


PREFACE 

This report of the Upper Midwest Economic Study's urban research program 
describes land development problems and related local actions in fourteen 
Upper Midwest urban areas during the period of post-war growth and change. 
The study's findings suggest keys to more orderly future urban development 
which may be of use to many cities in the region. 

UMES urban planning research is being done under contract by the Twin 
Cities Metropolitan Planning Commission. A special urban research staff has 
been formed for this purpose under the direction of Dr. John R. Borchert. 

The UMES research program is financed by grants from the Ford Foundation, 
the Upper Midwest Research and Development Council, the Hill Family 
Foundation, and the Committee for Economic Development. The program has 
two major purposes: (1) to provide information of aid for regional develop
ment programs by the Upper Midwest Council and others, and (2) to advance 
regional economic analysis. 

The opinions expressed in this report are those of the authors. This 
report is not intended ~o represent the opinions of any of the groups 
sponsoring the UMES. The materials contained herein are preliminary and 
subject to revision on the basis of further research and comments received. 
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SUMMARY 

Goals in Urban Development 

More orderly urban development is a goal of many community leaders in the 
Upper Midwest and throughout the nation. Two major arguments advanced are 
l ong.-run economy and the desirability of a physically sound and attractive 
community which will command the interest of outsiders, merit the pride of 
residents, and enhance the culture of all whom the community serves. 

If progress toward this goal is to be quickened, two questions must be 
answered. "What are the specific problems?" and, "What are the keys to 
better performance?" This report provides answers to those questions. The 
answers are assembled from case sfudies in 14 Upper Midwest cities. To many 
readers throughout the region, the experiences of these communities will 
suggest similar cases in other localities. And the knowledge gained may be 
usable in many cities. 

Growth, Problems, and Action 

Growth in the 14 cities has been strongly channeled by terrain, river, and 
rail barriers, and along major streets and highways. It has been characterized 
by strong persistence of established trends. For example, development in most 
of the cities has proceeded mainly in one or two directions from the point of 
initial settlement. Areas of scattered and incomplete development have been 
slow to fill in. Above all, growth has been sporadic through time, with many 
alternations between active and quiet periods. 

In this complex and fitful growth process, many problems have arisen. This 
study is focused on a specific group of problems: those connected with develop
ing land and extending streets ~d utilities to serve the developed areas--the , . 
problems associated with the physical building and rebuilding of the city. 

The observed problems were most often related to streets and commercial 
areas. Less often they involved sewer and water utilities, public buildings, 
residential development, industrial development, parks, and schools. Most of 
the difficulties may be traced back either to postponement or neglect of main
tenance and replacement, or to the development of new facilities and areas with
out a comprehensive community plan. Sometimes the plan existed but was ignored 
or violated. 
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Community response to the problems was most frequently associated with 
residential development, extension of utilities, public buildings, and street 
improvements. Sometimes the action aimed at rebuilding or catching up after 
periods of neglect. In other instances, it insured that the builders of new 
structures and facilities--public and private--did not act in ignorance or disre
gard of other vitally concerned parts of the community. 

Different groups have concentrated on certain problems and ignored others. 
For example, municipal government has tended to neglect problems in the down
town area. Business leadership has frequently neglected residential and park 
development problems. Yet, both aspects of community growth are of vital 
concern to both groups. 

The Essential Conditions for Orderly Change 

Much individuality exists among the cities, but certain common threads run 
through the experiences of all. 

First, one or both of two conditions were observed with every problem: 

1. Those who decided what and where to build lacked essential and 
available knowledge. In some cases, this was special local knowledge--the 
plans and concerns of related enterprises and neighbors in the community. In .,. 
other cases, it was technical knowledge of development costs or of principles 
and teclmiques used widely in American cities to promote orderly development. 

2. The public lacked essential knowledge which also existed. This was 
partly technical information needed by specific groups or neighborhoods. It 
was partly general knowledge of the city's changing population, geographical 
layout, and economy. Citizens' failure to intellectually grasp their community 
put a drag on leadership and action. 

Likewise, positive action on a community development problem was ac
companied by certain conditions: 

1. There was an effective exchangE? of special local knowledge through 
some common "clearing house" , in which all of the facts about current and 
planned land developments were brought together and made available. The 
most effective clearing houses were the active, official planning commissions. 

2. There was professional help to provide technical knowledge of community . 
growth trends and projections, subdivision designs, zoning, renewal, or other 
vital topics. 
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3. The public had the pertinent technical facts and general knowledge. This 
was accomplished through intensive temporary adult education problems by 
service clubs, local press and broadcasters, city officials, or planning con
sultants. 

Without one of these three ingredients, action fell short. But with all 
three, more orderly community development was achieved. 

Keys to Better Performance 

The experiences of these cities suggest a basic community policy: assure 
the continuous presence of the three observed essential conditions for positive 
actions and orderly development. The concluding section of the report 
emphasizes four steps toward this objective: 

1. Maintain an active planning commission which is an official arm of 
the elected local government. The normal operation of the commission brings 
together all of the people who are engaged in building and rebuilding the city 
at any given time and necessitates the exchange of special local knowledge 
among· them. 

2. Provide a staff for the commission. This assures a source of technical 
information. In most cities over 15,000 the staff can be provided locally. 
Smaller places could draw upon private consultants or upon the staff of a 
regional center serving a number of neighboring communities. The center might 
be operated by a regional association of cities and villages or serviced by the 
state municipal league, the land -grant college or the state government. 

3. Conduct a program of adult education. Provide a continuing flow of 
general knowledge, as well as specific technical information to the public. 
Both the precedent and the organizational framework exist in the various 
extension services of the land-grant colleges. 
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4. Help the social education program in the schools to increase practical 
understanding of urban communities. 

These steps are long-term approaches toward orderly urban development. 
They are neither quick nor dramatic. They are basic. Observation indicates 
that they will produce results and establish organizations and traditions which 
can endure and help in the solution of new problems that will arise in the future. 
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THE WHY AND HOW OF COMMUNITY PLANNING 

1. INTRODUCTION 

THE NEED FOR PLANNING & THE CITIES STUDIED 

This is a study of the major changes in land use, development problems, 
plans, and actions since World War II in 14 Upper Midwest urban areas. The 
objective is to use the experiences of these cities as a guide toward more 
effective community planning. 

Planning community development is not new in the Upper Midwest or in any 
other part of the nation. In the words of D. P . Fabrick, until recently chairman 
of the Montana Planning Board, planning is simply " ... practical preparedness ... 
as old as business ... as old as success. "1 In many Upper Midwest cities, 
official planning bodies have been formed to improve the planning process. 2 
There has always been some kind of planning in virtually every community. An 
urban are a is built by many people. Those who finance and build the community 
also plan their actions. The plans range from the · hasty and crude to the carejul 
and sophisticated. 

The task of intelligent preparation for the future has become more difficult 
because of the increasing speed of change and the growing size and complexity 
of urban areas. As a result, there is a growing nation-wide concern among 
business and civic leaders for more orderly community development. This 
concern is illustrated by the work of such private organizations as the Committee 
for Economic Development, the Urban Land Institute, and the United States 
Chamber of Commerce, 3 as well as many government agencies. The national 
Chamber of Commerce has sponsored community development action programs 
on a pilot basis in five American cities, one of which, Rapid City, South 
Dakota, is in the Upper Midwest. Following the pilot stage, similar programs 
are now being established in a number of other Upper Midwest cities. Among 
these are Sioux Falls and Aberdeen, South Dakota; Fargo, Bismarck, Williston, 
and Minot, North Dakota; Kalispell, Butte, and Billings, Montana; and a growing 
list of additional cities. 

1 . Proceedi ngs of the Second Montana Planning Institute , Mi ssoula: Montana State University, December 1960, page 33. 

2. Jo hn R. Borchert , The Urbanization of the Upper M1dwest , 1930 - 1960 , Mmneapolis : Upper M1dwest Econom1c St udy (Urban Repo t N b 2) 1963 
pages 41 - 45. r urn er • 

3 . For particularly s ignificant illustrations see the following reports: 
*Commit tee for Econom1c Deve lopment (New York) : " Guiding Metropoli tan Growth , " 1960 . 
:ur~an Land I ns t i t ute {Washingt on): Urban L.and (Monthly publication), Tec hni cal Bu lle ti ns , Research Monographs , and Community Pane l Studies . 
~ nited States Cham be~. ~~ Commerce (Washlngt on): Community Deve lopment Series, 1960, These are pa mph le t s on " Balanced Community Deve lo ment .. 
·Community Analysis , Comprehens ive P lanning," " Planning Urban Renewal Project s, " " Moderniz i ng Local Government ""Fi i C p ' 

Development , " and "Community Leadership . " ' nanc ng ommun i t y 

1 



There is little doubt that this interest in more orderly development will 
continue to grow and spread. Nor is there any doubt that rapid urbanization will 
continue in the Upper Midwest. Many of the region's urban communities will 
continue to grow rapidly in size and complexity. All will continue to age. The 
difficulty of orderly development will persist and, in many places, increase. 
Meanwhile, the need will grow as competing communities throughout the country 
work to correct existing disorder and to guide future change. 

Let's look at s orne typical Upper Midwest cities to see if their recent prepa
rations for growth and change provide keys to better performance throughout the 
region. 

The urban areas covered by this study range in population from 10, 000 to 
approximately 79,000 (Table, page 3). They are distributed widely over the 
region, from Upper Michigan to western Montana (Figure 1). All are diversi
fied trade and service centers. 4 Each has, in addition, some major special 
function--iron ore transport, air base, industry, educational institution--that 
serves a regional or national market. Thus, they are similar in function to 
many of the medium-size and small cities of the Upper Midwest. 

Plans or actions are likely to be a response to growth or obsolescence. 
Hence, the cities chosen either had exceptionally large growth or lack of growth. 
Rochester, Minnesota and the nine selected centers farther west were mainly 
in the "very-fast-growth-rate" class between 1950 and 1960. Marquette, 
Michigan, entered the "fast-growth-rate" class as a result of a population 
spurt late in the decade. The other three centers were in the "moderate," "slow" 
and "decline" categories. 

Findings are based on detailed mapping of the post-war growth of these cities 
and interviews with representatives of most of those who are responsible for the 
plans and actions which build the city. The nature of the data collection is 
described in Appendix 1. 

4. All are either "comp lete shopping" or "wholesale -retail" centers in the hierarchy of trade centers of the region. See the Urbani zation of the Upper 
Midwest , 1930- 1960 , page 1 2. 
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URBAN AREAS INCLUDED IN CASE STUDIES: SIZE AND RECENT GROWTH 

Urban Area 1950-1960 Growth Rate Urban Area Popu-
Population Growth of Class lation Outside 

1960 Number Population (Regional and Central City 
(Thousands) (Per Cent) U.S. Norms) 19 6 0 (Per Cent) 

Ashland, Wis. 10.8 -6 Decline 6.5 
Billings, Mont. 57.5 42 Very Fast 8.0 
Escanaba, Mich. 19.4 11 Moderate 20.8 
Fargo-Moorhead 78.4 33 Very Fast 11. 2 

Fargo, N.D. 52.4 25 Fast 10.9 
Moorhead, Minn. 26 . 0 55 Very Fast 11.9 

Grand Forks, N.D. 35.1 30 Very Fast 2.0 
Great Falls, Mont. 64.1 46 Very Fast 13.6 
Marquette, Mich. 23.4 26 Fast 15.4 
Minot, N.D. 33.1 47 Very Fast 7.6 
Missoula, Mont. 37.2 25 ' Fast 17.2 
Rapid City, S.D. 44.5 69 Very Fast 4.7 
Rochester, Minn. 50.3 so Very Fast 19.1 
St. Cloud, Minn. 48.0 24 Fast 21.0 
Sioux Falls, S.D. 71.3 27 Fast 8.0 
Winona, Minn. 29.6 4 Slow 15.9 

FIGURE 1. 

LOCATION AND GROWTH OF FOURTEEN URBAN CENTERS, 1950-1960 

Gra nd Forks 

1 
St. Cloud 

I =1 0% Growth 
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2. HOW DO CITIES GROW? 

F~gures 2 through 15 show the major features of physical growth in these 14 
cities since 1950. The maps also indicate the wide variety of terrain and older 
built-up areas which formed the pre-conditions of recent growth. The graphs 
suggest the year-to-year variation in the size -and location of new additions. 

LEGEND FOR FIGURES 2-15 
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FIGURE 5. 

MARQUETTE, MICH. 
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FIGURE 11. 

c 
~ 
j 

FIGURE 10. 

SIOUX FALLS, S. DAK. 
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FIGURE 14. 

BILLINGS, MONT. 

FIGURE 15. 

MISSOULA, MONT. 

NOTE: Data on building pe rmits and ci ty ex penditures for Billings and Missoula a re inco mple te and not com parable wlth data from the o ther 
c ities. The re fore the maps s how on ly a pcJ rt of the non - residential deve lopme nt; and gra ph s s howi ng year - by - year growth a re missing . . 
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THE PRE-CONDITIONS 

1. Attractive Physical Sites. Although these cities are in various parts of the 
region, almost all have a number of the physical attractions of this part of the 
United States. Each was settled either beside a relatively large stream or 
along the Great Lakes shore. ln half of the cities the river side or lakeside plain 
on which early development occurred is bordered by bluffs, escarpments, or 
mountain ridges. In most of those cases, city growth has extended to the up
lands. Thus, there are inherent opportunities for vistas, panoramas, and 
natural open spaces in the design of the city. Moreover, many of these initial 
sites also hold interest and significance in the economic or natural history of 
the area. Some were critically important points in the pioneer transportation 
network of river, rail, and wagon routes. Others were important water-power 
sites for pioneer grain mills or wood-working industries. These sites often have 
exposures of unusual bedrock formations or exceptionally well-developed 
topographic features which have played an important role in the settlement of 
a wide surrounding region. As a result, the sites offer numerous opportunities 
for the development of scenic and intellectual attractions. 

2. The Rails--Lifeline and Noose. The development of 10 of these cities 
occurred at either a rail bridgehead or a Great Lakes railhead. In three others 
development took place where a rail route cuts through a gap in a major 
escarpment or mountain ridge. The main railway station and the neighboring .,. 
downtown district typically are located near these points of initial settlement. 
Railway lines entering and leaving this central area occupy all or most of the 
river or lake frontage in half the cities. In most of the other cities there are 
parks and other public improvements along the river or lake shores. It appears 
that railroad tracks, essential to growth, have also helped inhibit the use of 
natural attractions . 

3. Eccentric Growth. Early growth generally surrounded the business 
district and initial settlement. In 11 cities, however, the dominant direction of 
expansion was toward the area free of railway trackage and uninterrupted by 
terrain barriers. Trackage, bluffs, river, or lake inhibited growth in other 
directions. As a result, the central business district assumed an off-center 
location in the city and its position became more eccentric as the city grew. 

In six of these 11 cities, the central business district lay within, though at 
one edge, of the favored area of growth. In the others, access to downtown was 
impeded by a railway belt, a river, or both. This created increasing opportunities 
for the development of outlying shopping and service centers in the favored 
direction of growth as the urban areas increased in size. Partial separation of 
downtown from the ma jor growth area is illustrated at Missoula, Minot, and 
Grand Forks. 
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4. Scatter. A large amount of scattered development with extensive tracts 
of partially platted and incompletely developed land has occurred since the 1920s 
and the beginning of widespread use of the automobile. 

DEVELOPMENT SINCE 1950 

1. Lower Density. Platted areas of these cities have increased greatly 
since 1950. This is a result of population increase and a consequence of 
increased lot sizes. The number of houses per acre in a typical subdivision 
decreased about one-third. Several of the cities expanded their settled areas by 
roughly two-thirds, while their populations grew one-third to one-half. If all 
factors had remained the same, this lowering density alone would have increased 
the per-household cost of streets, sewer and water installations. In addition, 
however, there has also been more scattered and incomplete development since 
1950. 

2. Persistence of Past Trends. Early directions of major g:rowth have per
sisted. The areas of solid new development and fill-in. tended to follow level 
land in the long-favored directions of growth. New areas of solid development 
seldom appeared on the far side (from downtown) of rail, river, or topographic 
barriers. As a result, downtown locations became increasingly off-center. 

Most pre-1950 scattered development has also persisted. Most of these 
areas are legacies from the 1920s and 1930s--a period of heavy land speculation 
and frequent over-platting, followed by slow building activity. Although there 
was some fill in of these areas, most remained less than half-developed. 
Meanwhile, new development went to other land, in some cases farther from 
schools, business and existing facilities. This failure of residential scatter 
areas to fill-in usually has resulted from two "blighting" effects: isolated, 
older structures, and the difficulty of subsequently replatting an area for more 
modern development once its ownership has been parceled among many holders 
of small lots o While common in the 1920s 1 over-platting was not confined to 
that period. A 1958 study of the Billings• area showed enough vacant lots--most 
of them platted af~er 194 5--t~ccommodate single-family housing for 40,000 
people. Even if the city's post-war growth rate had continued unabated, there 
were enough lots to meet the demand for two decades, if they were in the right 
locations . 5 

Most new commercial building has been in the established downtown areas 
or along major thoroughfares in outlying districts. Large, planned, integrated 
shopping-service-office-center developments have been rare exceptions. In
dustrial building has adhered largely to areas which combine trackage and ready 
access to a major highway with little new development in the historic riverside 
or lakeside trackage areas. 

s. See Master Plan for Billlnqa, Montana, Ron Thompson Associates, ·Billings, 1958, page 32. 
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3. Sporadic Growth. Figures 2 through 15 show the great year-to-year 
variation in growth rates in these cities. It is common for the amount of 
physical expansion to halve or double from one year to the next. These changes 
result from the interaction of many economic forces. Local deviations from 
national trends are large and often in the opposite direction. In one-third of 
the cases shown in these graphs, local changes from one year to the next oppos
ed the direction of national changes. A striking feature of every map is the 
irregularity and complexity of the details of the recent development pattern. 

The patterns of these maps ano graphs are complex because they reflect the 
results of countless individual decisions in a free society. It is apparent that 
those who plan and build the city m.ust be both flexible and quick in their 
response to changing conditions. Each problem as it arises seems urgent and 
unusual, to be approached on its own terms. Once any structure is built, it 
stands a long time. The parts gradually merge into the whole and the multitude 
of individual cases add up to a city. So it is also nec::essary to have guiding 
principles and objectives for the development of the community as a whole. 

Figure 16. 

A narrow but effective 
barrier to urban growth-
river and state boundary. 
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3. PROBLEMS AND ACTIONS 

As a city grows or declines, important questions and issues arise over land 
development. Decisions concerning land development determine the future shape 
of the city. These decisions have sometimes had unfortunate results. Major 
facilities fail to serve the purpose for which they were built or harm the welfare 
of a substantial part of the community. Where this has happened, and local 
leaders said so, this study recorded the case as a 11 problem. 11 

Problems are grouped below under major types of land development or use: 
streets, sewer and water utilities, commercial areas, industrial and railroad 
areas, residential areas, parks and recreational areas, schools, and other 
public buildings and institutions. Figure 17 indicates the relative frequency 
of problems among each of these major land-use classes in 13 cities. The 
cities vary widely. There is only a weak tendency for the number of observed 
problems to increase as growth rate increases. Nor does the number of problems 
appear to be significantly related to variations in size, age, f~nction, income, 
or physical site of the cities. These factors are apparently offset by unmeasured 
differences in community organizations and traditions. 

When problems arose, active responses were not usually long in coming. 
The sources, specific aims, and methods varied widely. But in every case, the 
general objective was related to either the need for policies and programs or the 
need for wider diffusion and use of available information. Actions are described 
along with problems in the following pages. 
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FIGURE 17. 
Variation in frequency with which 

problems were observed among 
eight major land uses in 13 cities. 

Relative frequency of observations: 

• High 

IJ Moderate 

II Low 

D Slight 

STREETS AND TRAFFIC 

Problems 

1. Obsolescence of existing street facilities and layout. Street systems in 
several cities included large segments without paving, curb, gutter, or proper 
grades to handle storm run-off. In some cases this was because of prolonged 
deferral of necessary maintenance, in other cases failure to keep street improve
ment abreast of new growth. In one city a citizen survey followed by an 
engineering study for the city council found that 7 5 miles of streets --nearly 4 0 
per cent of the total--were in need of major improvement and modernization. 

Streets leading to the downtown districts from large sections of certain cities 
are built to traffic standards of the 1920s or 1930s. There is no designation of 
thoroughfares between major traffic-generating areas. Nor is there a long-range 
capital improvement program to assure that important traffic corridors eventually 
will be served by adequately designed arterial streets. Lines of movement to the 
central business district often are broken by rail and river barriers. There are 
instances where a section of an urban area containing 6, 000 to 10, 000 inhabit
ants is joined to the remainder of the city--including the downtown district--
by one or two streets which cross a river or rail barrier. Two of the three 
bridges, in one of these cases, were designed and built when the city was 
less than one-third its present size and traffic volume was less than one tent h of 
the present figure. Another city has a section containing more than 10, 000 
persons isolated by railway tracks which are eros sed in only one two-block 
section in 2. 5 miles. Real estate values on both sides of these barriers h.ave 
suffered from poor access between the two areas. 

2. Absence of a street plan relating future routes and construction to 
expected growth. In a number of cities uncoordinated planning of residential 
developments has gradually produced a maze of dead-end streets, pockets of 
inaccessable and undeveloped land, and whole neighborhoods without thorough
fares joining them to major business districts, high schools, or fire stations. 
This combination of conditions is commonly referred to as urban sprawl. Sprawl 
problems are being extended through continued piecemeal subdivision without a 
master street plan. 

Both residential and central business districts are congested by thousands of 
cars and trucks simply passing through. Many studies have demonstrated that 
this traffic moves more quickly and safely and is more efficiently served by local 
business if it follows a by-pass route. 

The study repeatedly encountered cases in which all of these common 
problems are being generated today in fringe suburban areas outside the 
boundaries of the central city through piecemeal subdivision, lack of a street 
and thoroughfare plan, and clustering of neighborhood or locally-oriented 
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business on through-traffic by-pass routes. Through lack of communications 
and cooperation between local government units, the experience of the past in 
the central city is not being transmitted and applied to present growth in many 
suburban areas. 

In some cities, local street development was found to be handicapped by 
restrictive state laws. One law, for example, sets the ceiling on the amo'Unt 
which a city may spend annually on streets at 1 per cent of total taxable 
assessed property values. The law regulates street expenditures, but there 
is, of course, no corresponding regulation of urban growth rate or use of 
automobiles--the factors which produce the need for streets. In post-war 
years of fast population growth and decreasing urban density, new street 
mileage and maintenance obligations temporarily grew faster than the tax rolls 
in some cities. As a result of short-term problems, essential operations 
demanded more money than the law permitted to be spent. Therefore, mainte
nance was deferred on part of the street system, deterioration increased, and 
subsequent repair costs went up. The ceiling may look reasonable when it is 
compared with average nation-wide rates of municipal spending for street 
maintenance, but conditions are seldom average in a particular city at a given 
time. 
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Figure 18. 

1 9 56 view of a large area 
of orderly, rapid re si
dential growth which 
occurred in the early 
1950s. "A" indicates 
section generally built 
up in 193 7 (Figure 19) . 
"B" indicates area in 
which a regular street 
system and new develop
ments have covered land 
which was open and un
platted in 1937. "C" 
indicates commercial 
strip development. 

Actions 

1. Capital improvement project. One Upper Midwest city attracted national 
attention with its response to the need for street improvements. The city had 
been growing rapidly and was subject to a state restriction on street expenditures. 
Deferred maintenance had left streets in poor condition, especially in the older 
section. Financing the necessary program could be carried out only through 
formation of special improvement districts, in which the fronting property 
holders would obligate themselves to pay the costs by special assessments. 
The need was so extensive that it reached far beyond the boundaries of any 
one block or neighborhood --the normal framework for organizing a local 
improvement district of this type. 

A service club undertook to organize the project. Members conducted a 
survey to determine those areas in which improvement appeared to be necessary. 
Members of the club obtained approximate cost estimates and outlined the 
boundaries of the proposed improvement district. Armed with preliminary cost 
estimates, street ma ps, and petitions, they contacted property owners through
out the area. The result was coordinated, responsible action from citizens of 
a wide area, based upon pertinent information. The city council accepted the 
petitions and ordered the necessary engineering survey and planning work. 
Details of fina ncing were carried out by the city, and the work was completed. 

Figure 19. 

Same area shown in 
Figure 18, photo
graphed in 1937. 
Open areas are identi
fied in Figure 1 8 . 
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It is very important to note that there was already a tradition of community 
action in planning. Of course, this tradition is an accumulation of individual 
actions. The city had a physical development plan prepared professionally 
in 1918, eleven years ~efore the Legislature first enacted planning enabling 
legislation. The city's active planning commission and its planning and zoning 
program date from 1934. Within the four years preceding the service clubs' 
paving project, a precedent had been set by a planning commission-sponsored 
repaving project in the downtown area. The way for the larger city-wide paving 
project had been cleared by the city's installation of an extensive storm sewer 
system in the preceding two years. Community t radition plays a vital role in 
orderly development, and a t radition may be initiated by carefully planned action. 

The project required slightly more than two years from the initial action 
by the service club to the completion of paving and other construction. It 
has improved the physical condition and aided the flow of traffic in large 
parts of the city. The cost per front foot for similar improvements, in cons
tant dollars, rose more than one-third in six years following the project. 
Hence, money was saved by early action rather than delay. 

2. Controls. In another outstanding case, a city council acted to main
tain an orderly, unified street pattern throughout the entire urban area during a 
period of rapid expansion beyond the city limits. A previously unused state 
law permitted the city to require approval of all streets for location, alignment, 
grade, and other design characteristics, up to three miles beyond the city 
limits, if the city had a master street plan. The city council employed a staff 
planner and directed the preparation of a master street plan. The council 
subsequently adopted not only the street plan, but also a long-range street 
paving program and requirements for pavement, curb, gutters, and sidewalks 
in new subdivisions. The result is a street system in which the entire urban 
area takes pride. The city was not authorized by state law to carry out other 
types of subdivision controls or zoning in the surrounding unincorporated areas. 
The exercise of these powers was up to the townships. However, there was no 
one in the townships to determine needs and work out subdivision and zoning 
standards, because maximum salary for township officials was set by state law 
at $50 a year. As a result, S)Xfle well-designed streetnetworks are being 
rendered prematurely obsolete by uncoordinated non-residential development. 

CENTRAL BUSINESS DISTRICTS AND OUTLYING COMMERCIAL AREAS 

Problems 

1 • Obsolete buildings and inadequate parking in the downtown area. Upper 
floors of many three of four-story structures are vacant or us_ed for storage. 
These buildings comprise a complex which formerly provided retail, office, 
meeting, hotel, and apartment space at the heart of a large trade area. They 
have become obsolete because of the need for much more space--parking space 
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for automobiles; expanded dock space for trucking; grechly increased floor space 
in response to new standards of merchandising, display, hotel accommodations 
and housing; and most significant, simply in response to the growth of the 
community. For historical reasons the downtown complex almost always adjoins 
railroad tracks on one or two sides. So downtown often has suffered from the 
declining importance and lack of maintenance of property near the railway station 
and the tracks have generally inhibited expansion across them. 

2. Dispersal of major business and public buildings without a unified plan 
or goal. While obsolescence has been partly off-set by remodeling, land 
clearance for parking, and some new construction in the downtowns, the more 
common response has been dispersal of former downtown functions to other parts 
of the city (Figures 2 through 15). In certain cities, major shopping centers, 
clinics, and other offices have been located near the edge of the existing central 
business district but too far away to be an integral part of the existing downtown 
complex. As a result, one center is likely to suffer at the expense of the other. 
Convention, sports, and exhibition facilities, and government offices which were 
long a part of the downtown complex have been newly rebuilt in outlying areas of 
the city or dispersed piecemeal at the edges of the downtown district, sometimes 
in deteriorated areas. Dispersal has been encouraged in certain cities by local 
assessing policy which values downtown property higher in relation to market 
price than it values outlying commercial developments. Sharp rises in taxation 
were mentioned repeatedly as a hinderance to downtown maintenance or repair
and replacement. In other cases, dispersal has resulted apparently from lac"k. 
of community cooperation and forethought about community needs on the part of 
the city's leaders, and the consequent lack of a coordinated program of land 
acquisition. 

Each of these cities is the trade and service center for a large surrounding 
territory. The city provides shopping facilities, technical and professional 
services, government offices, large meeting places, entertainment and 
cultural activities which cannot be offered in smaller towns in the trade area. 

There are some who apparently are reluctant to recognize the unique role of 
the city in providing a center of amenity and cultural activity. One service 
group in a large regional" shopping city reported inability to get the cooperation 
of the downtown organizations in a project to place litter receptacles on the 
main street. Larger improvements were proportionately more difficult to push. 
More common, however, is the attitude that the city must provide the largest, 
most modern and effective possible array of business, professional, and 
technical services to its trade area. This is often augmented by the idea, 
expressed by a prominant Sioux Falls architect, 11 

••• that a city owes a debt or 
is responsible to its t rade territory for certain programs largely of the cultural 
and amusement type which are difficult to accomplish in a smaller town ... theatre, 
opera, concerts, athletic events, large public meetings, exhibits, and similar 
types of activity. 11 6 

6. From Gues t Editorial by Harold Spitznagel, in Greater Sioux F~lls, Sioux Falls C hamber of Commerce, Aprill960, pages. 
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Historically these services have been located downtown. They have formed 
a complex of mutually supporting, inter-related establishments and activities. 
The complex still includes the largest highest-valued privately-owned buildings 
in the city. 

The question is whether there is any community advantage in the main
tenance and strengthening of the integrated downtown in the automobile and 
air age. If the answer is "no" we can expect a continued selective thinning
out of the traditional downtown functions. This will be accompanied by land 
clearance, growing vacancy, replacement by lower value uses, or some comb
ination of those three courses in the old areas. If the answer is "yes" unified 
community-wide planning and action are needed. Some of the cities studied 
probably have already passed the point of no return to an integrated downtown 
center. Others are committed to an integrated center. Most are drifting. 

Problems arising from the lack of a unified plan were also observed in 
certain outlying commercial developments. For example, along one two-mile 
commercial strip perhaps 250, 000 square feet of new retail and office floor 
space have been built in the post-war period. The development includes a 
number of attractive and substantial commercial buildings. These buildings 
are set among older houses, many of which have been allowed to deteriorate 
because of the mixed land uses along the street. There is inadequate off
street parking, and most establishments with private parking areas have direct 
access to the street. The result is extreme congestion of the thorougfare. 
Parking spills into side streets, producing further congestion and a blighting 
effect on neighboring residential property. A similar investment in a large 
planned regional shopping and office center could have resulted in more 
attractive settings for the buildings, off-street parking space adequate for the 
present and future, retenti on of free traffic movement on the thoroughfare, 
avoidance of residential blight, greater convenience for patrons, and no 
reduction in tax base. Land was available for an integrated center . The 
policy and plan were lacking. 

Actions 

1. Planned improvement program. One city has pursued an exceptional 
program of downtown improvement. Following one of the recommendations 
accompanying a master plan produced shortly afte r World War II, the city 
engaged a resident professional planning director. He was a resident of the 
community and a member of the faculty of a college located in the city. 

Although he was employed on a part-time basis, he had the advantage of 
deep familiarity with local conditions, flexibility to adjust his work schedule to 
the irregular ebb and flow of problems, ability to use local problems as labora
tory studies in urban settlement research and design for his students--to the 
benefit of both the student and the city, and familiarity with a large amount of 
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essential technical information generally unknown to others in the city. Under 
these conditions, the planning commission became the focal point for thought
ful, though sometimes heated, discussion of problems and individual leadership 
from business, government, and professional people. 

An urban renewal agency was established, and it undertook and completed 
a program to clear a sizeable area of warehouses, trackage, and obsolete 
housing on one edge of the downtown area. The city built a civic center on a 
part of the cleared land, and private capital has followed with general office, 
motel, and other developments. Further renewal projects have been undertaken 
subsequently at other edges of the central business district. 7 The programs 
appear to answer for this community the question of policy toward future 
concentration of regional retail, professional, amusement, and service facilities. 

The city's planning program with leadership from the business and pro
fessional community has also resulted in a high degree of organization of out
lying commercial developments. The city has largely avoided the creation of 
commercial strips and "spot" zones piercing existing residential neighbor
hoods. Retail and office construction has been located mainly within planned 
shopping and service centers. 

2. Incomplete or inadequate programs. The downtown districts also p4lyed 
especially important parts in post-war master plans for three other cities in the 
region. There has been no development in any of those cities in any way 
comparable to the program of planning, renewal, and construction not ed above. 
In one city, the outside consultant who prepared the plan organized a number 
of citizen advisory committees to help evaluate his findings and recommen
dations. This served to involve many people and helped to educate the com
munity about the methods and aims of the plan. The committees varied widely 
in their effectiveness. Some never met. Others continued their work for 
several months after the plan was drawn up. Under business leadership, a 
program was evolved and carried through to clear a number of .obsolete buildings 
and provide off-street parking in the downtown area . However, this was not 
followed by support of the city-wide thoroughfare plan or the plan for coordi
nated development of business and government buildings in the central area of 
the city. Without common aims, staff assistance, or formal responsibility 
to a governing body, the committees gradually fell apart. The plan has had 
little impact on downtown development. 

In the other two cities the recommendations embodied in the master plan 
have been ignored almost completely. In those cases the plan was prepared 
by the outside consultant with only a few meetings with city officials and no 
citizen involvement. 

7 . Thi s program will be de s c ribed in detail in a forthcoming UMES report on Urban Renewal. 
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Widespread citizen support, business and professional leadership, and 
continuing staff work are essential to bridge the wide gap between professional 
plans and a coordinated construction program. The importance of continuing 
staff work cannot be over-emphasized. Cases were observed in which the 
planning commission and council, without the technical knowledge and 
pertinent facts available through continued staff work, were unable to defend 
their own plans or policies. As a result, they acted inconsistently, and an 
uncheckable erosion of long-range community goals was under way. In other 
cases, planning commissions working without staff help, fought rigidly for an 
old concept where new knowledge would have indicated the need for flexibility. 
As a result, the commission lost good will and public confidence. 

RESIDENTIAL DEVELOPMENT 

Problems 

1. Blighting effect of a legacy of obsolete subdivision. The legacy of 
scattered development from pre-war years (Figure 2 through 15) contains 
numerous illustrations of the blighting effect of sub-standard subdivisions on 
future development. In one city, subdivided areas of more than 300 acres 
have remained in scattered development while a much larger total area with 
similar terrain and similar or inferior accessibility has been developed in 
the post-war years. Much of the developed area lies outside the city limits. 
The underdeveloped tract is within the city, but it was platted with narrow 
streets and 20 to 40 foot lots in the 1920s. Streets were not paved and sewer 
and water mains were not installed at the time of sub-division. Scattered, low
value homes were erected on the land and many of the smaller lots were held 
by individuals although no structures were built on them. The resulting 
physical appearance discouraged new investment on the remaining vacant 
land. The unused lots were too small for modern housing demands. Fragmented 
ownership made the cost of assembling a substantial amount of land pro
hibitive. In another city, 10 -foot street rights -of-way were noted in one 
section of old, scattered development near the heart of the urban area. 

These under-developed qreas require street repair, snow plowing, and 
other maintenance and service. They stretch the length of thoroughfares and 
utility lines necessary to serve the areas which have grown beyond them. 
Thus they impose needless costs upon the municipality while adding little to 
its residential capacity and nothing to its amenity. Any growing city needs 
and has a resource of partly-developed subdivisions to accommodate current 
demand for new land. When a partly-developed area is by-passed and receives 
little or no new uses for two or three decades, it becomes a barrier to further 
development in that sector of the city. Alternatives would be to replat the 
vacant land and install utilities in accordance with the standards of today' s 
market, or to consolidate the open space to turn the land to some use, such as 
sports fields or school grounds, which will benefit the community. 
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FIGURE 20. 

1939 view of area shown in 1954 in Figure 21 . 

FIGURE 21·. 
1954 view of area shown in 1939 photo at left. Industrial strip h 
developed intensively along right edge of photo, in highway-tra< 
age belt, between periphery of downtown (lower right) and plann 
industrial district (upper right). Areas of scattered residential 
development in fringe (center) in 1939 photo have remained scat· 
tered, while new developments have used previously open land. 

2. New subdivision in ill-chosen locations. Many recent developments 
have ill-chosen locations and sub-standard subdivision. One developer per
suaded authorities to rezone a tract from industrial to residential use. The 
remaining industrial zone surrounds the tract on three sides. The residential 
area is separated from the nearest elementary school by two main railway lines 
and a major highway. 

In another city, a developer bought land, subdivided, and started building 
homes in the path of a scheduled airport runway extension. 

The market for land and housing in these developments was slow and inter
mittent. Such projects probably have created additional areas of long-run 
scattered development. In these and other cases use of available information 
could have avoided the problem. 
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Most problems resulting from the design or location of new subdivisions 
were outside city limits, beyond the reach of city subdivision regulations. Such 
subdivisions can be developed with less "red tape" and without the benefit of 
the discussion, information, and experience provided by city procedures and 
agencies. Several problem areas now within a city were once suburban areas 
which had undergone unregulated subdivision and subsequently requested annex
ation to the city. 

3. Population influx associated with military or government construction 
projects. Several cities have problems resulting from fluctuating military base 
operations and construction. Many have been faced with a sudden, large popu
lation influx (military personnel, attached civilians and families) whose numbers 
are known, at best, only roughly. One city had to prepare for more than 1, 000 
new households--equal to about 8 per cent of its previous population--in one 
year. The length of stay of these residents was indeterminate. The influx was 
not likely to be accompanied by the same level of new capital investment which 
goes with more permanent immigration. 

A base commander and a large corporation associated with. the military 
program had expressed concern at one time about local "gouging landlords." 
City leaders noted the difficulty of dealing with "an incredible shifting bu
reaucracy of agents and chain of command" in trying to formulate the community's 
response to the problem . 

Mobile homes have emerged as a major solution to this problem, and they 
have, in turn, created a series of new problems. They appeared at first in 
backyards, alleys, and courts without adequate grounds, access, or sanitation. 
Thus a type of residential development which does not fit the traditional procedure 
for subdividing and providing streets, utilities, and schools has appeared in 
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major proportions in several 
Upper Midwest cities (Fig. 
22). If large construction 
projects and military activi
ties continue to play an 
important role in Upper 
Midwest urban growth, and 
if the mobility of the American 
population continues to rise, 
this type of development is 
likely to increase. 

FIGURE 22. 
PER CENT OF DWELLING UNITS 
IN MOBILE HOMES, 1950-1960 

Actions 

1 . Clearance and replatting. One city had an exceptional amount of 
scattered development and old small-lot subdivision which discouraged post
war home building within the city. Available lots were not attractive to 
many builders. Much new building was outside the city, creating many new 
areas of scattered development and future blight. A local group of private 
developers responded by assembling a large tract of land within the city. 
The tract had been in multiple ownership. Several decades ago it had been 
platted in small lots and a gridiron street pattern of short blocks and was 
considered undesirable for modern development. It contained only a few 
scattered buildings. The developers cleared the area and replatted it 
according to modern standards. New schools and a planned shopping center 
were developed in conjunction with the residential area . The development 
has made a major contribution to the amenity and the tax base of the city. 

2. Quality development on raw suburban land. The market for new housing 
in the urban area remained unsaturated, and another private developer purchased 
an entire farm which had been put up for sale on the edge of the city. He 
subdivided the land according to modern standards. However, the city refused 
to extend sewer and water lines because the authorities were uncertain that such 
a large development in this particular location could succeed. Without sewer and 
water the Federal Housing Administration refused to insure mortgage loans in .,. 
the area. The developers finally proceeded to sell lots in the area. Each buyer 
agreed in writing to join in a future petition to annex the area to the city. 
Approximately 10 per cent of the area was sold in the first year. This was 
sufficient to convince city officials that the development could succeed. Utilities 
were extended (covered by a bond from the developers) and mortgage insurance 
was granted. Subsequent development of the area has been relatively rapid and 
of high value. 

This project required three years, a considerable risk of capital, information, 
and know-how concerning subdivision standards and design, and patient per
suasion of both local authorities and potential homeowners by the developers. 
The developers might well have sold the frontage along the farm boundary roads, 
taken a smaller, quicker gain, and moved on to another tract of land. The result 
would have been additional scattered development, little or no hope for extension 
of utilities, and an obstacle to further subdivision or operation of local govern
ment services. 

These are only two of a number of cases in which developers were carefully 
plotting and projecting historical-geographic growth trends, doing comprehensive 
land-use planning, and evolving and enforcing modern subdivision controls in the 
absence of such activity by the local government. 
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City Limits - 1955 
USGS Topo Sheet 

FIGURE 23. 

Scattered, mixed residential 
and commercial development 
outside city boundaries (Area 
"B") contrasted with orderly 
street system and platting 
inside boundary (Area "A"). 

3. Regulation of mobile home settlement. One city, confronted with an 
explosive population growth associated with a military base and large govern
ment construction project, was the scene of a unique approach to the housing 
problem. A corporation was planning a major installation at the neighboring 
air base which would bring in many new military and civilian families. Officials 
of the corporation met first with the city planning commission to discuss the need 
for temporary housing. The Chamber of Commerce cooperated by making a survey 
of suitable available rental and sale property. The latter organization subse
quently brought together the company officials, base officials, and local realtors 
to compare the needs with the supply of housing and to lay out a program for 
closing the gap. 

Large areas were zoned t~porarily for mobile homes. Standards for these 
areas required that the land be subdivided and that the developer provide 
streets and parking pads and operate the facility. Installation of sewer and water 
facilities at each lot was also required, and the corporation obligated itself to 
do that as well as to purchase the mobile homes and place them on the sites. 
Leases ran from two to three years. At the end of the lease period the corporation 
must remove the mobile homes and disconnect the sewer and water taps. The 
area will then be made available for conventional subdivision. 

This highly flexible approach provides for a large temporary population, if 
that is what the influx turns out to be, and it also prepares land for permanent 
new growth. By careful selection of mobile home sites, it is possible to pre
pare for new permanent growth in any direction and residential price range. If 
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necessary, the mobile home accommodations in compatible areas of the city 
could continue to be operated for an indefinite period. Thus the city can deal 
with the mobile home court as either a temporary problem or a permanent, 
generally accepted form of urban settlement, whichever it turns out to be. 

UTILITIES 

A Major Action Area 

The most frequent constructive community actions dealt with needs to extend 
sewer, water, and other utilities (Figure 24). In most cases these were straight
forward responses to obvious and urgent problems of growth. However, serious 
utility problems often arose because of a lack of planning or regulation of sub
division growth. 
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Problems and Comparisons 

FIGURE 24. 
Number of net positive actions 

(positive minus negative) compared 
with the number of negative actions 

in seven major land use classes in 11 cities. 

II High 

Ill Moderate 

0 Low 

1 . Lag in expansion of treatment and pumping facilities. In several cities, 
sewage treatment and water pumping facilities have been expanded belatedly 
to catch up with past growth and present needs, rather than for anticipated 
future growth. Post-war plant additions scarcely caught up with the backlog of 
needs resulting from 1940s growth. Further expansion was necessar-y within 
less than a decade. Expansion in relatively small parcels made it virtually 
impossible for new investments to depart widely from existing plant locations. 
As a result, modern plants stand in locations which were chosen to suit the 
conditions of pioneer days. For example, the growth of one city has put half the 
population at an average of four miles upstream from and nearly 100 feet higher 
than the water system intake on the river. 

Another city discharged untreated sewage so near the city center--on the 
downstream side--that it helped to inhibit growth in one direction. When a 
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treatment plant was built after World War II, it was located at the historic 
discharge point. With the sewage treated 1 city growth in that direction was 
revitalized. The treatment plant was much too small for the growth which was 
underway I and noxious odors became a serious nuisance for the new sub
divisions. The new plant was pronounced obsolete after eight years and a 
newer I larger plant was erected several miles downstream. 

Data are not available on comparative costs of many small plant expansion 
projects vs. a few · large ones. However I most of these cities apparently have 
tended to underestimate their long-run growth and to shy away from large-scale 
capital improvements to meet future needs . 

2. Sprawling areas of new subdivision either not reached by utilities or 
reached at relatively high cost p~r household. It has been noted that urban 
sprawl has increased the cost of providing sewer 1 water 1 and other utilities. 
This has created a dilema for the water and sewer departments and has caused 
much discussion of policy. 

City X, its post-war growth characterized by sprawl,provided water to all 
subdivisions which requested it. The city required that the petitioners pay for 
the installation through an improvement district. Another city 1 Y, generally 
refused to serve areas outside the city. Ground water in the area is scarce and 
for most subdivisions there is no practical alternative to the municipal utility 
for a water supply. Consequently, each new development has had to come into 
the city (and conform to the city's subdivision regulations) to obtain water. 

Over a 10-year period, 1951 to 1960, City X's capital outlay for supplying 
water to the new population was 10 per cent per person greater than City Y' s. 
The 1 0-year average annual capital outlay and current expenditures is approxi
mately 22 per cent higher at City X than at City Y. 

Given this difference it appears that substantial savings could have been 
realized by the water department at City X if the city's urban development had 
been as compact as the devel~ent in City Y. For a city of 30,000 people in 
1960, with a decennial growth rate of 50 per cent 1 the savings would have 
approximated one million dollars in a decade. This is a small but significant 
amount in comparison with many items of consumer or business expenditures. 

It amounts only to about 0. 2 per cent of one decade's personal income of 
the city's present population. But it is substantial in comparison to other local 
public expenditures. It would equal10 times the city's actual capital outlay 
for parks, and exceed the city's total capital outlay for either streets or 
sanitary sewers during the 1950-1960 period. The additional money for streets 
and sewers would have been useful because City X actually has extensive un
paved and unsewered residential areas today. 
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FIGURE 25. 

Piecemeal extension of 
subdivision, with very 
widely scattered devel
opment and incomplete 
street network. 

In some cases domestic wells .have provided an alternative to high-cost 
extension of water lines. The average annual 1 0-year capital outlay and 
current expenditures, per capita of 1960 population, for areas served by wells 
was compared with the corresponding cost to the population served by the 
water utility in City X. The cost in areas supplied by domestic well is estimated 
to range from 100 per cent to 225 per cent of the cost in the serviced area Qf 
the city. A Federal Housing Administration official estimated that comparable 
homes served by the water utility, had a market value ~ 300 to $500 higher than 
those served by domestic well. 

Comparisons of sewer costs were not possible in these situations, but there 
is little doubt that they would show similar tendencies. The price of uncoordinated, 
sprawling development is reflected--or hidden--in the cost of utilities·, and it must 
be paid for from wealth which could otherwise be used for alternative purposes. 

PUBUC BUILDINGS AND INSTITUTIONS 

Problems 

1. Dispersal of major public buildings. Since the war several cities have 
had master plans prepared. Several plans pointed out an impending need for 
replacement and expansion of certain public buildings, recommended that these 
new structures be brought together in a . civic center associated with the central 
business district, and included a design for the center. Buildings included 
city offices, county court houses, United States post offices and federal office 
buildings, auditoriums, cathedrals I and libraries. 
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FIGURE 26. 

Area of rapid, unplanned 
and unregulated growth. 
Note double-frontage lots 
(A) , areas in which con
tinuity of future street 
pattern has been prohib
ited (B), substandard 
right-of-way (C), large 
amounts of undeveloped 
land which must be 
spanned by utility lines, 
and absence of thorough
fares. 

Since then, most of the structures have been built. However, only one 
civic center has been created. The buildings have been dispersed, often in 
areas of warehouses and trackage or deteriorated housing around the fringes of 
downtown, or in outlying residential and commercial districts. Several of the 
buildings have been crowded on small sites and have included only a fraction of 
the parking space necessary for employees and business visitors. 

Failure to carry through a civic center plan appears to be part of the larger 
question of dispersal of the downtown center. Business and civic leaders, in the 
city as a whole, ordered the plan and accepted it. They did not subsequently 
agree on the most practical area for the center. Consequently, as government 
units and institutions came along with their separate building programs, there was 
no organized effort to urge th~m into locations which would fit eventually into a 
unified plan. 

2. Lag in establishment of branch facilities. In certain cities the number 
and locations of fire stations have not changed to meet the needs of new growth. 
The National Board of Fire Underwriters has set minimum distances for protected 
areas from a fire station. 8 

Where these standards are not met, the city's fire insurance rating was less 
favorable than that of cities which have kept abreast of their residential and 
industrial expansion. (The rating is also affected by the degree to which extension 

8. National Board of Fire Underwriters, Special Interest Bulletin No. 176, March, 1959 . 
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of water lines has coincided with growth.) In one instance, the problem arose in 
the mid-1950s but in 1962 there was still no projected plan for either land 
acquisition or a new station. A similar lag was noted in the establishment of 
branch libraries. 

3. Unknown plans of state institutions. State institutions often occupy 
strategic positions in the path of imminent growth. Special enigmas have been 
created by colleges with burgeoning enrollments and virtually certain long-
range growth but no campus expansion plans. These institutions hold the power 
of eminent domain. They can expand where they wish, if and when they have 
funds. This large unknown has made it difficult for cities to program necessary 
street and utility improvements in the campus areas or to work out a practical 
zoning pattern for private business and apartment development. In one fast
growing city, expansion plans in one direction are frustrated by the unknown 
future of a large, obsolete farm which is part of a state institution. Both the 
need for a long-range state institutional plan, involving physical facilities as 
well as fiscal programs, and the need for communication between state and local 
government agencies is apparent in these cases. 

Actions 

Two especially noteworthy actions were observed. One was the civic center 
development included in the downtown urban renewal described above (page 41). 
The other was the decision by the Minnesota Department of Administration and 
State College Board to prepare and implement a master plan for the state college 
system. The plan was instituted primarily to permit more systematic budgeting 
for staff and plant expansion to serve burgeoning student populations. An • 
important by-product was greater ability to local communities to plan for 
changes in the campus fringe areas. 

INDUSTRIAL AND RAILROAD LAND 

Problems 

1. Shortage of suitable sites within the city. Development in long
established industrial zones was commonly impeded by the existence of many 
small-owner parcels, scattered residences and obsolete industrial buildings. 
These industrial zones generally contain large amounts of vacant land. In one 
case, it was estimated that the amount of land zoned for industrial use far 
exceeded the needs of the forseeable future. However, scattered residential 
building had been permitted in the industrial zone. A small fraction of the land 
had been used for residential purposes, but it increased the difficulty of 
assembling a large enough tract to accommodate a modern plant or warehouse 
As a result, major new industrial structures are outside the city limits in open 
country. 
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Although this by-passing of city locations for the neighboring open country 
was discussed in interviews and is frequently noted in industrial development 
reports from every region in the United States, its importance is difficult to 
evaluate. The nature of available city sites could not be separated from other 
factors, especially land costs and local taxes, in any attempt to interpret a 
preference for farm land in the urban fringe. 

2. Conflict with business, residential, and scenic development. The 
pre-emption of potential scenic or quality residential areas and the separation 
of major residential and downtown areas by trackage belts has been recognized 
as a problem by leaders in three of the cities. In each case there appeared to 
be a consensus among all concerned that the tracks should be moved. There 
was, of course, no agreement on who should--or could--pay. 

Actions 

1. Planned industrial parks. One of the most common courses of action 
was the development of a planned industrial park. The action came in response 
to the shortage of large parcels, with city utilities and rail and highway access, 
in the older parts of most urban areas. Typically tracts of 100 acres or more 
were acquired at the edge of the city, where open land is readily available. 
When the new areas had been acquired, city streets and utilities were extended 
to serve them. They were subdivided. Internal streets were laid out and in the 
more carefully developed areas, regulations were established governing building 
setbacks, parking and landscaping. 

The locations selected combine proximity to both rail and highway. Hence, 
the land normally lies in the direction of earlier warehouse and industrial growth. 
No old areas of scattered industrial development were cleared and replatted. The 
industrial parks were occasionally the sites of new industries, but they also 
received established local industries which left old structures and old industrial 
areas of the city partly or wholly evacuated. Hence, the new developments 
represent the most recent stage in the "migration" of industry outward from the 
old core locations along the main transportation axis of the city. 

~~" 

The action to acquire land and develop an industrial park was generally 
taken by either a local non-profit development corporation or a railroad. The 
cooperation of the city was enlisted in the extension of streets and utilities. 

2. Rail barrier. Although railway barriers to growth and movement are 
frequent problems, there has been little active response. But in one city much 
time and effort has gone into discussion and study of this matter. The railway 
belt through the city forms a sharp barrier between the downtown district and 
a comparatively low-value, partly-developed area of homes 1 shacks 1 and 
industry. Summed up 1 the ideas which local people have held concerning the 
relocation of these tracks are: 
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' a. The central business district could be strengthened by the growth of 
population in the low-density area across the tracks and by providing parking 
facilities and an attractive facade of new buildings more appropriate than the 
frontage along the railway belt. 

b. The relatively low-grade area of residential and mixed land uses would 
increase in population and land values if the barrier separating it from the 
central business district were eliminated and the trackage zone redeveloped. 

Interest in the idea of track relocation spread. An architect made a general 
proposal and prepared sketches to show how the new civic facade might look. 
A professional society donated a preliminary estimate of the cost. Other service 
organizations have studied the subject and made proposals. More recently there 
has been interest among downtown business leaders. A delegation called on 
the executive of the railroad involved and the road made another cost study. 
These actions have continued intermittently for 11 years. Studies and related 
expenditures have probably cost more than $20,000. Still the proposal has 
been neither carried through nor dropped. 

Meanwhile, there has been no comprehensive plan developed with specific 
proposals for land use in most of the area. Sketches of proposed new uses 
have been prepared only for the trackage zone, itself. As a result, individual 
projects which come along--court house, federal building, interstate freeway-.,
are located piecemeal because there is no long-range plan into which they can 
fit. Although the idea of track relocation and area redevelopment has been 
long-lived, it may die gradually as opportunities slip away. 

PARKS AND RECREATION 

Problems 

In the post-war years there have been several strong and important nation
wide trends in the recreational use of land. There has been a sharp increase 
in the development of specialized facilities and services in public areas-
golf course 1 swimming pools I ball fields, playgrounds, professional direction. 
At the same time there has been a great increase in the intensity of use of 
these facilities. The heavier use has accompanied a rapid rise in personal 
expenditures for sports equipment. Meanwhile, the available surveys 
indicate that pleasure walking remains the most frequent form of outdoor 
recreation. 9 Park developments might be expected to reflect these trends I 
but in many cases they do not. 

The most common problems were associated with the development of sites 
which were donated to the city or the park board. Many parcels were small-
one to three lots--and were acquired as the result of subdivision regulations 

9. Statlatical Abstract of the United States, Waahl.nqton: U.S. Government Prlnt!nq Office, 1962, Table 266 , paqe 204; Table 275, paqe 209. 
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which required that a percentage of the area be deeded to the city by the 
developer. Three problems appear to have arisen where there was a virtually 
comp lete dependence upon donated land: 

a. Sites which are exceptionally difficult to develop for any purpose, 
including parks and playgrounds. 

b. Many small neighborhood playground sites in which development 
would duplicate nearby schoolground facilities. 

c. No well-located tracts large enough for golf, hiking, or multiple 
baseball and football fields. 

Another set of problems is derived from these. Many cities had no long
range public land acquisition plan. Large tracts of land are patently most 
easily and cheaply acquired well in advance of subdivision and development. 
Yet, acquisition of a large tract was suggested in these cases only by a 
crisis. By that time, the cost of the tract in the desired locati.on had risen from 
several hundred dollars per acre to several thousand. It was then difficult 
or impossible t o win majority support for such a large outlay. As a con
sequence, desirable sites gradually slipped away. 

Recreational uses have site requirements which compete with residential 
uses. Flat land is useful for both extensive playing fields and tract housing. 
Scenic land provides sites for both natural parks and high-value housing. 
The funds available for park and recreational land are normally limited. 
Capital outlay for all park and recreational purposes averaged 7 5 cents per 
person per year in the 1950s.10 Land acquisition expenditures were undoubt
edly a relatively small part of that figure. Hence, if large parcels of open 
land are needed and are not acquired well in advance of residential develop
ment, they may not be preserved at all. 

Actions 

-1"' 
1. Requirement of land dedication. One city which has experienced 

exceptionally rapid growth has established a useful and important policy re
garding park development. The policy assures expansion of park lands 
commensurate with the growth of new residential areas. At the same time, it 
avoids the problem of accumulating a multiplicity of small parcels of so
called park land, which often duplicate school playgrounds or are too small, 
too rough, or too wet to be used. The policy requires that a residential plat 
must include a dedication of park land before the plat can be accepted. 
However, it also provides important alternative ways of meeting the require
ments. The parcel may be dedicated in perpetuity to the park board--the 
procedure in most Upper Midwest cities with this kind of requirement. Or 

10 . Bas ed on data assembled from state Public Examiners fOr a forthcoming UMES Urban Report on munici pa l revenues and expenditure s . Wisconsin and 
Michigan citie s exc luded . 
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FIGURE 27. FIGURE 28. 
1939 vi ew of area s hown in 1954 in Fig ure 28. 1954 vi ew of lakeshore area pic ture d i n 1939 in Figure 27 . Note 

the c le arance, land filli ng, a nd landscaping preparatory to 
c onstruction of new civic center (A), water works (B), beach
house (C), marina (D), a t hle tic fie lds and te nnis c ourts (E) , and 
general landscaping and boulevards. One response has bee n 
g.e neral upgrading of adj oining re sidential areas . 

the park board may accept an appropriate cash payment in lieu of land. The 
land may be accepted, placed in trust, and subsequently sold at appraised 
value plus taxes within one to three years. The income from the sale is 
then applied by the park board to the purchase of other land. This policy 
cannot, of course, be carried out without state enabling legislation, and its· 
success requires the cooperation of the park board, planning commission, 
city council, and developers. 

2. Long -range acquisition and improvement program. Two cities provided 
outstanding examples of the value of projecting and adhering to long-range 
plans in park development . In one case, improvement of a lake and marsh 
area along one edge of the city was planned and begun in 1939. Subsequent 
small but regular improvements have been added according to the park plan. 
Other improvements, notably a major state highway project, have been 
integrated with the park development. The effort has produced a number of 
heavily-used recreational facilities and an attractive facade for one side of 
the city. It also has sustained relatively high residential values over a wide 
area. 

Another city, which has been in the fast growth class throughout its 
history, acquired extensive river-frontage in its early years. A long-range 
park plan was prepared in the 1920s. A professional resurvey of the park 
system was made in 1949. The plan is now revised annually. The park plans 
have been followed rather closely a t all times. Today the city has one of 
the most extensive and well-maintained systems of parks and parkways among 
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the places studied. Yet its per capita costs for park and recreational facilities 
in the post-war period have been only average among the 14 cities. To be 
sure, the city was able to take advantage of the fact that its river frontage was 
completely free of rail trackage except in the downtown area. Nevertheless, 
adherance to the development plan over the years has required cooperative 
action by city officials, citizen organizations, and Service clubs. 

SCHOOLS 

The major problems stemmed from failure to project or carry out a school 
land-acquisition and building program in response to fast growth. One 
relatively large city entered its post-war period of fast growth with no sites 
either purchased or planned for school expansion, despite the fact that the city 
had already been growing rapidly for 40 years and leading citizens had spoken 
and written frequently of the city's growth and bright future. This case was a 
notable exception, however. Land development problems in connection with 
schools comprised less than 5 per cent of the total number of problems noted 
in the interviews • 

The comparative lack of planning problems in connection with schools 
appeared to be related to three factors which usually are not present in other 
types of development. 

a. Centralized professional direction resulted in more effective gathering 
and use of technical data such as population and economic trends and infor
mation about related plans, including those of major residential developers, 
the city street and water departments, or the state highway department. 

b. Consolidation of school districts often had the effect of eliminating 
any development problems associated with governmental fragmentation of an 
urban area. 

c. The need for school expenditures is comparatively widely understood 
and widely accepted. 

THE NEED FOR POLICIES AND INFORMATION 

In summary, the major land development problems in these cities were 
associated with physical change--either growth or obsolescence. They appeared 
to have two recurring causes: a lack of pertinent, available information on the 
part of both those who acted and the general public, and a lack of guiding 
principles and programs. Actions were possible where policies were adopted and 
enforced and where available information was acquired and used. 

Lacking was general information on population, economic, and geographic 
trends in the urban area; technical information on planning practices in other 
American cities; and knowledge of what other individuals, firms, and govern-
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ment agencies or institutions are planning within the urban area. The blame 
for the lack of guiding policies and programs was sometimes attributed to a local 
government unit, state or federal agencies, or to private individuals or groups. 

Information was acquired by participation in jointly-sponsored community 
projects or programs or through the efforts of a visiting planning consultant, 
local planning director, or local professional people and public officials. 
General education concerning trends. and needs in the community is illustrated 
by dissemination of information on street improvement needs by a service 
club in one of the cities. The use of technical information is illustrated by 
land-clearance and zoning practices material from the planning director of 
another city. An example of information concerning the plans and policies of 
others is the case in which the military, an outside corporation, local realtors, 
and developers, and city officials got together to exchange and rationalize 
their respective plans for' a major influx of population, new housing con
struction, and street and utility extensions . 

Policies were translated into action to produce specific urbari improvements 
by controls such as subdivision regulations and zoning and through planned, 
long-range capital improvement programs such as industrial parks, systematic 
downtown clearance and redevelopment or large-scale, long-range street 
improvement. 

VARIATION IN ACTIONS 

Actions varied in three important ways. First, by frequency (Figure 29): 
there was little relationship between frequency of actions and frequency of • 
problems, either within a given city or within a given land development class 
{compare Figures 17 and 24). This appeared to stem mainly from two causes: 
some actions more effectively eliminated problems than others did. And many 
cities focused action on one problem while other problems went unattended. 

FIGURE 29. 
Variation in frequency with which 

actions were observed among 
seven major land uses in ll cities. 

Relative frequency of observations: 

• High 

IJ Moderate 

• Low 

D Slight 
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Second, some actions were remedial while others were preventive. The 
massive street paving program in one city and the downtown c1earance and re
development in another were remedial. Old, existing physical facilities were 
changed to meet new conditions. Control of a developing suburban street 
pattern or a plan for systematically developing mobile home areas and con
verting them to subdivisions for permanent houses are examples of preventive 
action. New facilities were built according to a plan to head off future 
problems. 

Third, actions may be positive or negative in both performance and result. 
In most cases pertinent knowledge was acquired and used as the basis for 
action. In a number of the actions, however, there was deliberate avoidance 
or rejection of information. There was a failure to communicate. When 
available general or technical information was avoided or rejected by the 
people who acted, the action was classified as negative. The incidence of 
negative action was not large--roughly one-sixth of all the actions noted. 
The frequency of negative actions varied greatly among different cities 
(Figure 30). 

The great majority of the nearly 300 actions noted in these 14 cities were 
positive. All were initiated and carried out by Upper Midwest urban citizens. 
These cases are representative of what can be done to bring about more orderly 
community growth and prepare intelligently for anticipated future developments. 
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FIGURE 30. 
Relative importance of various agents 

in initiating negative actions in 11 cities. 
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4. WHO ACTS? 

Many individuals, organizations, and agencies, carried out the actions. 
They included city, state, and federal officials and agencies; local business 
groups; service clubs; institutions; land developers and builders; financial 
institutions; industries and railroads; and private individuals. The se are the 
agents of community action, the planners and builders of the many c omponent 
parts which form a community. 

Six Groups of Agents 

Most important among these various agents (Figure 31) are the city govern
ments (56 per cent of all actions noted) .11 Second, are the local priv ate e ntre
preneurs (20 per cent of all 
action). This category includes 
the city's business groups (l 0 
per cent) with the Chamber of 

FIGURE 31. FREQUENCY OF ACTIONS 
BY VARIOUS GROUPS OF AGENTS. 

COmmerce being mOSt actiVe by CITIZEN -SERVIC E ORGANI ZATIONS .. 

far, and a small additional con- 0W?;.;lTIE7~ 
tribution from the press and 
radio stations and other business 
groups. It also includes land 
developers and builders and to 
a le s seij degree, the financial 
institutions who lend money for ouTSIDE Busi NEss 

the developments. Third are 
outside public agencies (19 per 
cent). This group includes 
public institutions and other 
federal, state, and county 
agencies--for example, highway 
departments, county boards, or 
the armed forces. These thre e 
groups accounted for 9 5 per cent 
of the actions observed. 

PRIVATE I NDIVIDUALS 

The remaining actions were initiated and carried out by three groups. One 
group, local citizen-service organizations (2 per cent), included lodges and 
clubs (the Chamber of Commerce or Parent-Teacher Association are identified 
with busines or government agencies). A second was outside private e ntre
preneurs, notably railroads and non-local industries (2 per cent). Finally, the re 
were private individuals operating without organizational connecti ons (l pe r cent). 

11 . It must be noted that these are freq uencies of action as a measure of the influence or participa tion of various groups. If data were available to measure 
t heir participation in terms of man - hours or dollars expe nded or results achieved, a somewhat different picture migh t result . 
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None of these organizations or governmental units, of course, is a separate 
entity. They are comprised of many individuals, and their memberships over-
lap. This is particularly important in the case of the city government. The actions 
which the "city" initiated are to a large degree a reflection of the influence of the 
other local groups. Also the role of the lending institutions in initiating action 
may be considerably understated, since research has indicated that these agents 
play a major part in many community activities and tend to exert their influence 
indirectly through other agents .12 Nevertheless, the types of groups and 
organizations listed in Figure 31 are the instruments with which the citizens of 
these cities actually initiated and implemented their responses to land develop
ment problems . 

Special Interests and Weak Spots 

Different agents emphasized action in different categories of land develop
ment (Figure 3 2) . Quite naturally, each agent tended to initiate action in the 
land-use class in which his investments and operations are concentrated. City 
governments acted most frequently in response to street and utility problems. 
Local business groups responded most often to problems of commercial develop
ment and developers most often to problems of residential expansion. In a few 
cities, narrowing of interests on the part of the agents appeared strong enough 
to hamper community-wide recognition of large problems and action against them. 

12. Emory Kimbrough, Jr., "The Role of the· B·anker in a Small City," Social Forces, Volume 36 (May, 1958), pages 316-322. 
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FIGURE 32. 
Relative frequency of action observations 

among agents and major land uses. 

• High 
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D Slight 

Although no class of agents narrowed its actions to one area, there are 
three cases in which a major agent acted relatively infrequently on problems in 
a particular land-use class. These weak spots appeared in the city govern
ment's interest in the development and maintenance of commercial districts; in 
business interest in the nature of residential development, parks and recreation
al facilities; and the land developer's interest in the extension of an efficient and 
logical network of city streets and utilities. The nature of the interview data 
could well obscure part of the role which each of these groups of agents plays 
in these areas of seemingly weak interest. On the other hand, if the gaps are 
real in any city, they indicate lack of concern on the part of one group of 
citizens for the development of another facet vital to their own interests. 
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FIGURE 33. 
Relative importance of various agents 

in initiating positive actions in 11 cities. 

• High 
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The frequency of positive and negative actions varied strongly among cities 
and agents (Figure 30 and 33). In comparing Figures ~0 and 33 it must be 
remembered that positive actions outnumbered negative roughly six-to-one. 
The graphs show that agents who acted most frequently accounted for large 
shares of both positive and negative actions. In other words, all groups who 
acted on local development problems usually obtained and used the available 
information; but failures to communicate also occurred in all groups. Thus the 
need is to increase the frequency of action, to direct it toward a broader range of 
problems, and to increase the degree to which available information is used. 
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5. KEYS TO BETTER PERFORMANCE 

The process of community growth is highly complex and it varies greatly 
from place to place and from time to time. The plans and actions of many 
groups and individuals are amalgamated in the growth process. 

In this process, land development problems arise and actions are taken. 
The actions are aimed at resolving existing problems and avoiding future 
ones. Successful actions clearly require goals and plans. While there is 
general agreement on the basic goals of individual and community action in any 
American city, agreement on what a community wants to accomplish in a specific 
case can be achieved only through consideration of the pertinent facts. 

The Importance of Dissemination and Use of Information 

When a problem arises, both the establishment of policy and the develop
ment of the plan of action depend on obtaining and using available facts . The 
alternative is to risk blind hostility and rejection of proposals or hasty and 
short-sighted action. 

Two types of information are needed. General knowledge is needed to 
increase the level of understanding of the process of urban growth and change. 
This includes knowledge of the city's internal structure and its position in 
both the region and the nation--geographically, politically I and economically-
and knowledge of how that structure and position have changed and are likely 
to change in the future. More specific information is necessary for any agent 
who is preparing to act. This includes knowledge of current plans and actions 
of others which might effect or be affected by his own plans, trends and 
projections of the physical expansion of the city, trends and outlook for the 
local economy as interpreted in light of regional and national trends, and 
current design standards in land development. 

Community development pr?jrlems will change with the time, but their 
resolution seems certain to continue dependent on these two classes of infor
mation. Those communities which meet their development problems most 
effectively are likely to be the places in which the necessary information is 
most widely disseminated and used. The question is: "How can such 
dissemination and use of knowledge be assured?" 

The Role of the Market 

Changes in most of the physical facilities of any community involve the buy
ing and selling of land and buildings on the market. Most of the geographical 
structure and order which Upper Midwest cities have today has been shaped by 
the market. The pattern of land use and development is dependent mainly upon 
the price which each location would command for each type of use for any given 
time. 
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The market is a traditional and continuing mechanism for bringing together 
those individuals and groups who plan and build the city. It provides 
extremely practical, exacting reasons for every agent to obtain and use the 
information that is pertinent and available. Thus, it has also served as a focal 
point in the gathering and diffusion of specialized knowledge necessary to make 
policies and plans . 

However, there are two reasons why the market does not fully satisfy the 
needs for orderly community development. First, it does not provide for gathering 
all of the necessary information. Information is acquired by the buyer and seller 
concerning their interests but not the interests of "third parties," who are affected 
by the physical changes of the city. For example, sale of lots which led to urban 
sprawl resulted in raising the cost of school operations in one entire area and 
costs of streets and utilities in another. Most of the people who subsequently 
paid these costs were not represented in the transactions which necessitated them. 

Second, the market does not provide for disseminating the necessary in
formation to all concerned. A number of agents in the urban development 
process are government officials. They may not wish to act without broad 
public support. If that support is to rest upon understanding of the problem, 
the pertinent information must be disseminated far byond the immediate buyer 
and seller to the public. 

The Role of the Planning Commission 

The promotion of more orderly community growth and change has been 
implemented by the creation of a planning commission in many cities. The 
nature and purpose of such a body has been noted in an earlier report .13 
It is normally a citizen body, widely representative of the community, res
ponsible to the elected officials. Ideally it has a staff to assist in obtain
ing and interpreting necessary technical information. The commission is 
required to study and make recommendations concerning all proposed changes 
in land use. 

The planning commission supplements the market in the community growth 
process by providing a focal point for specific information gathered not 
only from the immediate buyer and seller, but also from other related interests 
in the community. The individual plans of all the various agents who build 
and rebuild the city clear through the planning commission. Hence, the 
work of the commission greatly increases the liklihood that any one agent 
will learn of the plans of all others which are important to him. For example, 
the planning commission, in one case noted above, was the clearing house 
in which air base, outside industrial corporations, local builders I developers 

1 

and city government first learned of one another's related but independent 
plans. 

13. The Urbanization of the Upper Midwest, 1930-1960, Urban Report Number 2, UMES , February, 1963, pages 3-4. 
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The commission which has the benefit of staff assistance also provides 
a ready source of technical information on principles, standards, and 
designs which have been developed and used in other American cities, and 
on local ordinances and regulations. 

Three conditions must be met if a planning commission is to make its 
maximum contribution. The importance of all three was illustrated in one 
or more of the problems and actions noted in the preceding sections of this 
report. 

First, the commission and its staff must have a formal working relationship 
with elected government officials. This is essential if policies are to be 
carried out through regulations and controls or municipal improvement programs, 
for the elected officials hold the power to appropriate funds and enact controls. 
For the same reasons, the commission and staff must have working relation
ships with the other principal agents who act to plan and build the city (page 22) • 
In numerous cases land development problems arose or actions failed because 
these relationships had not been established or cultivated. 

Second, the commission must function with dispatch and efficiency. In 
two states in the region, state law requires action within a specific period 
following submission of a proposal to the local planning commission. Delay 
and indecision impair the growth process and increase costs. 

Third staff assistance is necessary. Full-time staff help is essential in 
I . 

larger cities and occasional staff help is necessary in any community. The 
minimum size for a city to need or use a planning commission cannot be 
determined. Commissions exist in a few places of less than l, 000 inhabitants 
in the Upper Midwest. Once a city's population has grown to 5, 000 or more 
there is little chance to meet community planning needs without some formal 
organization. Even in smaller places special problems arise which require 
formal, organized effort and technical help. 

~,. 

In small cities it is not ec~onomically feasible to employ a full-time staff. 
The need may be met in either of three ways: getting help from the state 
university or state agency, where available; retaining a planning consultant; or 
sharing the services of a full-time staff employed by a county and its 
municipalities or a regional association of counties and municipalities. 

The Role of Public Education 

The educational establishment must also supplement the role of the market 
by reaching the public with the information necessary for orderly community 
growth. Some of the information needed for effective community action is 
general in nature--knowledge of the local government and economy and their 
places in the regional and national structure, knowledge of the geographic 
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distribution of land uses and population within the city and the city's location 
in the region and the nation, knowledge of the historical changes in all of 
these also is needed by the voting public and by youth who are not only 
tomorrow's voting public but also tomorrow's entrepreneurs and public officials. 

The general knowledge, referred to repeatedly in this report, is simply 
the history, geography, economy, and government of these cities. It seems 
doubtful that some of the land development problems observed would have 
occurred if both the citizens of the city and the principal agents involved had 
been better grounded in this general education about their community and its 
larger environment. There were a number of cases in which public officials 
and even developers said they had never seen or visualized the growth of their 
city portrayed as they saw it in the detailed maps on which Figures 2 through 
15 are based. It seems important that education in these subjects be better 
adapted to the problems outlined in this report through increased local emphasis 
within the broad topics normally covered in the curriculum and increased-emphasis 
on process and change--examination of things as they have changed and are 
changing, and the forces of change, rather than simple description of today' s 
structure. 

The educational institutions needed to do this job exist. They include 
the extension services of the various colleges and universities, the cooperative 
extension services of the land -grant colleges and U.S. Department of 
Agriculture, the schools, press, radio, and television. It seems important 
that these institutions increase their efforts to adapt their programs to the 
need for general knowledge of the changing structure of today' s urban 
communities. 

.. 

Recourse to education--especially the education of young people--may 
seem at first a totally impractical approach to an urgent problem. The problems 
present today will span only a fragment of the future life of Upper Midwest 
cities. The future will require continuing thought, study, and planning. 
Increasing the intellectual capacity to deal with future problems is as 
important as taking action to deal with current problems. 
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APPENDIX 

PROCEDURE FOR COLLECTION AND COLLATION OF DATA 

Two types of information were collected in each city. First, all new developments 
since 19 50 were mapped. These were subdivided into residential and non-residential 
uses. The non-residential uses were further subdivided between commercial-industrial 
and institutional-recreational uses. The information came from building permit records. 
Pre-1950 developments were determined from aerial photographs. The maps, in generalized 
form, appear in. Figures 2 through 15. From the detailed maps the major areas of new 
construction and land use changes and the major areas in which no change has occurred 
were identified. 

Second, interviews were obtained with representatives of the organizations, informal 
groups, and individuals (the agents) who are responsible for the plans and actions which 
result in the building of the city. These people included public officials, developers 
and builders, and representatives of financial institutions, business organizations, 
service clubs, and voluntary groups • 

The interviews attempted to determine each individual's judgement of: 

1. · Which agents (individuals, groups, organizations) planned the major changes 
which appeared on the map. 

2. Which agents carried out the changes . 

3. Cases in which the identifiable agents failed to plan or act in response to a 
problem. 

4. The effectiveness of intercommunication between agents and use of available 
information by each agent. 

5. Which actions or inactions had produced, on balance, positive results for the 
community, which had produced negative results, and the reasons for such evaluation. 

The interview notes were divided into files on individual cases, each dealing with a 
particular land use change in a par-tfcular city, and the cases were classified and cross
classified by types of major land use and agents to permit generalization. 

The interviews were loosely structured and informal. The problems, actions, and 
agents which local people talked about are those which appear in the data of the study, 
and the data also reflect the frequency with which these problems, actions, and agents 
were discussed. Evaluations of positive and negative aspects of the plans and actions 
are those of local people. However, there were few cases in which evaluation of local 
leaders and the interviewer were in disagreement. 
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