a number
of imperarives have to be brought into balavce: Planning should be linked te
acéion. Individusl line sgencles of thy Executive Branch need to achleve co-
ordination among themselves. Long-tern isgues must receive systematic atten-
tion. - Short-term decisfons must be made in full appreciation of their leng-
term implications, Indeed, the key ingredient in finding a workable balance
may be the degree of commitment to planning by the individuals who play the
central roles in government.

[l

The separation of. povers established by the Constitution presents an
interesting organizational stlon to those who would have a poliey planning
capacity established in the-¥Pederal Goveérnment. Planning is often thought of
ag an exclusively exe ive functien, but ia the Amerlean ayatem of government
there is as much a nesd for foresight and policy intsgeation in the Legislative
pranch as there is in the Executive Branch. Most proposals have not come A8
directly ‘te ‘grips with this problem as they mights The typical appreach is
to propose a new staff function in the Legisldtive Branch as a counterpart t.

a new staff planning function in the Exacutive Branth -- a Congressional Office
of Policy 'and ?1nnniﬁ§i & Congressional Office of Goal and Priorities Analysis,
or a new organizational element in the Office of Technol Asi enit. Scme

1 ew of a periodic

1
& a recurring

proposals also ineclude provisions for the Congressional re
planning document submitted to Congress by the Executlve Branch

" focus for the planning ‘cyecle within the Federal Government ds a whole.

The central problem in the establishment of foresight-and policy in-
tegration in the Legi iative Branch, it could argued, 1is not, the provision
of .adequate staff services to “Congeess. This is a relatively simple task .
which is already carried out by existing inscitutions such as the Congressional
af Techn t, the General Accounting
Office, and the congfegsihial Res 5 . The central problem ia d aling
t fraogmente policy functions of the Congress into -
compartments that have.diffl alty relating to one another. The Comilttee syatem
is a necessAry approach in Congress in ordar to-achieve some divisien of laber
and expertise through -specializatiom, but it reflects and reinforces a pro-"
pensity to deal with problems and i4Bues in a plecemeal way. Th
avare of this difficuley and has taken steps toward overcuming it
things as joint referals of bills, through imnovations in ieu approach to
budget and appropriatlons proeess, and through attentien to the structure the

Budget Office, the Offic
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committes system itself., ‘Although poliey integrotion remains an elusive

gosl, there are signs of Iancremental progress.

Some pfapéaais for a national policy plenaning gapsbility do 1g¢1£dé

“suggesticus for additienal imnovations in Congress. The Advisory Committee

on National Grewth Policy Procasses is considering a suggestion that joint
committees be used as vehicles for integrating policy-making. The Joint
Eeonomie Committee is seen as a principal focus for such an effort, but ather

_ jeint committees are also proposed. These -jolnt committees would be charged

with preparing concurrent reésolutlons that would serve as statements of
general policy for the guldince of the committees of both chambers of the
Congress when they consider speeifie bills. The Advisery Commltiee is alse
considering reccmmending the usé of ad hoe committess as a flexible means

" to address lssues that cut across the jurlasdictional lines of the individual

" an imprasticable idea. Between these two extremcs are thoge Vi

‘Lategration of policy-making in the House:

standing committees.
/

‘In the Senate, the Teaporary Selact Eamﬁit;ee‘tﬂ Study the Senate
Committee System is takiag a different approach. It'is proposing & re- -

ductioh in the number of Senate Committess from 31 to 15 and the reductien
in the mmber of committee and Bubcommittee assignments of individual
Senators from an average of 18 to a maximum of 3. Thisz would be a signifi-
cant consolidation of the policy-making fragments of the Senate as it is
presently organized, In centrast to the Advisdry Committee; the Senate
Select Committee is propesing the abolition of Yoint comzittess. In the
House of Reprecentatives the commirtee structure wag.examined by the Bolling
ttes, which recommended a number of changes\aimed at more effective
by the,
House en the Bolling recommendstions was Iimited, however, and only a. few
marginal changes were made 4n the structuie of Hopme committees. :

The question of what to plan remains open.| Many supporters of planning
in the Federal Govermmeat stress the need for a comprehensaive, integrative
approach.to Federal policy formula However, a truly comprefensive
approach would be a formidable an I:deed, dé-
tractors of a comprehensive appro. t that it 18

identification of ba
which are essentisl -
a few sectors ug publi

[c or fundamental poliey provlems, the solutions bf .
£ national well-being. They would limit plasming to only
L poliey. . -

" According to planninghistorian Octis Graham, planners asggeciated with
the New Deal identified the groes .
lation distribution, manpower, public cradit, seisnce and techanology and in
comes as strategic areas for planni More recently, the Advisory Committed,,
1 G Policy Froces iag identified Federal policies om
national security, natural ressou he econcmy as

es, human resources, . and th

among the basle poliey areas worthy of integrative gndrzamgzehensivg attention .

by Cengress.

slze of the economy, energy, land use, ‘popu—

ey
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& .
Some would argue thst limi;ing the strategic planning areas would make

planning ineffoetual. Otkars would assert that the policy secters glven in

the prededing =xamples are so broad as to prgzluﬂe effective concentration

on key problems. . Pinding the balance between true comprehensiveness and work=—

ahiliey uauld be 4 eritical task in designing a proper Federal planning frame-

Execitive Brgﬂgh reﬂrganjzatiﬁﬂ will almost Eertainlg ke on the agenda
f the Federal Covernmént during the 95th Congress. Any consideratfon of
eorganization will address questions of governmental managemsut pra ic
Since national palicy plaﬂning is, in the eyea of many, a key slement in
go ,gfnmental management, is 1ikely that planning questions will arise in
any-discussion of reorganlzation. Both Congress and the Executive Branch
will be paténtially-affettgd by reorganization proposals because af the eclose
‘relationship. between the org zation of the Executlve Branch aﬂd the strue
of the :nggitteg ‘systems of the SEﬂBEE and the House.

o
k2

!:I

If a-planning sppraach is to be iﬁtegtsced into a rznrgnnizgtiag of the
E:ecu:ive Branch, it can ouly be truly effective if the pr pts of planning
I ilse integrated in ing structure of Congress — the com-
ttees and"the leadership. ne te the planning idea in
bn:h Branches, the fragmented sppfaach to Federal policy formulatien will
probably remaip. fundsmentally unchanged.

O
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Testimony
U s. HQUS‘E OF REPRESENTATIVES
Select Committee on Populatisn

Domestic Consequences of Papulstiaﬁ Chgnge

. Kenneth D. Rainey " . L
- _ Vice Preasident
. Academy for Contemporary Problems

. oo
Over the past several weeks this committee has heard from many
R i

. experts in the field of demography and e;aﬂgmiés on the Eubje:i of

, for public pali&y. I will not' dis¢uss current papulatian and economic

tfeﬁds, but, rather, dwell on the cﬂnEEquEﬂEES for ggli;y making of

such p:aje&tiﬂnS- B - ,
- - - : ;o e .
ea.that 1 would like to put befére you is that in the

. The major i

V-v, i . . _ . ® . 7'1: .

pagg we have bEEﬁ'taa often surprised, first by the consequences of our
/

: Lo L
Ealitias, buth dire:z and indiract d sé cand.invzhanges in the population

L - /
dist ihutian and egnnamy Ehat Eguld have heen,easy te foresee, What is

‘ﬂEEdEd is some way of imcorporating better f, ,,igh into publie palicy.

7

: . . S

Some of-the surprises have been these: - -

N ; Lo~

‘ / . o
e . /

& N 5 Lt o i - .

- . Poliey: To. create a high-5peed interstate highway system .
-~ T

e

to faCiliEatE the mov E g;gde thr@ughau: the
i S

7 .

£

United States.’ ;
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Surprise: Iﬁe interstate aystem ié”almaéi c@mpieﬁed §ﬂd~§é
£ind that (1) EﬂEfEY is too Ecafzé te permit its
= - use ég its designed speed and the 55‘mi12 per hour .
» limit is below the designed speed for Eruzk aefficiency,
. - and (2) railrodds are collapsing and requirée public
funding. = ° V -
[ . : s
‘i

Pgliéf: - To diSﬁDufagEVEhe iﬁpéfga of foreizn Efude cil in

order to promote utildzation of ddmes;ié supplies. -

s

Surprise: The United States is dependent on foreign oil to

.7 meet the néeds cf'an enercgy iﬂEEﬂsiVE economy and

1ife style.

Policy: . To encourage the utilization of natural gas. and ElEE§‘

trielity through prite regulation and mgssive

publicity by the public utiliries:

Surprise: There 1s not enough gas and ElE:Efi:ity to méec our
expanded -needs. Regul’ oty policies must pe shifted

. ) t to racianing, eurth 11 men ts, and tanséfvstinﬂ-- Public
. . utilitieg mist shift their advertising gampaign Eram
ilizatian to EﬂnEEfvatinﬁ advertisiﬂgi (Both kinda

b

are at the public eiﬁénse).

\l-'-"

- It i this kind of unforeseen consequence that adds to the growing

¥ = : i B
public outrage. The public pay both ways for this lack of:
foresight., Lt pays in higher utility rates for the advérﬁising

o of )
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_the -advertising that promotes the conserva
- . - 1 .

HIE will deubtless pay higher gziliéy rates

It pays for

and electricity.

the laék of piaﬂﬁiﬂg

because of

done by the public utilities. _ .

Poliey: =

Sur%fise;

‘Surprise:

The cest Eufdéﬂméf this falls’

The zonsum

e

O
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’:shaftages and surpluses leaving

Take landlau:.gfxpfndugzian~,
:echg@lagy farming.

(@B WE have created % eycle of grain and food

the farmer with poor’
profits and both zha farmer gnd consumer with high cests.
(2) Tﬁerav}s a gcﬁtinuiﬁg‘decliﬁe in the farm population

aﬂd in family farming.

potential acfégga is not being plantkd as the result
#.

olicies: One Western agricultural researcher
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on baﬁh the Earmer and the ggnsumer.

er pays both at :he store and Apfil 15;°
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Policy: To encourage the decentralization of major cities.

To gg@aurage;hnge-awﬂershiﬁ and dsconcentration of the

{7
)
[

major =itics through the urban’ elements of the inter-
gtate system, home mortgage programs, and home mortgage
interest tax deductions. Lo

Surprise: The cores of our major eitles ars empeying out and are’

ia seriousz decline, i
0t

Policy: To bring economie and .population growth of the major
ot

regions of the country into better balance by encouraging

growth in the South and West. (Most economic experts
|

in 1965 said iﬁz;ﬂﬁld not be dome).
Surprise: The 'policy has worked or at least it has happenu.

! . and the older industrial cities bf the North and the
Midwest now face sefiaﬁs decline. ThEvagi@ﬁS are

in balance.

Poliey: Find a new economic base for the declining coal
tegion. :
¢  Surprise: We need them to mine coal. -

Net péliey, but observable fact: THere has heen a decline in
é,ehg birth fgtésapd the war baby generation can nsﬁufally be e;Pec:ed
to grov Qldéf.,\b :

".Surprise: (1) - There are now too many maternity wards, school °

L. roolbs, and college faeilities;
. - . . :

t (2) ¥e have too many teachers and PhD's to meet the

market for high school, grade school and
" o . . .
EDllegé~§ﬂt§llmé§t”p:GjEEti§ﬂS;
(3) The war babies need joha. !

[ :
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People pay for' the lack of foresight im our polic setting at both
1 B
‘the store and in taxes, Furthermore, people pay at both ends of the

problem. For example, they pay to encourage higher acreage farm pro=

duction and technelugical advance through the programs of the Departmant

of Agriculture and they pay for the buying and storage of surpluses.

They pay for artificial searcity and for higher cost scarce food.  They
¥ N i y s
R N : 1
alance and its consequences in the declining regicnus

[~

pay for regional
of the Uﬂizgé States. :

Why does this happen?

There a;é‘twﬂ major reasons éhy our peliey sstcting in EhE‘EgécutiVE
branch, the Congress, and at all levels of géve:nmenﬁ have f;ilea to
incorporate adequate fa:esighé on the éfébaﬁle consequences of policy.

First, policy setting in;Ehe United States takes place in a very

complex ingergave:ﬂmEﬂtal‘and public and -private setting. What

actually happens.out on the gf@und is a result mot onlv af dhat;

Congress does or what the President does, but also the result of

millions of decisions made by state and local gové:ﬁments and by

[

people acting as private citizens. It is idle to even wonder about

«  whether this system can be changed in the United States. It 1is an
egsential part of our freer enterprise system and of our Feleral

system. R

Policy setting takes place in vertical systems. . This refers to

what Douglads Cater in’ "Power in Washington' calléd sub-governments.

That iz, agricultural pelicy is essentially set im a vertical
‘system where the Department af Agriculture, Falks with farmers,

with its counterparta at the atate and local levels, with the land-

¢ -grant colleges, and then with the agricultural committees of the’

O
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‘dettd

stantive separatjon of powers im policy getting has lgd o a EunﬂEl

vision. The ¢ side of agzigﬁlgu:a are not adéqustely

The =same {5 true

taken into &

[+
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it
[l
a

when we\set en

ety
evelopmeft puLZSy

f#4

. ) . .
envifcnﬁgﬁtal policy, or urban economic

fnregigh: on the angequgnaes of paliEiEg and p%@gfams does

ental p%ag:&ms are ﬂEEﬂéd to pe:fect the
i . . H

atting process or :;y;vaid the Lnadveftant Caﬂséquénéé of

[

o does not require more government. The _f

poficies and programs éf t?e Fadgral government. With one zxcept ;an ﬁhey

leve

natl

p . I : o
Aré not the résulet of natural phencmena. The Federal gﬁvatﬂmeﬁt already

A ‘ I By . .
iz intervening ExEEﬁELVEl% in every branch of the EEBnﬂmy and every
. i -

1 of government activity. v - ,

It i3 not a question DE davelﬁpimg some new m@nélithi; kind of

onal pldnﬂiﬂg, pot because it is pulitiﬁally‘unatgeptable Cin is),

but because it';s not likely ;c wafki It does not work in countries

that
effo

depa

uge, it, It is not likely to'work here because our more limited
rts at Ffequiring planning ot

rqulfing Eﬂ@fdiﬂaﬁiﬁﬁ amang Federal

rtments or levels af gDVEEﬂmEﬂE have net been urgwned with success.

Setnnd we must rncngnize that policy setting in a big and Eamplax o
[

ggvefnment must necessarily be 5ub5tanLngly divided: in Qrdéf to get '
work done. .
Bure aut:acizagian " _Good Ideas- b

“In dEV21D§iﬁg a way of bringing about more Ea%esigﬁt in policy

ng in the United States one must also Ecagﬁize a phenomenion that

o
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an impediment for the state and local governments in carrying out

_funding to encourage loecalities and state governments
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_could be called:"the bureaucratization of good ideas." The problems of

=

lack of coordination in policy sétcing have been recognized for a long
cime. The canfligzéiamang pfggfaméjhavg been clear. As a result, thare
have been numerous gffarcs at the Federal level to try and bfing'éb@u;
better foresight in policy setziﬂg,;bug these all have suffered once the

solutions have been bureaucratized.

For example, the environmental impact statement is undeubtedly =a

good idea. It is dnly proper §3735k,whaﬁ happens to the environment

ki

if a Eadegally aided preject is to be put into place. But once the
environmental impact étatemenc'is quuifEd; it first. of all becomes big

business to do such statements and second the massive production and

. epmpliance teguifémént'fésultiﬁg from requiring such statements becomes

ngérallﬁ ajded programs.
Hearly 25 years ago Federal policy énzguéaged local planning

because such planning was needed to bring about better dcelsions on

public investments. Congress passed the 701 Planning Program tc provide

planniﬁg. his program, too, bé&émEAbﬂréauEf;tiZEd to the point that the

production of plans took precedence over the meaning of these vlans-to

- local policy makers.

' ¥In 1970, the Congress required the production of -a bisnnial Growth
Report whereby the President would advise the Congress and the public on
major econofiic and demographic trends in the United Stites and their .

consequences for policy setting. The CGrowth Report was undoubtedly a
] X S .

good idea but again its production hecame bureaucratized and none of

< I
.}
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. the reports produced thus.far can be said te have made meaningful

contribution‘to policy setting or to have provided information that

woiuld be-useful to elther the Prasident or the Congress in setf;ing

The queséiaﬂ therefore becomes one of how to build a better fore=

rr

1 . ) )
sight into peliey making at all levels of government and to protect i

from bEiﬁéﬁbuféauEtaiiiéﬂ and becoming a ticket punching, paper stamping

exercisa.,

A

Anything done runs E£é fisk of bureaucratization.. Congress play
a key role in preventing this by constant exercise of its @versiéh;
function and through the role it could play in demanding more usaful
peff@fmgnée from the Executive branch. ) ' S

A number of requirements of 4 system for incorporating better over-

sight- into policy making can be stipulated.

1. First, a capacity for policy analysis must be developéd

e

that is both small and comprehensive across economic, population,
environmental and soclal questions. Congress, the Executive

branch, state and local governments must have access to this
b 3

capacity no matter where it is placed. The problem iz that our

colleges and universities do not train people to do this type

of poliey analysals. They train people to build magnifizent

onceptual clipper ships in bottles rather than sturdy

[x]

analytical dinghies that can float on the real seas of public

problems.

and che projections made by one group are not facts about the

future. - There are no facts about the future. Some peocple’s

. . . i
guesses, however, can ¢~ expected to be better than others.
- .
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3.- Foresight must be rewarded rather than being required.

4, - Those who make kay decisions must recognize that better

Eapeéigﬁt on poliecy quzszi§n5 is necessary for salving‘gur
. i
urrent national problems of energy, land and water use,

economic development or population poliey.

Recommendations

The National Commissien on Supply and Shertapes made a number of

rEEDEmendétiDﬂ54f§f meeting the needs for better foresight in pelicy making

in its report, Forging America's Futurs, Strategies for National Growth

;ndtggyg;égméﬂgg This was reléasgé in December of 1976, Among those
recommendations were the creation of a national growth and development
commission as an independent agency within the Executive branch of the
Federal gDvEtﬂEEﬁt.a This éammisfién vas to have a bread mandacé to

. examine Emgréing_issu of middle= to lgng—r;hgé growth and davelopment

and to suggest feasible alterﬁétiva; for Congtess, the President, and

the public, It recommended that Congress in creating a commission should

impose upen itself and the Pres 1de . the requirements that both respond

to the reports lssued /ﬁgﬂmmissian.
firt

It also recommendad tHAE che current responsibility for the production

D"‘

of what Was then called the National Growth Policy Report be tranaferred
from the Pfrﬁisideat te the Commizsion

The Commiss éﬂ also recommendad a substantial reform oJf Federal
statistics collection and p;blitatign. . 1.

It recommended that Congress take steps to see that pending legis- !

lation be accompanied by a committee repert outlining a bill's foreseeable
indirect middle- to long=range effects along with a concise statement as

té the general goals and specific @bjeeﬁiveg to which the bill was to be

directed. - - ) ®

O
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The task now before Cangf%ss in examining these recommendations is
to see how this kind of new insc;iuti@nél foresight might be aécp;éd_
without its bgccmiﬁg bureaucratized. A

I have several suggestions ta offer.

First, the_éfcpased revamping of the seatistiecal pfégfams 15 now
being considersd by both the ?EESiéénEfs ?Ea:gaﬁizaﬁi@n program and by |
the Office of Federal Statistical Policy and Scandards. Both will make
téénmmaﬁdasiﬂﬂs within the coning yeéf to the Congress about how a majer
revision of Féderal statistieal programs might be caffied out to provide
more timely and meaningful iifafmatiéﬂ for poliey making.

Sacond, the creatiom of an independen: comiission such as was
proposed by the National Cormission on Supplies and Shortages w;uld be-af
vorthwhile undertaking. But several concerns should be added to the

recommendation of.the Commission. The national growth ;ﬁd development

@aﬁmissiaﬁ eould do useful analysis. Both the Presldent, Congress,

state and loecal govermment, and private enterprise would-req
ecapacity of their own to interpret and analyze its findings. For
example, the commission could project population or natural gas supplies
and shortages, but cengressional committees must be able to debate éhese
projections and examina their prabablé éaﬁsequeﬁﬁas for any bills they
clear for floor action.

" Third, the Congress alfeaé& has in place the afgsﬂigatiané-iz
needs for battar pﬁlig%vanalysis and for incorporating better fore=
sighi, bfgaﬁgé views on lééislazivé consequences, into its aetions.
The action creating the Congressienmal Budget 0ffice was a monumental

5§ep; Sych an office can provide Congress with a broad view,

e
P
L
[—
o,
o
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o . o 5 .
cross—-cutting committee concérns, The Office of Technology assessment,

11 . i .
the Congressionil Research Service, and the Genaral Accounting Office

?grévidé Congress with additional resources for pollcy analysis.

The institutions you need already exist. Ho new bureaucracies
are required. Ail that is ﬂéededris for the Congressional leadership

to demand comprehensive policy anmalysis en the probable consequencas
of legislation--on pEBFiE, the economy, the environment. Committee
chairmen rightfully are concerned with the narrower, advocacy aspects

n they clear for the floor. It:ls only natural to

expect that a chairman of an.agricultural cammitﬁee is more concerned
with agricultural consequences than urban affairs and vicg;yéfga,

%he g;ﬂgfgasiénal-1eadefshig, therefore, plays the key role in requiring
better, more comprehenzive anaiysis of legislation reaching the floer

for ﬁansideratigﬂ by all members. a' faw years ago it would have

been idle speculation.to suggest that this be done. But recent
congressional reforms have already given the groundwork for such action.

They have also raised the public's. hope that it will take place; that

there will be fewer surprises in the future. }
&
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THE_USE OF PGPULAT}BN FRDJEET]DNS BY THE FEDERAL _GOVERNMENT

_PROGRAMS AT THE LOGAL LEVEL

v pr, Judith Kunofsky
Pnpmgtiur. & Growth Policy Specialist
5ierra.Club |

Statement before the
i Select Committee on Population
e T . June 8, 1978 .

Hearings on
- "The Capacity of the Federal Government ta Plan for Populatipn
Change and [ts Consequences; Local Needs and the .Federal Response”

Qutline

What are pnpuiat1nn projections?
How populatiun projections are used

Case Studies-
Imp]ementatiun of the Clean Water Act by
The Environmental Protection Agency:
San Francisco, Denver, and Atlanta

Water Development and Wildernass Study Areas:
Actions of the Forest 3ervice, Hgdicine Bow
se National. Forest, Wyoming

Water Development.and Hydrue1e:tr1c Power:
The Army Corps of Engineers in Alaska

Summary of problems raised

i

Public Folicy Issues:
“Current.trends" vs "gnals
suggested principles for national policy
Proposals by the Environmental Protection Agency
Recormendations for Select Eomnittee action

fﬂppend3§25; Proposed E.P.A. rggu]atiDhS. R
- Resume of Dr. Judith Kunnfsky
. "Population Projections; theosing, Using & Abusing" B

)
e
i
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-Good morning.. My name is Dr, Judith Kunofsky, I am the
Population & Growth Policy Specidlist on the staff of ﬁhngierra
Club, The Sierra Club is a grassroots Eﬁv{;nﬂﬁéﬂta1 organization,
with;?hDiDDD members in all fifty.states, Our 1eg{s1ative and edu-
cational programs deal with parks, wilderness prnteﬁtinni and land
use;‘eﬁergy policy; and pa11ué¥nn ahéiéueﬁﬁi aﬁnﬁg other:areas. | ’

work with environmentalists, public officials, and administratars

=1

throughout the country to hefp them underitand and interpret the

‘ways population projeetions are prepared and used, particularly

in reference to projects and programs of major environmenta): significance.
opportunity to address the Select Committes on Population oh the

subject of "The Use of Pﬁpu];tiﬁn-ﬁrdjéttiDﬁS by the Federal Govern-

ment for Progriams at the Local Level.”

What are popuiation projections?

A population projection for a yiven geographical area is a state-

ment of what the population size and growth rate would be at certain

.dates in the future, It differs from 4 population estimate in that

an astimate is usuafly a'statément about a paStygr current population
of an areéi Projections are prepared for the world, Far:ﬁatiﬂnsi
states,-tounties, cities, and:5m311er geographical areas,,and éan he
prepared prepared with a variety of detail and sophistiﬁatinn, Some
give ﬁnlg_ﬁhe total number of people; others give distribution by age,

sex, and sometimes race, rg1igfan. or ather grﬁuE identification. Popu-

fation projections are‘pﬁepared using different models, or mathematical

formulations, that express different theories about why and how. popu-

lation size and growth rates change, For example, one might assume
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that a community's overall kpﬁp\jlaﬁuﬂ would centinve to increase at ‘\
1% a year, Or orie might make separate assumptions avout family size,

mortality, fertility timing, and migrat;mn!'and apply those aisumptions
" E °

" to a detailed breakdown of. the current population by age and sex.

Alternatively, one might relata population change to a projection of

regionai job availability. (See Box:below)

Extrapolation or Mathematical Model: Continue a trend in the

¥th rate, growth rate, or migration rate into _the future, or

pemographic Projection: Make separate assumptions about fertility,
martality, and migration, and then use the distribution of the
current population by age and sex to project future population by
age and sex. Example: Census Bureau U.5. projections. !

Econometric Projection: . Make assumptions about the future availability
-oF employment Tn a region and about fertility rates, Then adjust

net in-migration so that, for some assumed levels of unemployment

and labor force participation, the Tabor force arising from the
population assumptions matches the“labor force as detarmined from

the job projection. Example: Bureau of Economic Analysis pro-
jections. for economic areas. ’

i

For an area sufficiently small that plot-by-
.pTot 1and uses can be spacified. use .informatien about zoning and

+ | housing starts to project housing construction. Then, using assum=

ptions about household size. translate .to a population projection.

i

Ratfo Projection: This method is used when one needs a prajection
or an area for which good informatien is not available. #Find a
larger geographical. region in which this one is contaired for which
you do have a projection, then assume the area in guestion will be
a constant proportion (or some trended proportion) of the population
of Ehe larger region. ’

fit past behavior to some mathematical curve. Example: e;pcneﬁtiai curve.
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A projection is not a prediction, in that those who prepare them
generally deny thit a prnjéctianvreFiects their best judgment of whatl'
is most Likely to happen. A projectiontdoes reflect the consequences
of a cgnt!nuation of Y“current trendst and’thg extent to which the

_model chosen does mirror behavior in the real world.  The difference

[

between them is that in 1ife “current trends" always change and they

change, at Teast in part, as & result of our avaluation of and reaction

< to those trends, As an example, the current situation is that approximately

- one aut of five births dn the U.5. is to a teenager. One might:prepare

that as a society we will adopt programs to change the situation, and

therefore prepare a projection that assumes a reduction in teenage

parenting.
papulation projections are prepared ysing much acﬁumu1aééd
sxpérience ;nd are éimast aiwags prepared to reflect what are believed
to. be current‘éFEﬁds‘ of course, the determination of what is a
current trend and what is Wstead a short-term aberration in behavior
in fertility migrat!qﬁkas very difficult and at certain levels

" afbitrafy! It is important to realize that it is not a question of

a projection bgi;g right or wrong, but simply that the world is much

too complicated for there to be a corréct gquess of the future, I

[

i-of course not in any way trying to deny that some projections are

]
—

prepared in totally inadequate ways due”to lack 6Fibackgraund of

the praparerss

ERIC
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: : : s

|

Demgraphgi'- Pater Morv iSon has whitten that, “Forecasting is N

least effective when 1t 15 €onducted a’i,"an uxclusively mechanical

ipmcess. 1t is tempting to adopt an proved method , plug 1n somg

numbers, and erank out 50me Morg numbgl‘s that ten people what to

- da.... It should be possible, ha\.,eygv‘f. to imprave the odds on

making ri-ght, decisions, nﬂtvﬂniy ty jahoriﬁq to improve the models,
but also by sharpening ouf ahi11ty-<{;‘ﬁ_‘evamate aqd:aSSEss the products
éf forecasting models.... Those “;m ust demographic forecasts must
exercise at 1east as much Judgment a5 thése who make . them, " B
(Peter Morrisbn, from "Dverrvriéw' of .FoPllation Forecasting far Small
Areas") o ‘
It {s extremely {mportant that PoHitical Jeaders and t’hé general
public atknowledge Morrison's point. Wt is needed, as 1 will describe,
is not si,_mpiy mare research and petteF tomputer modeling, but a greater '

attention to the uses to which prgjections are put.

7,

! tion pro EEE’IODS are used

Population pmjectians are ysed in three ways. From following
the progress of your work as a cﬂmittee, 1 would suppose you bre
most familiar with the first of the tiree: - Projections are used to

give us an 4. of population size and'growth rates in the future:

W can evaliate if the U.5. has reathed or will reach zero population

growth; how fast qur numbers mignt be increasing in the year 2000,
what the contribution of iMMigpation of various 1&)__/215 is to the

U.5. population, what trends mesn inU.5. population redistribution
to the Su%i Belt, how fast Montarey Califarnia 15 gaining people or

how fast another region 15 losing pele. From these projections

the wisdom of adopting various populition policies to change or

A
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reinforce trends. But the prnjgct%uns themselves are in this
way used as an educational tool to reflect on population jtself.
The second general way in which projections are used is the

one my statement *deals with, namely the usé of projections
Egggg!in dgtérmining the allocation of federal funding, therdécigian
to go aheaﬁ witﬁ or stop various federal, Tocdl and state projects.
A1l major govérnmental investments, in roads, dams. sewage treatment
plants and sewers, or energy production facilities attempt to satisfy

|

a) They may address a current problem, such as ﬁjé of water
T .

i

one or both bf the Faiiawiﬁg needs:

pafiutian of known magnitude or type. W

b) They may provide for additional “capacity" to continue to

P

_Ebate a current problem or a perceived future problem. They
" may, for exaﬁp]e; provide for the water needs in several decades
of a community that does not now have a water shortage, or they
may accommadate expected increase‘in vgﬁi§1e traffic in a commu-
nity which does not now havd ghsse probiems.
In order to-determine these future needs, the agency proposing a
prnject prepares a projection of the quantity involved, whether demand'<
Sfor water. amount of untreated scwage, vehicles éxpéttéd: In each case, . .
an.esseﬁﬁial component of thé‘demand projection is a projection of the - -
numbar of people to be lgving in the area in question or to be served L.
by the facility. Thepopulation projection is then used to determine
whether a project is needed, where it shau]d‘bé located and of which
' .

of money to be made available by the appropriate level of qovernment. .
[ .

. .
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bi4
Pupu1atiaﬁ grojections, therefore, ave crucial and indispensibTe
factors iy the evaluatiof aeds and relative priorities by ’j
communities themselves and by federal and state agencies with funding
authority. '
population projections are also used in a third way, which |
;

will mention only briefly: They are used in-the building of computer

£ . o
which pfﬁp@;ﬂ!; to achieve certain social goals can be tested for

_effectiveness. Fur example, a model may incorparate various types -

of air pollutants emitted by dif ferent sources,and topography and
weather conditions, and prcpnsaif to meet federal air quality ﬂtandards
“ean thereby be tested. Modeling can also be used to roughly guess

the effect on p@pu1atiuq!qf proposed energy development, a nev industrial
facility, or water development.

If the question were only that of wasting federal tax dollars,

. the problems would be bad enough. We might Eonjure up visions of

some comnunities with inadequate water supplies while in others the

available water 13 much move than needed although the excess had been

made available at greag public expense.’ fortunately or unfortunately,

however, the bui]ding of majur praje:ts aften has the effect nF

1nduc1ng or facilitating the pnnulatian and economic chan ge_that was

projected. ' : ‘

This situation poses certain problems:

1. 15 it equitable that a community which consciously or unconsciously
submits an inflated projection be entitled to a bigger chunk of the

tax dollars?
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-
2. The ‘growth that 1% induced may have reflected the will only

of certain special inter “*; in a community.

3 An effect of one federal program may be to underming the goals

of another, as when the federal government funds a sewage treatment:
plant to solve current water pollution problems, and the reserve
saﬁiﬁity of that plant facilitates growth in an area which has heavy
ﬂﬂﬁendenée an the automobile. As a result, aLta commuting is increased
and air qualfty is lesszened. Another example would be 1f a city with
dacreasing population were forced to use a projection reflecting only
the "eurrent trends", thereby aiding and abetting such p@pu]atiﬂﬁ de~
ﬁfease. This direction ﬁight he contrary ta an establisﬁed federal

or state or local policy of -rebuilding the city's population and

industrial base.

CASE STUDIES
I offer the following examples of éhe use of population projections
by three 'di fferent federal ageﬁgies'(Enviranmen;al Protection Agency,
Fﬂrestésérvice,.Army Corps éf Engineers) to 111ustfé£e some of ige
problems that have arisen. '

i
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[mpigmentation of . the Clean Water Act by the Environmental Protection

Ag@ngy;VVDEnveriisgn Francisco, and Atlanta

“The Clean Water Act of 1972, amended in 1977, {5 a multi-billion
daiia;”pragfam ta" clean the nation's waters, [t is currently the
largest public works program in the cguntry, with annual expenditures
of $4.5 billion. Section 201 of the Act provides for a federal con-
tribution of 75% (85% in come cages) of the costs of constructing
munieipal sewage treatment facilities. The size of any particular
plant, and therefore the amnuntiaf federal funding available, is
dependent on the magﬁﬁgﬁgé of current problems, and en @rajcﬁ{inns
both of per capita produétjon of sewage and a population projection
for the area to be served,\x

\ .
San_Francisco Bay Area: The n}'e counties in the San Francisco Bay
Area had a 1975 papulatign of 4?& million. Each county has a high
and low projection of 1ts.own which, for the year 1990, ranﬁE from
a regional tofal of a high of 6.4 million to a Tow of 5.8 milldon.
The regional émjection;prepafed by the Association of Bay Area
Governments for 1490 range from a higﬁ of 5.6 m{11ion to a low of
5.3 million. That 1s, the higher regional projection is lower than

the total of the iow projections for each of the nine counties.

ver, the regional projection far the year 2000 is

similarly,. in De
2,35 million compared with 1.5 million today, while the total pro-
jections of the 37 constituent municipalities was 2.7 mitifon or
13% more. In addition, the region is zoned for 6.5 million. This
means that zoning 15 not an efFéﬁgive tgol for guiding regional
development; what does have a great effect is the location of and

sizing of sewers.
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Why such discrepancy? Because projections are at their most

" variable at tha, very local. level, for eommunities within a larger
‘economically integrated region. Population growth in ihat type of

;:@ﬁnuﬁfty cannot- be predicted knowing the number of jobs in the

same jurisdigtia'ﬁ'i because people routinely :ross(palitita] Eﬂuﬂﬂ§F1é5

to get ia-wurkg Growth 1ocally dependé more on land use, quality

availability of sewer hookups. A community is not likely to

Conversely, a commnity with sewage treatment is comitted to allowing/
EEEauragfng population increase because the ﬁapacit& is available

and because growth helps defray the non-federal cost of the facility

‘and the fixed operation and maintenance costs.

Atlanta: A third case, i1lustrating a somewhat different point,

is that of the Atlanta Regional Commission, which is the Council-of=
Governments ("COG") for the SEVEnxcgunty region including Atlanta,

The Atlanta Regional Commission, like the Association of Bay Area

" Governments and the'Denng Regional Council of Governments, is the

. :k‘_, N N 5
designated water quality planning agency, called the "208" agency N

for all sources of ﬁater pollution, including séﬁagei and agricultural
and ‘storrwater runoff. The state of Georgia has projected that, if
current trends continue, the Atlanta region 2111 have 2.4 million
peaple by the year 2000, The A.R.C. itzelf hasrﬁfﬂjééﬁéﬁ its area
will contain 3.5 million ﬁé@Fie in that }éaf, or 46%. The A.R.C.has
been quite vocal in calling for funding by all federal agencies at

the projected 3.5 milifon level. What are currefit trends in this

~ 521
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situation, and what is the'fgdefaj géverﬁmené's respons tbility?

tug;»Ar eas; Actions @fﬁ he

oW Ha tional Fnrest Hyoming

The U.5. Forest Service, within the Dept. of“Agriculture,
has been déveiaping a management plan for the Huston Park Unit of

the Medicine Bow National Forest in Wyoming. The Unit is nesr the

eity of Cheyenne and the key point of contention has s been the extent

“to which thé Forest Service would aceept the Cheyenne Water Board's

request that land be reserved for further development of the city’s
water supplies. Some of the remaining areas were to be made available
for study.for potential inclugion in the Hational Wilderness Preser-

vatien Systemi The five nptiﬂqs presented ranged from rgserving

- 143 of the acreage requested for potential water dgvelapment to

reserving 211 the acreage requested. To-put this in a different

1ight, the acreage requested for wildernass study ranged from none

. m

‘to 43,010 acres. The original choice made by the Forest Service

was to reserve all the acreage requested for water development,
and to allacate 29,770 acres for wilderness study.

Substantial controversy arose, however, after publication of
thg Draft Environinental Impact Statement on Pecember 17, 1976, The
Cheyenne Water Board had used a projection of 113,490 for Cheyenne
for the year 2000, compared with 43,813 fn 1973, However the
Economic Re;earch tnit of the Office of the State Planning Coerdinator
had projectsd 2 ear 2000 population of 73,400- for the eptire iaramie
County 1n which Cheyenne 15 lecated, of which about 60,000 would be

Ty
b
i)



‘ . B9
in the ¢ity o Cheyeane. This point was Faisgd_nni’aﬁly by
the dﬂderngss Socjety and the Wyoming Outdoor Eaun:i],Ab‘ut
also by the Officé of Industeial S1ting Administration of the
é_ﬁatg and b;V the Governor. Governor Ed Herschler wrote that,
“The'dréft statement ,.. fails to adeéuacéﬁ} address several
important matters.... Thé discussion of the population prﬂjeztiaﬁs
and the incressed demand for water fesultiﬁg from the projected
population should be more specific and definitive.”

Dbje&tﬁan% were sufficiently compelling that 1in the final

report, dated Septmbgr 1977, the Farest Service reported it
"had :hanged its recmended management plan to one allm:at:ing
about half the requested acreage for potential water ﬂgve‘lnpmeﬁt'
and 36,840 acres for wildernsss gtudyi The City'1mﬂediatglyvappealgd‘
to the Director of the Forest-Service and the matter is still

being negotiated.

Reference: U.5. Department of Agriculture, Forest Service
Final Environmental Statement for- the Huston Park unﬂ;
Land Managemant Plan
Snake River-Encampment Ranger Districts
Medicine Bow National Foraest
. Rocky tountain Region, Wyoming
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) history, with costs estimated between 1.5 and 6 billion dol

"Corps analysts have admitted thaE. “by making assumptions a

‘Ehgineers in Alaska L i

An e,xaﬁi_p‘le of proposed water resource develdpment invn\’lving

|

.potential fede;ﬂ vfuriding is the Army Corps of Engineers’ -proposal

]

for a dan-on the wild Sus’tna River in Alaska. If built, this
would be the most expensive hydro-electric dam project in tc‘nrps

iars. :

hout
future pnpulaticns and economic gr‘nwth and then praviding energy
sufﬁﬁient to systain sn,u:hfgmznwthj the initial projections may
become self=- fulfﬂHng prophecy." (Suurce. Susitna Intericr

" Feasability Report) Hawever in the project's environmenta] impact

’statement the Curps claims that the pupuiatiun and industrial

/

growth would occur whether or not the dam is built and that the

increased avaﬂabﬂity of power would not stimulate 1n§ustr’la1
deyelopment. . /f'

o . : I
1 neéd not corment on the inconsistency betsféen these two

5tatgnentsi The Curp; did point uut though, Iihal; "by presuming

that energy needs must be met, the nppnrtuniégr to use the provision s

of power a5 a tool to direct growth tQWard suriaﬂy desirable gua1s
15 f'@reggne; In the-absence, however, of any such generany acc:épted
growth goals, it seems highly presumptuous to do otherwise than

plan as to satisfy the energy needs required to sustain that level

of future dEVE'IDpﬂIEnt. deemed most 1ikely." While.the statement is
somewhat self-serving, 1t doas clearly point out that unless we as

& country begin to develop and articulate more ¢:1ear—1y our national,

regional, and local population goals, the Qg fa‘gtg gréwth paliey
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will he that produced by a nnnspmi:ysurient planner wha is
simply reflecting past trends or by the mast vm:_a1 and opinionated
special interssis. )

' In the case cf federal]y funded water prajects‘ ta]:u]ations )
of costs and-benefits are dependent on what population and aconomic .
pr\ajeetignsﬁﬁé uses fm:wh,ich regions. This raises the quéstion
of the extent to which the federal government bas  responsibility
to su’bsidize growth in aﬁe paft'cf the country at the expe,ﬁse af

gr"cmth &lsewhere.

"Reference: “Boom Prujectinns in Alaska May Lead te janming pevil'
Canyon®, by Michael Checknoff in Zero “apulation Erawth 5
L National Reporter, September 1977, ]

To sumarize the problems pgsad in use of local projections:
by the .Fedérai government:

* 1. Government money may be wasted 1f the federal contribution
‘to an area is really in excess of that warranted hy Feasanable needs,
and more pressing problems in other areas may ga untended,

2. A community may be burdened with undue financial nhligaticns
for repaying bonded indehtedness oF nperatmn and maintenan:e casts

if the projected growth 5 mt forthcoming.

3. Growth rﬂay be - 1nduzéd by one federal program in a way that'is

1ncan§istent with or actua‘lly underm\'nes the achigvement of the ob-.

jectiyes of other federal pragramg.

4, Growth may be unfairly 1nduCEd in some rﬁgians to the detriment
|
of cher regions.
) 5. One é&ﬁﬁuhity may be receiving funds from a vakiety of
~ federal and state agen;iaes based.on >ver—y different pop ;i\atign

projections.

Projéctions thereby constitute de facto growth poljicies

and whather interpreted as "current trends” or as “goals" the

decisions are often made without adequate public invelvement

. of even without 'a_n_v_;invgwement of poliey makers.
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LIE FDLIEV ISSUES

v; . Gne can develap two ax rane pasitinﬁs that might be taken
on appropriate pub’iif::pmicy regarding pnpu]atign prn,je:tinnsi
First, f'unﬁ only on the baéis-af Euﬂ‘éﬂ;; trends. A basic weak-
ess hare is tﬁat_ we may not 1ike the trends and may have estab-
'Ti_shed a variety of laws, regulations, or programs to change those
 trends. th, thenf should tertain federal programs ignore or
Lo the nature of population prc}jettinns thera can be many diffei'ent
ﬂbjeative assessments of :urrent trends. An adﬂitianél pFDb]Eﬁ,
with :urrent trends prajgctinns is that-adding up projections
made by states, for Examale. actnrding ta their hEat interpretatinn
of cu rent trends, will 1ikely be very far frgm (1 e. excged
- substantially) a reascnabie projection of 1.5, population as a whn1e.
S0 we néeé to acknowledge that ths@ is substantial flexibility
in the “Eurrent’ﬁrends“ game. ‘
Second, one might advocate that gavérmeﬁts at all levels plan
n terms of ppulation goals. The difficulty here is that a commu-
nity 1s not in total contro) of its growth rate, and the courts con-
tinue to rule on the extent to which a community can plan for growth
substéntiaily slower than current trends would indicate. Perhaps
mare 1mpnrtantly, there are relativelg few g xEl1tit consensuses at
staﬁe or regional levels regarding ﬁuﬁﬂunity population goals. The
question of natfonal paﬂulatinn goals is one I hape the Select
Committee will deal with in future hearings. '
Even given these problems, Sﬂ projections have to be used.
‘The extremes of using only current trends or using only geals clearly
pose insurmountable preblems in terms of natfonal palicy. The task,

therefore, {s‘to develop reasonable, workable procedures that take

-into account the many pub]ii; interests,
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ested principles for national policy

- 1 submit that the fg11§w1ng principles shau1dvguide'ﬁitianai
pgii:y in the use of péﬁuiatjgﬂ projections: ’
1.:Thé federal gavernment should continue to pruduce»préje¢t1nns
for the géunéry as a wha1e-th§t reffzzi'a range’of interpretations of
- edrrent trends in.U.S. population growth. The Census Bureau should
_consider preparing additional éfdjeﬂti@ns‘that take into account
the aqknnwledgez 1970 Census undercount of mére than 5 million

and that fncluds figures on 11legal immigration. Moreover the federal

" gevernment- should seriously consider producing alternative pro-

jections that reflect a more goal-oriented attitude towards U.S5.
popu]ation growth, i.e. that exhibit alternative population paths
jncluding feréiiity and migration aSSuﬁptinns that a%e‘not now
rgga;ﬂeé as current trends. )

-2, There 1s nothing wrong with the'fedérai government. con=
tinting to produce a c@ns*stent set of population and economic
projections’ for regional and»carrmunitiesi aé@arding to current trends,

as does the Buréau of Economic Analysis for the Water Resources

quvernment in funding must satisfy the following conditiens:

a. Prujectiéns’ﬁu§t7$eiprgpared using demographically acceptable
teéhniques and must be periodically updated. This point should
be no surprise.

The sum total of ;11 state prajectiﬂns used; or all pro-
jections for smaller geographical units, should be equal to or
reasonably related to a projection of-U.5. population,
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e.'Prﬂjéetigns;muét take into account the relevance of
g_=1§=as well as trends.,
d. There must be a p]a:e for input by state and local
gnvernmente as vell: as the public,
3 AH federa] agenmes shauld use the, same pmjectiuns

in a nmmunity or stateg ’ -
4 The federal gﬂvernment has nu respﬂnsibi]iﬁy to prﬂmdte
1n:reaseﬂ population or economic grﬂwth in an area unless that prnmut1un
is consistent with and in furtheraﬁte of established national
goals. That i3, the federal government should not subsidize
léne region‘s growth goals ;t the expenselaf those nf another reginn.
5, Communities must be encouraged to zansider preparing and/or
using prﬁjectians that reflect gna]s, not simply trends. This
is partisﬂ]ariy trug for population distribution within a ﬁuﬂnunity
but shnuld alsa be true for pupu]atinn size {tself. Implementation
‘of the Clean Air Act, Clean Water Act, and uther national legis-
lation has, in some ﬁmﬂﬂuniﬁies led to this type of innovative
thinking, but this needs to be Enzguraged far more than it has been.
Sg A standing interagency committee should exist at the
Féﬂera} 1ével to review éﬁé cuafdiﬂate the use of projections by‘
all federal aéenties aﬁd raise questiuﬁs needing resolution before
the. Adﬂ1n1strat1nn or Eongress. whg:hever is apprapr1ate I am
p]eased to tell you that ‘suéh an interagency comnittee has recently
been established; 1 will return to its responsibilities shortly. -
7. As.the faderal government is better able fo articulate national
pé]i:igé for urban development, protection of agricultural land, water
policy, housing, population growth, etc. some mechanism must be de-

veloped for factoring these considerations into the projections

devélopfient and use process.
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Proposals by the Environmental Protection Agenc

I am pleased to tEU‘yuu that the Environmental Protection
Agency has issued*‘lntéﬁmjﬁna] regulations for a portion of the
amended Clean Hafer\gct which contain Cost-Effectiveness Guide-
Tines whose recommendations on populatien projections satisfy

' virtually all the criterta 1 have just oltlined as essential -

“for sound natfonal policy. \(A copy of the proposals is appended

to this statement.) ‘ .
1 w*ﬁi briefly outline the\pm;ess E.P.A. is recommending:.

_ United States. This {s the medium projection, the one most often
quated éne_i .used; It is the projection which givesa U.5. popu-
lation in .the year 2000 of 260 mi1lion and one 1in which U.5.
p@;ulatiur; never stops increasing. The Bureau of Economic Analysis
of the Dopt. of Commerce periodically prepares. a consistent set ‘
of population and er:onq‘m‘lc projections for more than six hundred
gengraphical regions in the country, including the states. E.P.A.

proposes to begin with the fifty

ate projections preparad by the
e -

B.E.A. - Each state would disaggregate (1.e. divide up) its pro-

\\ : ‘jEEtiDn thus derived into orojections for regions with designated

*, water quality planning agencies ("208" agencies), and for SMSA's

\ and counties fn parts of the state with no "208" agency. This

%, rung of agencies would then d%%aggrggate the projections for con-

- \,s,t;ltuent; cufmt‘lesi cities, and sewage F’at_;ﬂit_y& planning areas
(*201" areas). The available federal funding would be limited to
the appropriate share -(75% or 85%) of the cost:of a facility .
whose size was determined accarding to the population projection. The

" act of course allows communities that wish to construct larger

O
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facilities to do so at thelr oyn adiitional expense.-.

Exceptions would be allawed as follows: 1f & state already \
has a p'f—ﬂigctiun whﬁ:ﬁ; by the year 2000, 15 no more than 5%
greater than the one prodiced by £heB.E.A, in this process,
"su;h a ﬁmjéctian could-be yged, M éver_s larger projection
- could be used only 1f apProved by~the Administrator of E.P.A.
after public ngticé and an appgrf_uﬂi{y for a hearing. If a
“208" agency already has a projectith approved as part of the

water quality planning process, suchprojection can continue to

be used ufiless the.year 2000 population is more than 10% greater
than that in the state's dlsaggregdtion for the same geegraphical
areas. In the latter case, tne prolection must be revised.
1 dao n@t'héve tine to diseuss in detail the benefits and
__11m1'tat1't]n§ of the proposals, As rentiohed earlier, the proposals
satisfy -almost all the Ef'viteria 1 Vsted; the questions 1 do
have Feigte to the extent to which federal péﬂéies will be
integrated and the detalls of the phasing-in process. Nevertheless
1 believe the régulatiﬂgs are gyffitiently important and sufficiently
farsighted that E.P.A. should pe eMtoraged to proceed with
their implementation as Quickiy as Pssible. T
‘One of _ihe objections raised 10 some circles regarding the ’
proposals has been the questioq of Whether other 'feder‘af agencies .
such as D.0.T. and H.U.D. woyld follow suit. However there exists
an ingeragemiy agreement among g.PA, D.0O.T., and H.U.D. to use
the same population projections anl there now exists a new inter-
agehé;}'faruﬁ. for the nedotiatign Of these questions. Last year
the.ﬁ'resident Establisﬁéd; by Execitive Order, a statistical Policy .
coordination Committee, offigia1 1y 4t the Cebinet level chaired

O
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by the éetretgry of : Commerce. “This Committee, which { béiievg
has met twice thus far, has established a subcommittee to review
federal policy regarding the use of projections. The subcommittee

will meet the first week in June to begin to develop a work

. plan, This is an Bppurtune time, then, fnr the Select Committee

on Pupulatinn, if-it wishes, to offer suggestinns to this sub=

cammittee regarding their work plan, to work clesely with them in
‘their deliberations, and to present them with conclusions you may
come to regarding;the prgparatlnn and use qf-pﬂpu1§ti§h'prDJEEtion§
by federal agencies. v

Recommendations for Select Comittee attign

I conclude with several recmﬂﬁEﬁdatinns for your consideration:
1. Request that the Statistical Policy Coordination Committee's :

subemﬁnitteé on pupulatian projections conduct a survey af all

- federal aQEﬁcies tn determi e which ones are. using population pro-

jections, how those prajegtinns have been developed, and uses to
which thay are put, ; '

2. Request that the 5.P.C.C. then produce informational material .
discussing the results of the abave;ment1aned survay, a listing of .
what shbnaﬁi@nal projections are available from the faderal govern-
ment (such as the Census Bureau and B.E.A.), and the differences
amang them.

3. Transit to all standina  committees with jurisdiction over
the programs identified in the above survey the Select Committee’s
recormendation that sufficient funds be ensured to thése ﬁragfams
far periudic'update of the P%ﬂjECtiDﬁs’ﬁhéﬁSEiVESi Furthermore,

recommend that they ensure coatinuing review of the use of pro-
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an; pr@ﬂgﬂs arising or suggesti@ns for impmvgﬁent.
4. Endorse the prin;imes 1 Hsted ear]ier regarding the
- federal gavernment s use of population pmje:tians.

. 5, Endorse the 1ntgr1m/‘FinaI regu'latinns of theAEnv’irans
mental Protection Agency- regarding the use of population prﬂ,]ectians
in the Construction Grants. Program undér the Cléa: Water Act.
‘Recommend that E.P.A. use the same schematic process/in all its
@rﬁgr’ams. Recnﬂmend that 511 federal agencies use the same

prm:ers and currmuni ate this recommendation directly-to the

affected agenejes and to the Stat.stice! Fulicy feordination V
Committee.

6. Recmgnﬂ that federal programs «ith money for training,
research, and public education Hndudmg but iiot limited to the
Envirurmenta] Protection Agency, Natir:ma] Science Faundation,
H.E.W."s. Office of Environmental Education, and_the Center for

Population Research in N.1.C.H.H.D.) fund research on the effects

of the use of population :’srﬂjee:t'i‘nns and education for the general
public and policy makers at all levels on the preparation and use
of Dpu?atian prﬂ;ectians. :

Thank you. 1 wnuld be happy to answer any questions,
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BSHHH] ..
Title 40—Fratuction of Envirorment

m 1—ENVIRONMENTAL
FROTECTION AGENCY

PR L—ORANTS AND CTHER
mu\sxﬁm

[FRL 87k-81
FART 35—STATE AND LOCAL
?Iﬂm

SUBFART E—GRANTS Fﬁl CON-

STRUCTION OF TREATHENT

WORKE
InTEni REGULATIONE [MFLEMENTING
CLEAN WATER AcT oF 1977
AQENCY: lhﬂmﬁ,ﬁlmml Protection
Agency,

ACTION Tnterim final rule,
¥: These ré[u.llLInm lmplua

program adminis-
tered b! the Enﬁnmmm Protec-
on Ageney (EFA

), These regulations’

reSsTYe
publlshed aa interim final re

hiz time because the applicable
.provistora were sffective upch enact-
ment of the 1977 -Act and guidsnes s
needed to keep the program operating.

DATES: Effective date—April 25, 1978,
on ot B:Iure

i d ce of
these meeting iﬂl be publhhed m the
FroenaL Rmrsrm.

ADBH : Comments should Eﬂ

Aﬂmlmitﬁucm Division, /
‘FPM-116-F  “Construction £rim,'
Envifintaental Protection Agency, 401
A Waahington,

30480, Comments
Publle In:nnmunq Rﬂeregae Unit,

YOR mﬁm mmnmﬂan.

CONTACT:

Mr. Michasi B. Cook, Chief, Pacility
Requiremients Braoch (WH-MT),
Environmental Protection Amency,

. Cost- EfEeatl\réness Analysis
Gui c

\ gregation, based on th

idelines and Reserve Capa

i

r t of merve u

p::;,ty el

ascount the pru}e: d population pre-

sentsd o & facility plan and deter.
on the bauls of the jatest lm‘u;j-

Ileia this spproact

talned beeause, to ni‘ﬂiﬂ prrn-linni ex:
ity Pkl of
punull.uaﬁ lnd mnum!: activities for
mﬂlﬂﬂ@ mnall aress lmiléd as facllity

State and national pmjecuﬁmi At the

same time, reasonable departures from
the Department of Commeérce Etats
projections and their disiggreqations
to designated 308 wreawlde planning
areas ghould ba allowed where the
HBtate or designated 308 agency has al-

resdy preparsd projectiona. The pro-
posed quidelinss permit use of Siate
projections mlready pripared by the

Btate If the year 2000 8tats projection
does not ezcesd that of the Deparl
ment of Commerce projection by more
than 5 percent. The Administralor

- rumy apprové State populatian profes:

tions that exceed the Deparlment of
Commerce projections by more than 5
percent U justlfied by the Etate. Frior
to the Administrator's spproval of
ure, the Regional Admin:

Lot

and, |f serious lssves are raised, hold &
publlc hearing. Where & desigrinted
308 agency has already prepared s
populstion projection for s ares, It
may be used If the yoar 2000 popula-
tion does not exceed that of the disag-
partment of
erce projection, by mnn.- than 10
percent.

ity



Q

ERIC

Aruitoxt provided by Eic:

At or tefore thal Lima, Lhe SALe ADAL laros
ewt. Frior o the

xuaﬂiﬁ-mg
lﬂrlm:flﬁgguknm
- Administra-

the 308 area-phepared projection
shd submitted for spproval

¢ ravisid
to the Btats and the

S tor,
(1) The Blaa mgmlm totals and the
iy . baitied as

\ »
Sppromal price to Oetoter 1. 1970,

a




O

ERIC

Aruitoxt provided by Eic:

531

Pcpulatlcm Prajec:tlens

Choosing, Using and Abusing

Population projection:
entirely unhias

formidable o
mcal demll plu: undcrslm

fa llly s’zhon! sysl:’
ing program is based on a for
always includes somebody’s rmpulauon projec-
tion, Allecation of funding from all levels of gov-
ernment depends on whe produces what numbers
for what purposes.
Various prajeclmns, HYY

rtment of Fm.l ce, whu;h prepures o
¥ alterm-

ABAG und 5CAD; by the Bu
ysisund the Bureau of the Census
‘Department of Commzrce; by
nd hy university .md

nﬁm\:ln: models, land-use Al‘hllys

ucms, laml hu

mbinations,
the one ustd

I8 rr;nlly Funn

and iheir uses.

L eittier, The hig question |
the peuph‘, or du the people coms

JUDY KUNOFSKY

FE HEYEr WEONE, hlll Ih;‘]‘ Fe Hever

ectinns come Jram
frum !Iu‘ pmlvrnmn :

n, and 100,000

funiily size of 2.5 children perwor
{ I migr: umn into the

Los Angeles to di
sumptions for the 5
county. Several m\lronmmml gruu 3

‘hk pmjgcuons were b p
aftention was paid to the substance of the deci-

explanatory material &
n of the baseline will

pected ta include the kind of
orally by the PRU on eorrect and incorrect uses of
the pmjv:(:liun

include presump-
recreational de-

e creased \\dll:r supp]
\klnpmv:m and spillover g
with lower housing, cbsts,  ail pr:sumghly
current trends. This mat

s it to undcrsl
ions :md (h;(.ldu

ufpl.mmng

DllTl,an! groups of people—those whn pn:ﬂ.m:
&, thase who use thent in
see them as de fucto
different viewpoinis on w
X 5, felevint mudcl‘i, (lndJ

phers use the expre “eorreet pro-
jeetion™ to refer to o farceast in which no mathe-

7% For more information: J. Kunofsky, Sierra Club
530 Bush 5t., 5an Francisco CA 94108

33-070 O - 78 - 35
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FEDERAL PUPULATION STATISTICAL POLICY
~ AND FEDERAL-LOCAL RULATIONSHIPS

Stater af
.Richard ‘ngels
Assistan. Jhief
Population Divisien
Bureau of the Census
U. §. Department of Commerce

Before the
Select Committee on Population
U.5. House of Representatives

June &, 1978

Ut
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_FEDERAL POPULATION STATISTICAL POLICY
AND FEDERAL=-LOCAL RELATIONSHIPS

Recently L had the opportunity to spend an afternoon

with the staff of ths Select Committee on Population

" reviewing Federal population estimation and projection

activities for local areas both from a technical perspec-
tive and with respect to thelr implications for policy
application. My understanding @f what ls needed here
today is te reiterate and summa&ize much of what went

on that afternoen, with a particular focus on the signif-
leance for Federal statistieal ‘policy and with an emphasls
on current and emerging Federal-State-local relations in

population work.

Formal Federal and State Interaction

Some measure of ﬁe:spectivs may'be gained frém a review
of the Federal-State Cooperative Pfagrgm for Lecal Pﬂpula—'
tion Estimates (FSCP). Durlng the late 1960's and éarl&
1970's, the Federal-State Cooperative Program for Lecal
Population Estimates (FSCP) developed with the goals of
(1) promoting a closer working relationship bctween Federal
and ather analyéts concernaed with %gaﬁé and county popula-
tien estimates, (2) reducing the prollferation of gstimétes
by many agencies for the same local areas, (3) Improving

the quality of the estimating methods and data through

=
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mutual projects, and (&) giving afflcial recognition at
the Federal level to the extensive population analysis
that is under?aken in many States and local areas.

The focus of the program originally was, and remalns,
the preduction of surrent populatiaon estimates for states
and counties. Hﬁwev&ri the data requirements imposed by
the provisions of. the State and Local Flscal Asslstance
Act of 1972 (General Revenue Sharing) for population

estimates for municipalities have expanded the scope and

U

of the F3CP 1

‘WEU
e
[t

comprised of one representative selected from each 5State
government; an agency appointed by the Cavernﬁf but
generally recognized as argroup active in applied popula-

tion work. They have operated Ln concert with all other

'Stéﬁes in the FSCP, but also individually with the Census

Bureau to abta;qvand evaluate county and 5taté Input data,
and te review and revise pesults of the analyses. In some
cases, the State analysts gacrpy out the astual preparation
of the astimates, “hili in mosat the wﬂ{é 15 completed By

. !
the Cﬁnsus‘aufeﬁ; and the results zre returned te tha
§tate group feor review and further work, Lf necesssary. It
should belnéted that three.separates and.distingtsestimacing
methods are reliesd upon at the 3tate and cauﬁtyllevil.b Two
of the prégﬁdufeg are highly standardized, whiie the third
{a regression :eshniiue) sermits lozal variatlenas on the
method and accemmoiit=s ‘o Ehe relat.ve avallability and

ux

fnterrelations of local datia.
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With regard to munlclpalities and estimates Tor
General Revenus Sharing, the Interaction of the two levels
of govepnment la the preparation of the figures is not as
wall dgvelgpéd,.Ln pact due to the recent addition of the

-
Revenue Sharing responsibilitiss, but also dus saomewhat ta

the methodology used to construct the estlimates: Only

one unbform mathod 15 available here, a component procedure

in whieh birchs and deachs are ghtalnad from the nermal

[
(5]

vital statistic: registration system, and mig
estimated from shiffs in the reperting of sxemptlons to
ﬁhé Internal Revenue Service (IR3) for pairs af years.
S§lpnee the confldentiality of IRS records is zlosely
guarded, only summary statistles may be sharsd with the
FSCP representatives (e.g., migratian rates). In addizion,
the procedures and data do not permit freestanding esti-
mates for each area, but rather are a part.of a 50-5State
system of migratlon, maxing Lt almost impoessible to

isolate each State and local area for lndividual treatment.
As:g,rgsdlé, the sstablishment of a ifuly-FQlL exchange

of data and a complete partnership in research and pro-
duction of estimates for cities and towns may not oe

feasible.

Cn
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I six States(California, Florida, Oregom, Vermont, Washington,

and Wisconsin) estimatss for areas below the county level

daveloped by the ﬁa:ticipating FSCP agency are comblned

with Censuzaprgpared'municipal astimate for use in
the Censral Revenue Sharing system. This lnsures somewhat
closer harmony between the Revenue Sharing flgures and
the estimatss utilized by the States ILn thelr own programs
of refunding revenue generated by State taxes on motor;
fuel, alcohélle beverages, tobacco, and other sources.
In flve of the six States involved, a housing unit approach
relying upen changes ln housing units to trace populatisn shifts

i
1s used by ths FSCP agenay to develop local estimates.
The gqulding prineiples in all six Instances, of course,
have been (1) demunstration of an ga:ﬁest research program
to provide reliable dEFa on the housing Inventory, vacdncy
%r}tes, and bnguiatién per hcus%hcld; and (2) ash:igczﬂug
an evaluation of Eherprgcsdures and backg:auﬁd.dgta as Ls’
passible.

Beyond this, other advanceés alse have been made in

. \tilizing locally prepared population figures, both in

general FSCP activities and Revenue Sharing in particular.
State participants in the F3CP are belng urged to take
the preparation of county estimates from data collection

through the final review of the estimates, with anly
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overview and minimal technical aasistance from the Census
Bureau. A few States have :ﬁéégndad enthusiastically,
while most are comfortable with the current distribution

of responsibilities, and-sﬁili_athEEQ find thgmselvei-
without the staff, computer, and related resources to
serlously consider a more central role In developing the
estimates. In the long run, howaver, more locally-
prepared estimates {s a preferable arrangement permitting
an even closer day-to-day working knowledge of methadalag%
ical nuancas by lqﬁai analysts and should serve as a useful
vehlele through which to make meaningful meﬁhaﬁaldgiéal
advances. , . \;

To this end; several Census Bureau computer programs

. for the standard FS5CP estimating methods are hEing offered

to the group as asslstance In implementing some of the
county-level estimating methods locally. Also same State

partlcipants have been aszked to document and make avalil-

‘able their own computer adaptations of the methods for

sharing with other Lnterested States.
In all areas, the results of speclal censuses conducted

by the Census Bureau are utilized In place of estimates

. when the date of the census approximates the date for

which the estimates are to be prepared. In a similar

.fashien, special censuses taken or supervised by FSCP

543
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particlpating agencies are adopted to replace estimates.

f{his is dene in four States who have active population

analygi programs, ind that are prepared €o carry out
large ale cénsuses with generally recognlzed and
aégéptablg :enaué précgdures {fallfernia, Flerida,
Oregon, and Washington).

The pa:ti&ipa};ﬁg Fscp agéﬂ;iéS.lﬂ several States
Ln:reasingly are alse taklng part in the gollection and 1
fgflngment of birth:and death data for municlpallities in
the Revenie Sharlng estimates. Although the Census Eu;:au
has gons direetly to the responsible data agency aon many
aceaslons, FSCP agencles aften are active as a clearing-
house for such paﬁulati@nirelatgd matarial and aré'§
valuable ressurce Ln lnterpreting and servicing what are

often troublesome data serles.

,ﬁhanqinq FSCP_Adminis tratiun and Expanded Scope

At the outset, the FSCP began with a few well artlcu-

et
W
e
L)
[
ky

but eperated under a rather 1ﬂfarmgi
charter to prepare cauﬂﬁyilevel population estimates
and gene:ally undertake limited joint Federal-5tate

x

populatien work that appeared to be mutually Lﬂtﬁfégt-

ing and benefleclal. Although the program has CimﬂpLi;ﬁEﬂ mast

'of the goals set forth at its iLnception, there have been piﬁfalli,

many of which remaln. For example, as the progran has evolved

gver the last 10 yearsz, therfe have been feelings an the
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part of many 5States that the program lis naé.ag "cooperativa"
as implied by its title or as they would like it to be,
At the same time, the éengua Bureau has heen S;mgwhat frus=
trated with the dlversity in 5tate population programs and staffs,'wieh
the turnover in State staffing, and with the underlying basic variations
from State to State in the ggﬁeral level of commitment fo population work.
Two States (Massachusetts and Tgxéa), for example, have
not had an appelnted F3CP agency for the past two years.
Under Eheéé ﬁ}peg of condlitions, thEApragﬂséﬁs for ever
agreelng on 3 completely caépera;ive and uaiform F5CP
progrém would seem to be slim.

Honetheless, even now tha program ls a great deal mare
Ehaﬂ-heing reduced to the least common denomlnater. Three
recent developments are partiecularly enceuraging. Flrst,
after reviewing the operation of the F3CP for the last two
years and examining some of the changes in mission wilth
FSCP members, a serles of specificatlons 15 belng drafted
new to gulde the structure, administraticn and goals of
the gréupi At the fisk_nf.impasing undue formality on
the program, the construction of an agreement specifyling
géala and respasctive duties of the partles involved new

appears to be appropriate, needed, and thelyi

("

It alse tends to complement a second development that

L

suggests more formal arrangements. The Office of Statistical
Pollcy and Standards sponsors an Interagency Committee

on Statistical Methodelogy which, in turn has appointad

?J:’-
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a subcommittee to look into all Federal-State cooperative
data éfégramaain the Fedgéal gevernment, review thelr structure,
gonsider atandazda for fth:'apgéathn, and generally
advisa on the feaslbility of designlng a uniform system of
administration and treatment. The subcommittes has worked
for three years and just recently submitted a serlies of
final recommendations to the parent g@mmittée autlining a
wide range of areas and Lssues on which FSCF programs may
be brought into cleser agreement and recelve more even
treatment from a Federal perspective. One of the recom-
mendations that could have a rather major effect upon

Of the approximately 15 FS5CP programs reviewed by the sub-
anmmittee; for éiampiz, all but the Census Bureau's popu-
lation F5CP provides elther direct Fgﬁdingbaf field
pérgnﬁnel from the Fedsral sponsor. Sheuld a recommendation

advising such support be adopted and implemented, the added aszistance

to States Ter applled population work will come a3 a mixed

blessing, however. Attached will be the usﬁal accountability
requirements and even more confining specifications as to
what the funds might be used for or what types of tasks
the fleld personnel should undertake.

A third development also promises to alter the nature
of éﬁé program. In recent years, four speclal interest
subgroups of the F5CP were formed, concentrating on

(1) estimates of demographic characteristies for . &s

™
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and counties ﬂe.g., age, sex raes), (2] =ubeaunéy satimates
(eansus tracts, Census éngnty D;Qisigna, and pschaps some
pupulatlion cﬁéragtutiatics), (3) State population estimates,
and (&) populatlen projsctions for States and lowar levala
@feggagraphy. The subgroups have begun to operate but In
a much .differsnt style than theumbrella FSCP organization.
They arns far less formal and,ialshaugh chalred primarily
by Census Bureau reprasentatives, function in a muéh more
dgeantf;lized manner than the.F5CP. Thelr misslonsalsodiffer
significantly from the original motivation for the FSCP.
The- three new groups have a research orientation,
nlthiﬁhs Joint production of standardized flgures as
;nmgthing to be add:g;éad later, Lf at all. They are

. \ A . : A \
exploring areas with a far smaller research foundatien than

™

the FSCP of the late 1960's and will necessarily pregres
more slowly. With a Fazia on research in new lssues, and
withaut the immedliate preasures of impgﬁd;ng'legislatién,
therfe also l3s a notieeably more spentaneous spirlt of
exchange and cooperatlon as assoclates in professlional
:;§earch.

The petential s there, however, far direct pay-offs
in terms of enhanced data of value to both the Federal and
State participants, For example, some expérimén\%al but promising
wark 13 being done {n developlng reliable means for =stimating

age, sex, and race characteristics at the county level.
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Similarly, tha;prajgztigns-tagk force, %r@mptﬁd by the need to
davelop and improve subnational projectlions and by the sometimes confllcting
}Wka of Fedaral agencles, may elaé; to eéatablish a pro=-
jections cooperative pfagréﬁﬁczzjgiﬁa own equal standing
fBl;Ein to the FSCP fo- population estimates. These

types of activiti@s,.iﬁ eon junetlun with the expanded

municipal-lavel estimate's for Gensral Revanue Sﬁa;iﬁg, are

transforming mutual Federal-State Jolnt actlvities Yrom an
oscgasienal contact arrangement lnte 3 more formal full

partnership with almost dally exchanges of Information.

.

Reference to lecal agency populatlof~work so far has

heen limited to discussion of State-Federal tles, and has inferred

" that the Lnfluence of local (l.e., county or elty) activities

{s left towhatever indirect. lmpact local groups might be able te make
through the S5tate FSCP agency. To some extent this practice

Is followed as anyintenﬁlanal F5CP operating style; that

is, noninterference of the Census Bureau in the interactlon

of the State groups with thelr own city, county, and

n some instanges, the

=

reglenal (multicounty) agencles.
Sﬁaﬁgslﬁcalvfglatiéﬁship 15 a formal one similar to the’
Fﬂde:al§5t5te contact of the FSCP. This Ls the cass,

for example, in Virginia and Mew Jersey, where sub-State

.agencies wlith active population estimating interests meetl

bath individually and caellectively with the State FSCP
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agency to review input data, evaluaﬁe estimates, and

3 :
1

generally to carry the FSCP activities the next step to

l’ Gth

o
-
[+
—
1
[x]
0]
ot
P

programs of sgntact witbgiazaL areas that are equally as
é@ﬁgtituteﬂi 'In:all.éaséé, hawever, care 1s taken té‘
3359§§ thac lecal areas continue to hdve direct 4ccuss
to Census Eufeau»w@fk énd personnel should they desirs
it,.regafdiesé'nf arrangements with the State Fsé?
égen:fi B . » B : '

Two addit;anal recent activities in population estimates

“may stimulate at least a high level of contact bastween

State and 1ncal“ag3ﬂ¢iesg and may fost

e
“frgqﬁenc di ire et tles between local a%alysts and -Federal

pragrams.with which the Census Bureau deals. The fir . 1s

-1}
m1
‘m‘

d commitment to research in estimatimg methodology

leading up to the Ceneral Revenue Sharing program, but in recent years had
given way to the prgssu:e$ of lmplementing the data program. [he result-

ing emphasis upon ‘production of the éstimates has been counteracted

. some what by the Revenue: Sharing e;timafe; bgcnmL ng more

assimilated as a routine part of the work pregram, but mare
importantly,; by the establishment of an estimates réseafch
B #

unit with the task of dgvelgpi g and testing new proc udu:as
T

h

[

unit is gurrgn ly working.

at the Census Bureau. Research had been undertaken in ‘earlier years
2 . .




O

ERIC

Aruitoxt provided by Eic:

‘Lpal and county analysts. For the fipst tim

B :j%t, .

‘elosely with the FSCP subgroup concerned with estimates of
Jdeaagraah;e characteristics for counties and States, It

is alaa baginning ta lnvestigate ths patentiél of ather

app:aar_‘haa asz "new twist;" in currgnt papulatian as:imates.

Hany af ﬁhair a;tivitiaa are ln aread Ehaﬁ earlier’ have

also attrgstad Ehe attentlon af la@al {{.e., sub-State)

'agénzita and may have a cansiderable feggarch bg:klag

‘négwark or the Cgﬁ;ua Bureiu. Even thnugh Ehere 1s'a graup

at the Censys Bureau devoted only to research concerns,

the Bureau must continue to rely also on the findings of

other projects and researchers. These types of common

} 7§ctiviti=3 are ﬁbviags'éﬂpartgnLtiés far expanding the

range of Federal contacts to bnclude local agencies more

fgguiifigj either through the FSCP system or directly.

Invalvemsﬁt of résearﬁh groups outside of the Cansus EHZEéQ‘ELSQ;héi

Scigm:z study évaluating our ea-.ima:in procedures o augment anr awn -

accuracy tests.

A agcﬂnd develcpmenﬁ, the General Reyenue ‘Sharing program al:eady\

mgﬁtinn;d earlier, also has served to inerease direct ewitadt  with munic-

, this year we lnvited .

comment and technical reacéian from all 30,000 General Revanue Sﬁ;;ing
units of government regarding their population estimates and Lackground
data direetly and inféﬁﬁlly 'with us. This is in contrast with the )

tWo p;evinua sats of estimates in which the challenge gru-:gaa invnlsed anly

=

protests of the total figure fazﬁna;y through the Department of EI’\,E‘

l
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' Treasury. Canaegueﬁﬁly; we ‘have been Ln direct touch with

apprﬁximataly 1, DDD more lﬁéal areas this year than’ pre-
viau;;y, with abvi; ly beneficlal resull: in many cases,

In additien, regulatinns have just been drafted Eatablishing
a fagmal hearings process for local areas should the infor-
mal .revisw not be sa:;;factg:yg Since auﬁ =stiméfes.fely:
upén only ene method nf-gsﬁimatién at thls level .of
vggagfaphyj a sgpand estimate Egséd on reliabie local data
is. weleome. Although our evaluation studies lndicate that,’
in geﬁ fal éhe adminiétrative records methad used, by us.

to develnp municipal lsvgl e;timates performs satisfactorily

{ses Curfent Pupu;atian R:gﬁffs, Séfieé P-25, MNa. 699, B

s%ﬂf pcgming), the evalua:ians aAre paarest Fn: small places.
Siﬁze the ﬁfadaminancg of areas fall in E,B;imallﬂf 5125

aorated platﬁ' in

cat:garigs (E g., 51 percent of the inca

'thg U,5. are below 1,000 papuLatign; and 81 percent aru

) | ) . , . . i
under 5,000 population), any-additlohal assistance from

auxiliary gs;imé;ing'prgéedures.5hauld enhance the quallity

of the final estimates, OF ceurse; the proper mgasures

must be followsd to lnsure that the additlenal estimating

technlques. and thelr required data are of high quality or . |

éhg estimate may, in Fagti’deﬁerigfaté from what wauid be -

btained with a single method. -

33-070 O - 78.- 38
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A t that also will require a much

cleser and direet working :élat;énéhip betwesn Census

Bupsau and local analysts is a propased system for local

i

raview of 1980 census counts prior to thelr ﬁublgb relesze.

A p:eiim;nafy :eview.gf counts for municipalities and ceasus
tracts that 1s usuélly performed by th§ Fépulat;eﬁ‘DLVisiuﬂ
seaff in Washingten will be carried out in 1280 ;y-she iaaal
QEﬁsus.nffice. Hu;h of the peview will incorperate data ‘
geﬁeraﬁed by local analysts for 1979 at the cenéus tract

Jevel, ar for 1980 where available. In the review process,

logal analysts will be asked to asslst us in reconelling

diffecences. Such double checking and .confirmation of

counts will bogh fester an inereased demand fat iocal popu=
lation s€atlstics and will promec frequent Lnteraction of
cansus Bureau and local researchers.

ytections

Haﬁyin? the conditlons present during the late 12405
and the éarly 1970 's that brought about Firm legislative
and administcrative actlon pelying upon population aztinates
are also

esent now with respect to population projections.

pr
Far example, the pfaLiFéfatiaﬁ of projections in recent

I
B

years hasyeﬁggu aged a concern for standardization of methods,
data, philosophy of projections, and thelr undeclylng
assumptions. In additlion, the uses of projections have been

altered from a casual exercise in background Information to

planﬁLng‘apgliéaﬁicns, and more-recently to a central

‘ TE"
T

13

e
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ﬁasitiaﬁ in thg'quallfleétiﬁnAfﬁr funding by ngg:a;

tribution equations. The Environmental Protectlon Agency,

for éxémp;e, does fund projects and distribute funds on the hasis of

‘projections, The use of population projentiens In the allocation of

funds Q;iﬂgggggrngram;, however, s a result of program administration

rather than specific legislative provisions. .Other currently active - :

_lagialatian provides for or encourages the development of

population projections as a part of the programs, but does

net base funéing an them directly. Much of the Housing and

Urban Development planning aé;ivity supported by 701 planning =

gra- s, for example, included work on population and related___

projections. The.ngsing and Community Development Act of

l??&_(FL'??ejBE)_EEﬂSiﬂueS that emphasis and similarly

stipulates that ﬁ%;u;aéiaﬁ projections should be a core item

in the cnmpfehens%ve planniﬁg process supported by funding

under the Act, ) 1
,nlé;eﬂ stronger provislen is contained in the recent

State and arsa health planning and resources development

legislation of 1574 (PL 93.641), Health planning data at

“the county level and below are required, Lneluding popula-

tion projections. The requirements are sufflelenczly
demanding and the available data resources are so zcanty,

however, that the requirements were walved for 3 two-year

‘m‘
(]|
oo
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) ﬁafiaﬂ; simllarly, the Employment and Tralning Administrztion

(ETA) l1a promozing an axtansive manpower planning program for

all Comprehensive Exsloymant and Tralning Act (CEVA) prim=

£ foundatlion of sackgfaUﬁﬂ

spensors thal rellies dpon 4 mazs

:lﬁfﬁrﬂaﬁiﬂﬂ; tneluding papulation projectlons. Recagnizing

-¢he. laat of such maturlal presently, RTA is constructing

- gheir o%e data geﬂGfaE;gﬁ.aﬂﬁ:pfﬁjggtlan gapibility through

the Lassence Berkeley Labava:ories and will provide the

matesial to the losal CEvA agencles.

In-a 1975 survey of groips prenaring local population projections, the

rensus Bureau identifled approxlmataly 45 elty, county,

-and reglenal agencles, sach one devaloplng flgures to

W

atisfy an average of two pleces nf Federal legislation.

af cgurag; there 13 some indication thaﬁ the agencles cite
such legislation as support énd:jggtifraatién for thelr
research activities when ;gméllanﬁE"Ls not totally required
and other pfaje:ﬁians may be avalléhle for the same area.
Hangtha;ags, Federal lsgislaﬁiﬂn.appears to reflect con-
sldarable interest ln loecal projections, with a commensurate
measure of local activity taking place in response.
Admlﬂ#étraﬁiye pfaét;;e has lmposed some limitatlons an

which projections may be used, hawever. _For example,- the

Envirenmental Protection Ageney stipulates that county and
. regianai pépulation projections from the Bureau of Economic

‘Analyalis (BEA) must be relied upon in application for 208"

U
i
W—ry
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planning grants for water quality facilities management,

)Similarly, administration of seéetian 201 éravisiani includes

the use of BEA figures as eontfols for projections below

the county-lével, with the agtual development of subcounty.

projections often belng earrled ugf y*§E1vatg :nngﬁlting

.groups. Variatiens from the BEA projections are tolerated

énly with sufflelently extenslve ‘documentation supporting
alternative figures. The Department of Housing and Urban
Develeprient alsoc suggests the conslideration af BEA as at

least one of the serles of projections in loecal planning

.:atgdiga.

Other Federally-developed projections that are, or

.will be, avallable for similar applications are Census

‘Bureau "projections for States, and Department of Energy

[A]

(DDE) projectlons for States and counties. The Censu

projectlons are an deate:nf the 1272 work, with some

extenslons beyond the mere Lllustrative continuation of

.past trends. The DOE projeet s Just peginning toward a

unit of analysis will be counties, however. The projection

framework wlll allow a number of alternative scenarios and
will séfﬁii some analysis of lecal agnnnmic, demanraphie,
and related Lmpacts.

Despite sueh widespread Federal aetivity in population

o
) \u: 1
7
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involvement of loeal analysats. Haweve;, the recent use
laf_prnjéstiani.iﬂ the waste water planning and maﬁageﬁenﬁ‘
legislation has prompted bath.léea; and rEgiég;l concern
and has stimulated Federal aétiuﬁ in establishing an adequate
projections data base for both planning and current n
applicatiané. For example, the Department of Cgmmercer
Office @f Federal Sﬁatigtigal Policy and Standards 13 naw
investigating how a‘mgre‘ﬁﬁitgd Federal apprcach to pro-
jectlions might péﬂéged to reselve conflicting ?edérale‘
.ievglvpféjestians and thelr use lﬁipsaéfam admiﬁistfaﬁian;
Ié addition, a more formally organized F5CP cooperative
pragram for p;cjgetians may emerge from the eurrent FS3CP
task force to assist In formulating and gulding a coor-
dinated projections effort. Samé'grag:egs_algﬁg these
tsame lines was m;de through a two-day conference in late

1577 ‘sponsered by the American Statistical Asscciation

‘and the Natlonal Secie

ce Foundation. The :anfsrengé_
resulted in recommendations for directison in blending

sronamie and demographic projections and may prompt a

Census Bureau "vlislting scholar" position devoted to

" linking the two approaches.

ERIC
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Problems in the Use of Estimates and Projections in Funding

Public Pr nz = At least five diffieculties are encountered

in attempting to base pdbli@‘grants-lnsaid directly én popu-
lation. First, in many cases the census data are badly

out of date, but current estimates below the natlienal level

.simply do net carry the degree of detall necessary to be
. uyseful in the allocation of funding. In other instances,

. current information ls avaflable for some types of "areas

but is only experimental for others, without much promise

of change due ts the lack of adequate methods or the means to

thoroughly tes€ newly developed techniques until a complete census in 1980.
Sscond, there ls the more sericus coneern for tardiness
and deterioeration in.the quality of the Saekgraund data

required by current technlgues. In recent years, usdally

_relliable data series have been more dif”lcult to obtain

“and have contained mare obvious problems of comparability o

than previously. Unless checked, this may_fesult in
abandonment or rather serious favlgiané in current esti-
matian technlques. Otherwise, baéh the estimates and the
programs upon which they are based may suffer from 3 lack of

timeliness, and significant and inappropriate shifts in

pattern may scsur. Efforts are being made both through

[l

the ~F5CP agencies and by direct contact between the Census
Bureau and the original data sources to lmprove both the

an Interim

[

timing and quality of the information. &

s

may be

sxtimated.

o
ST
~
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Third, the application of estimates and prajgeﬁignﬁ to
astablish population ﬁh:gghha;da_faé program qual;flcatiﬂn
‘should be Egaxamiﬂeii Although hoth estimates ahd pfajags
.Eiéﬂi ¢ontain some measure of é:réf,_mﬂst areas penetrats
population threshholds (e.g., LDO,D%b populatien for
Comprehensive Empinymgﬁﬁ énd TféinlﬁgVAsﬁ prime sponseor
status) while showing -a quite definits papuiaﬁicﬁ.grﬁwﬁh

or decline trend. The margin of axpected error Lnvelved

Le ]

in the population figures should serve only to advance o
pﬁstéana tﬁg eligibi;ityvaz disqualification date by a
fga; or so. There are some areas, hawever, that haverp
around tha threahhoeld level, eycling just abnvégar belaw
the critical lsvel in successive years. Vclga:ly, the
snconditisnal use of the population flgures is hazardaus

in such cases.

AFuurfh, the underlying philosophy guidi~q projections,
the progsdures for develaping the projections, aﬁd their
fnterpretation must bé altered, - For years both population
rasearchers and the users of thelr analyses were absorbed
in the Lasue of accuracy. The rgcnfd of projections work
has not been gsrticglariy‘favarablg in correctly ant;:ipaﬁiﬂg
ryture population levels. It iz iln some s&nse, however,
che intent of projections to pe inagcurate. For example,
ﬁhére are Eﬁﬂ competing reactions to p:cdgsﬁians;ﬁhe first

T . . ,
emphasizing the need to plan for the anticipated patterns
B 5

\

O
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of change, but the sacond an expression of alarm,-with

corresponding actions Instituted to aveld projected-

‘unfavorable conditieons. Seelal and economic planning has

pgagrgaaédrta a polnt at which Lntggfatéd demographic and
econemic modeling should be viewedand applied as a planning
tool for setting target public policies and expenditures ’
rather than as a mezns permitting unconditional statements

of things te come. Thls approach might also make the results

more attractive for use Iln the allocation of funds 'ln the

interinm.

Fiﬁaily;itha ggéblém af Q}dgéumsﬂted aliens that has
arisen Lﬁigazlis; testimony and Select Committae delibéra-
tions 13 a factor for local area work alsao, in faet,
pggﬁap; @n%g so than at other levels of geography. Thase
a:é the types of arsas where program allecations are based
rather di;Ethy upon population for soms }r@gzam;; and
each pgréaﬁ representi added benefits ranging 7rom Federal
Ceneral Revenue Sharing to the determination of local
‘sheriff's salarles and the number of liquor stores allowable.

<
L)
-~
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Currently, legal immigrants are alletted to the iﬁéﬂﬁ;@ﬂ
stated tg ﬁh? Immigratinn ang Haturalization Service (INS)
as the meig:aﬁt‘g lntended place of residence at the time of entry and
are sﬁ@sgqu=ﬁﬁiy treaﬁed in later years by the estimating systems as
any other resident (i.e., exposed to Eﬁg pgs;ibiliﬁ§ of
births, deaths, and further migration). Undocumented

aliens are 1§n red in the estimatlion and projections work

o

even at the national level due to the lack of filrm esti-

mates. There is a similar absence of information concerning

1igratlon. None*heless, there appear to be only two efforts

pléﬁngd oF under way to increase the undocumented aliens
information base; (1) the INS housshold survey, and (2) a
joint INS-Census Bureau énalysis of characteristics for apprehended undocu-
mented allens. Although Lt Ls doubtful.that either study
will sepve as the final deflnltive plece on estimating

undocumented allens for local areas, they are atjleast

* afferts in the right direction. The role of local or State

fsaearchgrz 15 unelear on this issue, and it is not entirely
evlident that the problems are solvable from any combination
aof perspect;vgé ahd approaches, but-an overall resgach
strategy for preparing eredible and defensible subnational
estimates of emigration and undocumented lmmigfatian is
badly needed. Any asslstance avallable from State and local
-researchers concerning these issues, I can promise, would

be received warmly.

D610
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in order to deliver services at present and eo plan fo
services in the future, state and local govermments a

‘form and relisble demographic data. Needless to say, a profusion of data is

available from the decennial census of population and houaing, bu: these data becone

sllowing census approaches. Thc introduction
1985 will be of some help in this

of the mid-decade or qui r in

:ess:di but the preeise EDlE that the mid-decade census will play in meeting
the demographic data needs of state and loeal governments will depend upon *
decisions concerning content and extent of coverage of this cenaus, which ia

expected to be more limited in mcope t than the decenslal cengua._.

Information on the current_and prospective size, chacacteriatics, and

demographic behavior of their constituents are needed by state and local governments.

;gEqFféﬁE espimares of total populacion size for states arc prepared on an
annual basis by the U.5. Bureau of the Ecnaus. Using a proven and uniferm
1:)

methodology for all states, the Bureau 1s able to pruvid timely and accurate

\H

estimates of the total population of each state and the pistrice of Columbi

This is a data need which is being adequa ately met and should be cont inued.
tuso

At the substate level, thera are soes of current population escimites
produced for countles and county squivalet,. 3 by the Census Bureau. These are

produced in cooperatien with participating state-designated agencles, the
d

for data input and mg:h@du:ngy;l The choles neth ts the resule of

rigorous teating of these hods agalnat the resulcs of the 1970 census ol

significant means o permlt states to play a cruclal rele in
meeting thelr own demographic data needs. The imporeance of current eatimates

of total populacion at the county level=-for rovenue disteibutlon, assessing

ch anges in demographle behavier, and the like--should be unquestioned. Yet,

ompared with ~ther federal-state cooperative statiatical programs (aueh asg
15

¢ foree, unemployment, vital statistlcs, and nus

ous athers?, the FSCE

is given short shrift im that no federal assistance {n the form of funds ar

O
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moreaver, county dand county equivilent Facl

satimates of their populations. The FSCP prograd, howvever, is
operate at the sub-county lev
atl r te meet the needs of the revenug

=

atimates ate produced too lare In the

sharing progran. This siruation 2 tes necdless duplieacfon and confusion,

a5 there arec now two current estimates of the population for each county iIn

lensun, and

zd wholly or im partt by, the B
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theee do not pregently exist uniform and reliable proe

at the county level
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seallation deperds not on eatima

ing for programs such as witer and sewer i
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6f curvent populatlon but on projectlona of future populitiy All ar ne
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projectiong at the county lew

‘ all states pr e at least one 50t o i
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role in the develapment and

The Bureau of the Census has played o Leadd

rarint s 1t the state and local”

the publicatio

o
actlvitles 1o underscered by the tecent ent.blistment of an estimites

unie within ebe Population Divialon af the census.t?  In conlunetion with this

commitment, n £ank furce of Ff haz heon foomed to evaluate

af providlag currant ¢

s el doemegr

new able

el. As an outgrowth of ehis activicy tb L dhirphy Inatitute ls

in{a

by rave for Vi

af pupulatlon by bresd ape uroud

to produce ssrimate

toved fn estimating testal

logous to phase v

ioedllties,!! uaing

ibla marging =f error. Unfortun y vonntraines

3o of

ag have thus it presluded rhe exte

though local areas bave frequently

o 1 ikely that osnitorm,

hiwirver, it s

af demagraphic characeeristies at the subs

in the natlon, poxzibly through

1 ko produ

the FSCF. A great deal of work oeeds to be dune on cvaluatlng aleernative

appreaches to this problem, The Burcau af the Ceasus, for ex

ofF Institute.

under eontract fo the Hatlenal an

peoduced sne sek of o
Similar

nig

5,12 Gwecher this approach

efforts have been undertaken in

slon=hased vatimare

produces supnrier results to th

tRIN

ar ather techalques 18 ope quoentlon wnich pesds o bie oldres

£ deal of data which could be waployed § bo feloping

A gt

aln,

RIS

{9, present in various af admlnisatrat

Y . : L
cffort ls eyplfied by the develapment, at thie

recardd merhed,

cdnlarrative resord

Anatpurs

Sem drlvers’

i el une by

bueen developed by the
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and use y method or set

Matrhads for the projection of demographis tles have been Lo

elal lssue for any

projection, be it only total pepu vt a complete age-race-gex discributien,

ming that the arithmetis

iz the

is done correctly, any prajectien must bhe eorrect in a narrow mathemitlcal

senpe. Making apprepriate assumptions about demographle behavler has,
howevar, been  roven extremely Jiffdcult in the past, and nttempts to explaln
and predict demographic behavier have buen the focus of mueh of the resecareh
spensored by the Center for Fopulation Researeh of the Natlpnal Instltute of
Child Haealch

. . . ‘e !
At the nasional level, fertility la by Far the most velatile and difficule

rojection serle: Far thils

fnap

are cugtomarily mude and alternaclve
atlenal ievet, however, fercilley
and migratien are both extre £

poepulation and in the demographic chataeterlist
a

ts, #3 fereilley catas have declined preclpltously, mlgration hag been

g

Blaying a larger and larger role in explalning Interstate and lntereounty
viy - stien la population growth rates and changes fn composicion.,  Yet realistle

ble fo treat ot by standard

prajections of migration are

graphis technalgui such as cohert-companunt and the like. Tt 1s here that

further development ol eco

amle—depaprapnic luteractive sodels 1y wrgently
i

that much wigratlon actliviey

nosded,  The, basle appraach

\ ecenomical ly mat lvated (other migrarion-—for

military service--can be dealt with separately, a

tions of employment (laber demand) ean hu linked with projections of indigenaus

Jlabar sup; 'y (from eonventla il demopraphle models) o produce faduced migra-

autlined heee 10 arimarily

tilen flows. Unfortunately, beeausie the appr

attainable for those countiuvs whieh exist as part of a lat

Tn any event, bacause migeation is heavily ape-depe TN T3 E i

solegtive migration will have implicatf{ons for future (ertility belavior .n
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the arean of origin and destination,’® the development of models

iinking the economlc and demﬁg:aphié sectors 1r erucial for projections of

both total populaticn and the demogeaphle- characterlatics of these populations,

semographic Behavior

By demographle behavier we raier Lo these degogeaphic events about

which individuals make or eould make coascious decislons. Fertilley and

aigration would cevtainly fall under this rubrie, and conalderations reg
tng thode variakles have bren disriased praviously, “arilables that come into

5 household Fopmatlon and famtors which lufluunes the

Since 1970 the unum craed 1 apldly s=hy 17 pevoent as

¢ o the number uf persons

+f Match 1977 (versus b

LT

per honsehe'd has fecliped by nlne per

the papulation, & @ . ! marviage, oo

the expinded veraler o the

W

stien, Thiton

and sex f head, Tamily size, number af de anmil the

chang

the number and typo of howsing units required as well as the locatien af thesae

uplts within the state or lecality Ls Hiely alse

are nesded not only to assess the curreat situatlon but 4
necds .
Data at the loz

births and deaths are read

the Natlonal Center for He

ipput for estimating number, size, and chmposition of houscholds

level. Other needed dana may be av.L1;§1E throuph the esllectien and analysis

ng unlt construction data. Saehy datd are ant oniformly avatlable in 11

nengram Lnlelated in. Virginia yaar could concelvably

the virglnila Houalmg Dat. Bank, 1z atCachad as Appendix

the monathiy

prapran 1s foily operational, (& witl bewome gonslble o Jeter

s of unit fatnple famlly,

s Tewsl, by 1)

change in housling stock, at the cous

1
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duplex, multi-unit) and by {ntended tenure status. Farthermore, the baule
t £ ia now the certlficate of oceupaney, so that tne upward hinees
inhereat ia the reparting of building pernits {Ehae 1a, authatizations 0

pegiln conrtruct lon) . largely ellminated.

eimatue

The basic working hypethesis in utillzing these hou
hat th

diafa L

*ocadsurbible

a i

rausahold gharacteristies state

?glﬂ;i@nghip between numbar a{h't=re of units and the numhaer auo @ cae of

uzeholds. At the simplest lev one mlght ar that rul

Inercasea In the number of unlrs in multi-nnle struetures wirii bl

relatively large increages in the number of amaller Families (ncluding childless

i house=

ﬁGHpiE?)i an well as in the aumber of pe leary lndividuals {onu=ji £o

d on thils bypeth 5 would then be v ompled with

holds). Results of work

detatiled a fprr!fl« fertiiicy, mortallty, marciagy, and Jluann szl

v dezeail of the estimite: The 1«|Ltnr step would

charaveeristies

at the loeal level, as discusae! proviminly.

v of el s

operiatlonslfze « wh o proyre regifres the whe ol searre Tod

which are ast availabt mny apeneles working In thin arei.

2, this paper Dlentifles thr aurts ui demopraphic

in a very hroad &

data required at the state and local Jeveln ononooireert amd prospective basls,

The peeds for Eheeis daka are bty mob te varylog deg Ciirient
of eotal pepulari. - at the state Teval are well supplled; current of
alrormative

erbimites are produced for Ehe Same year, project tunt of topil poapnlation at the

plication exl:s projections

fviely supplled,

staes level are odz

seense ol being

guppl bed 10

tatal papulation gt the snhslate Lovel aw

anlform and Interaslly consi-cont.

level are

r demotaphile characterfstien at the state

Curronk

sheuld B cneouraged to

presently well supplled, and the Bureau of the Cen

currepnt vonsistene

Cantluie tis wurh wn atate-level estimates of rivial » e

g out desopraphic characteriseten at the substate fewel

eonnintent projections of demogFaphb chirarberiscios ot both L

substate leveis are ot nupplivd,  FEven whers d Faphic char

supplied. vheres 1s canaiderable aeedl for preater deill that 1% corrently
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avallable, in terma both of eatimates ani profection

timates of demographie behavier leading te changes in the distribition of

avallable at the

popul atlon, household slze, and compouitlon are nov bevoming
id

seate and legal lewe .  First should be cont lntied support for the sapjolog entl=

mates and projections prog at ehe Bureau of the Census, aloag with woame

of eliminating the duplication of effort In current tlmates av the vounty

and curpent projectlons at ethe state level.  Sueco hotild be support for

in FSCP und pousslbly others te permalt themito develop and teo

sud varlants of methods thae would not enly preduce. relld il ol
f

imates amd projections fof thele states, but weold als

sEat

sferahlility eo othor

Suel support aiphit bnclude fumds

s wleh a primarlly adolofsteatlve Dmeston oo provide

Addd

fomil =

pport woeald help=

ful to faclilrate annual meotings of partleipants dnosach oo cvandesd ©regrane by

L

sichanye rew ideas and approar’.os At the preseat time any canch

be fund by todividual apencies, sineg no other funding aviillable, and this
lark - sl The upat Tk ot [RNTIISIE
of State el Population Assoclitien uf Amerlea Ly

comnlttes statud and the evntlaued stranp nterest in state .nd loesal Jdemegraphle

Lum

fn the Southern Beplopal Demopraphic Groep sigeest that those

arganizatiens might nerve as yehlvlos for o Cetinps.  Fiaally, continued

support of sponsored demog e, partieularly fhn

eral Lipw

to understand the duet

CGenter for Population Resecarch, in v lian

of damogt e behavler.  An locreased emphasis oo the applivability of thedse

sindings to the proclem of estlmating and projecting & vl charaeterintles

Tevel wopld alae s to be fnoerder.

of populatlon at the seate
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cennua dats s obviously out=of-date by the middle of the decade at least;
the O-40 Heports, although more current, are wislending for thres reasons.

First, many logalitiesn do not file the report or do %o Lnecomplat: "7,
sanond, the reporting of bullding pormit ay b nmisle g if ot
information of actlons impacting af the nur\hm of pureit applications iz
not alse consldered. For instance. creen th ser that there will
be a "run” on the lesal building offi ir A 1Dca1;t{
even conslders new zoning policies or 2 gl 1
affecting lot aize, density and other 1 A ruls ny ¢ he
housing units propozed under these cf & are never actually con-
structed. Third, bullding permits i : val number of
prrsens who may os2cupy a building. nds, such as
the diminishing size of households, therrfnru ed in the
building permit reporta.

Tde! than both the public and private t
know, not only how many houslng un;!,a being planned, but al
many are actually bulld, Bow many eould b ha {1, wheth
scecupants own or rent the uni the unlts A aly for
secupancy and whathor theie unity .ire newly bullt strustur
building:s convarted from othé ddit"ﬂ, it woul’
wrow how many “ousinyg unin
ﬁabllu funer . Finally, .t vould he

liks

s

UgeT,

Lo tE AR wowaZaks e

AL

e hausing Aata hank, newls fraatsd by £
Howsing and ghs loe hy Lnstit o of Ll in
an attempt to n=et all vhese needs. 1o the remail : paper, the
structura of the data bank and the way it gan be u raviewed.

The problems encountfre ' in es
‘ways these were overcom: will
utility of the data after the

The cornerstone of the housing data bank is Form 1-B (see Appendix
1}, Thr menthly © -+ made by the building al in each of the 95
Eguntlﬁﬁ anel 4L ind ndent citiss *n the Commonwealth. In addition,
though this ha not
igning Fomm ‘—B hi
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