
The Minnesota Land Use Planning
Act (LUPA) of 1976 provides the
basis for mandatory land-use 

planning policy in the seven-county
Minneapolis–St. Paul metropolitan
region. The statute requires that the
comprehensive plans adopted by
communities “include a housing element
containing standards, plans and
programs for providing adequate housing
opportunities to meet existing and
projected local and regional housing
needs, including but not limited to the
use of official controls and land use plan-
ning to promote the availability of land
for the development of low and moderate
income housing” (Minn. Statute 
§ 473.859, Subdivision 2). The act desig-
nates the Metropolitan Council of the
Twin Cities as the agency responsible for
reviewing comprehensive plans for their
conformance with LUPA requirements.
Subdivision 4 of the same statute, which
addresses the implementation of the
comprehensive plans, requires a housing
program (including official controls) that
“will provide sufficient existing and new
housing to meet the local unit’s share of the
metro area need for low and moderate
income housing” (emphasis added).

This statutory language establishes
LUPA as the basis for a “fair-share”
housing program in which local commu-
nities are obligated to meet the demand
for low-cost housing derived from a
regional analysis of needs. However, the
current lack of affordable housing in the
Twin Cities metro area suggests that LUPA

has not had the intended impact of
meeting regional low- and moderate-
income housing needs. In the summer of
2000, we examined the implementation

of LUPA’s housing elements during the 25
years since the law was enacted to deter-
mine why. Our research team consisted of
3 faculty members from the University of
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Minnesota, 12 graduate students taking
part in a course at the University of
Minnesota’s Humphrey Institute of Public
Affairs, and several undergraduate
students enrolled in an urban studies
course at Macalester College. The study
was funded by the Family Housing Fund
with additional support from CURA, the
Humphrey Institute of Public Affairs, and
the Urban Studies Program at Macalester
College.

Our research took several approaches.
Team members conducted interviews
with current and former Metropolitan
Council staff members to determine how
the agency interpreted and implemented
LUPA. We also conducted a case study of
25 municipal governments in the seven-
county Twin Cities region to examine
both their commitments and their actual
practices with respect to affordable
housing development. First, we reviewed
their comprehensive plans to determine
the degree to which the plans embodied
LUPA requirements concerning affordable
housing. Next we examined the degree to
which the standards, plans, and programs
identified in the comprehensive plans
had actually been implemented by
conducting interviews with housing and
community development officials, plan-
ning officials, and housing developers in
each of the sample communities. Finally,
we examined the degree to which land
set aside for high-density housing actu-
ally resulted in the creation of affordable
housing. The results of our research are
presented below.

Metropolitan Council Administration
When LUPA was created, the Metropol-
itan Council was given the task of over-
seeing implementation. At the time, it
was understood that because this was the
first round of comprehensive planning
for many communities in the metro area,
it would take several years for all of the
plans to be completed. The council did
not give communities a deadline. Among
the 25 communities we sampled, the first
round of planning produced council-
approved plans as early as 1979 and as
late as 1982. Initial guidelines for compli-
ance with the statute also did not indi-
cate how frequently the plans had to be
updated. The Minnesota legislature
addressed this issue in 1996 by requiring
a second round of comprehensive plans
to be completed by the end of 1998, with
another round of updates every 10 years
thereafter. Many communities did not
meet the legislature’s 1998 deadline.
Although the Met Council encourages
timely submissions, council staff
members we interviewed indicated that

there was not much they could do to
force compliance with the deadline. By
the end of 1998, the Met Council had
received and assessed plans for only 6 of
the 25 communities we sampled; plans
for 8 communities were assessed in 1999
and 2000. Another 11 communities still
had plan assessments pending or had not
yet submitted plans as of November
2001.

At the time LUPA was enacted, the
Met Council was active in calculating the
regional housing shares of low- and
moderate-income housing to be built in
communities across the metro area. The
council created an allocation plan that
provided specific numerical goals for all
communities within the Metropolitan
Urban Service Area (MUSA) based on the
number and projected growth of house-
holds and jobs, and the number of
nonsubsidized low- and moderate-income
housing units for each community. These
allocation figures were then routinely

incorporated into the community’s
comprehensive plan. Most of the compre-
hensive plans adopted prior to 1983 that
we analyzed make direct reference to the
fair-share allocations for “low- and
moderate-income housing” made by the
Met Council. The council then judged the
adequacy of local housing plans based on
the amount of land set aside for high-
density residential development, working
under the assumption that high-density
development was the most likely to
produce affordable units. In addition, the
Met Council adopted a set of zoning and
land-use guidelines aimed at producing
more affordable housing opportunities.
The guidelines included suggestions
related to lot size, garages, square footage
of living area, and other items that have a
direct impact on housing prices. Finally,
the Met Council’s power of review gave it
input into the grant-making decisions of
the federal government and thus some
leverage over local housing efforts. 
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While this system was in place and
functioning, the region’s affordable
housing profile changed significantly.
From 1975 to 1983, the central cities’
share of the region’s total of subsidized
units fell from 82 to 59%. This impact
made it one of the highest performing
regional programs in the entire nation.
However, the Met Council has changed
its orientation to LUPA significantly
during the 25 years the law has been
operational. Since the early 1980s, the
council no longer calculates fair-share
allocations, and no longer provides
communities with information about
their share of regional needs. For the 25
communities we studied, comprehensive
plans completed after the mid-1980s
typically make no reference to regional
low- and moderate-income housing
needs and make no attempt to docu-
ment the local share. 

In recent years, the Met Council has
also encouraged communities to use
their Livable Communities Act (LCA)
housing goals to fulfill the LUPA require-
ment that they calculate their communi-
ties’ low- and moderate-income housing
need. Created by the legislature in 1995,
the LCA involves affordable housing
goals that are negotiated by the Met
Council and individual communities.
The housing benchmarks for LCA are
not based on need, but rather on the
existing level of affordability in subsec-
tors of the region. Even these bench-
marks, however, are routinely ignored by
communities and by the Met Council in
cases where they call for an increase in
affordable housing. Consequently, LCA
goals are inadequate with respect to the
LUPA requirement for calculating need.

The Met Council also discontinued
until very recently the practice of
reviewing local housing performance
and has backed off from its practice of
providing development guidelines to
local communities. The guidelines were
never binding on communities and no
sanctions ever existed for deviating from
the guidelines. However, they did
provide guidance for local communities,
as well as a standard against which local
actions could be judged.

Finally, the Met Council has not
established any type of monitoring
system to determine whether the objec-
tives contained in comprehensive plans
were ever met, whether land set aside
for high-density development was ever
used for that purpose, or whether the
rate of low- and moderate-income
housing development approached the
need for such housing as stated in the
plans.

Quality of the Comprehensive Plans
We selected for analysis a sample of 25 of
the 144 municipal governments in the
seven-county Twin Cities region (see
Figure 1). The communities chosen for
analysis were the fastest growing suburbs
in the region between 1970 and 1990 and
were among the communities projected
for the greatest growth between 2000 and
2020.1 For each community in the sample,
we reviewed both the first comprehensive
plan adopted after passage of LUPA in
1976 and the most recently approved
comprehensive plan. Teams of researchers
were assigned to each community and
asked to summarize the comprehensive
plans using a standardized protocol that
focused on four issues. First, did commu-
nities calculate the existing and projected
need for low- and moderate-income
housing and their share of the regional
need for such housing? Second, how does
the plan define income levels and land
allocated to different housing densities,
and does the plan explicitly or implicitly
link high-density housing to the objec-
tives related to low- and moderate-income
housing? Third, does the plan lay out a
series of steps to be taken by the commu-
nity to achieve the low- and moderate-
income housing goals established? Finally,
does the plan explicitly state how many
acres of high-density, developable land
have been set aside, and can this amount
accommodate enough low- and
moderate-income housing to meet the
stated goals? 

In our analysis, we distinguished
between three waves of plans: the first
between 1979 and 1982, the second
between 1983 and 1995, and the last
from 1995 to the present. Table 1 shows
the dates of the plans we reviewed for
each of the 25 communities in our
sample. We found that the typical first-
wave plan makes direct reference to the
fair-share allocation made by the Met
Council for low- and moderate-income
housing. Although it was standard prac-
tice for communities to adopt the low
end of the range provided to them by the
council, the plans nevertheless indicated
an acceptance of the fair-share method-
ology. The Apple Valley, Inver Grove
Heights, and Eagan plans even indicated
that community housing needs are best
established on a regional basis.

Although we reviewed only five plans
from the second wave (Andover,
Burnsville, Champlin, Chanhassen, and
Chaska), it is notable that all references to
fair share and regional needs for low- and
moderate-income housing are gone.
When the Met Council abandoned in the
early 1980s its practice of calculating fair-
share allocations, communities moved
away from the practice of viewing their
needs in the context of regional patterns.
In fact, there are virtually no references to
low- and moderate-income housing at all
in these second-wave plans, and there are
no calculations of regional need or of
local shares of regional need.

Third-wave plans typically place their
discussions of low- and moderate-income
housing in the context of the Livable
Communities Act. Although the Livable
Communities Act does not supercede
LUPA, the Met Council has substituted
LCA standards for those set in LUPA, and
communities have followed this lead.
With the exception of two communities
(Eden Prairie and Plymouth), there is no
effort in the third wave of planning to
estimate a community’s share of regional
needs. Almost none of the third-wave
plans estimate local need for low- and
moderate-income housing. In fact, the
phrase low- and moderate-income housing is
rarely, if ever, used. In its place is the LCA
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1 Our sample includes at least one community
from each of the seven counties in the metropol-
itan area. To arrive at our sample, we selected the
15 communities that added the most population
between 1970 and 1990. The final 10 communities
were chosen based on both past growth and
projected future growth. In general, first-ring
suburbs and the more outlying areas of the region
are excluded from the sample.

Community Dates of review 
and approval by 
Met Council

Andover
Apple Valley
Blaine
Brooklyn Park 
Burnsville
Champlin
Chanhassen
Chaska
Coon Rapids 
Cottage Grove 
Eagan
Eden Prairie 
Inver Grove Heights
Lakeville
Lino Lakes 
Maple Grove 
Minnetonka
Oakdale
Plymouth
Prior Lake 
Ramsey
Rosemount
Savage
Shoreview
Woodbury

Table 1.  Dates of Comprehensive Plans
of Sample Communities

1991
1979, 1999 
1980
1981
1981, 1990, 1999 
1981, 1986 
1981, 1991, 1999 
1981, 1991 
1982
1981, 1999
1981
1980
1981, 1998
1981, 1988, 1998
1981, 1998
1980, 1998
1980, 1998
1983, 2000
1980, 2000
1981, 2000
1982
1981, 2000 
1981, 2000
1982, 2000
1979, 2000



phrase affordable housing. By extension,
LCA definitions for affordable are adopted
by communities in the most recent wave
of comprehensive plans. The inflated
affordability guidelines of LCA—which
include income standards of 80% of area
median income for a family of four for
homeownership, and 50% of area median
income for a family of four for rental
housing—mean that when communities
use LCA figures they are, in effect, plan-
ning for higher income housing than was
targeted under the LUPA fair-share 
allocation process. 

The city of Apple Valley illustrates the
changed orientation of comprehensive
plans during the 25-year period since
LUPA was implemented. The first-wave
(1979) plan for this community stated: 

The need for low and moderate
income housing within Apple Valley
must be identified on a regional
basis because Apple Valley is a
suburb within the Minneapolis/
St. Paul Metropolitan Area and there
is nothing of particular significance
within the community that would
cause it to stand apart from regional
considerations. As such, the statistics
and “fair share goals” developed by
the Met Council are the best and
probably only source of determining
the future needs for low and
moderate income housing.

The same community’s third-wave (1999)
plan, however, contains a significantly
different statement:

The City is in the best position to
determine the most responsible
option for meeting the future needs
of Apple Valley rather than the
Metropolitan Council, especially as
it relates to residential densities.

Given that the Metropolitan Council
judges the adequacy of affordable
housing plans in part by how much land
is set aside for high-density development,
this statement essentially denies the legit-
imacy of the council in helping to set
low- and moderate-income housing goals.

In addition to requiring that compre-
hensive plans make reference to regional
needs or local share of regional needs,
LUPA also calls for the plans to include an
implementation section that outlines the
programs and practices to be used to
promote low- and moderate-income
housing. The quality of the comprehen-
sive plans we analyzed, as measured
by the number and variety of specific

implementation steps for promoting low-
and moderate-income housing, also
diminished significantly over time. Plans
from the first wave typically list possible
subsidized housing programs from all
three levels of government—local, state,
and federal. During the third wave of
plans, most communities fail to mention
programs from more than a single level of
government.

An even greater decline in the quality
of plans can be seen when one examines
the local nonsubsidy initiatives offered by
communities as means of promoting low-
and moderate-income housing. Table 2
lists the number of times each of 11
different local regulatory steps was
mentioned in first- and third-wave plans.
The City of Burnsville listed seven of these
techniques in its 1978 plan, but only one
of them in the 1998 plan. Apple Valley
listed four in 1979 and one in 1999. Lino
Lakes listed five in 1981 but none in 1998.
Shoreview went from five to one and
Rosemount from six to one. Lakeville,
Savage, and Prior Lake actually increased
the number of specific local regulatory
actions listed in their plans. Overall,
however, specific regulatory actions to
promote low- and moderate-income
housing were twice as likely to appear in
first-wave plans than in third-wave plans.

In addition, the third-wave plans
rarely include strategies that address the

specific obstacles to low- and moderate-
income housing identified by local
housing and planning officials in those
same communities. Inver Grove Heights
provides an example of the changes over
time in this area. This community’s first-
wave plan indicates the need to review
the zoning ordinance and to “consider a
reduction in the more rigid Zoning Ordi-
nance in order to promote the develop-
ment of [low- and moderate-income]
housing.” The plan also calls for an
ongoing housing subcommittee to review
subsidized housing proposals and to
revise the city’s housing plan when neces-
sary. The third-wave plan for Inver Grove
Heights does little more than suggest that
the City will try not to make the afford-
able housing situation worse than it
already is: “To the degree possible, the
City will work to ensure that local actions
do not unduly increase the cost of raw
land.” Similarly, the third-wave plan for
Lino Lakes lists 3 different “residential
goals,” 16 different “residential policies,”
and 3 different “residential strategies,”
but only 1 of these 22 policy statements
mentions affordability and not a single
one mentions low- and moderate-income
housing.

Because of the lack of documentation
of regional need and of the local share
of that need in all plans since the first
wave, and because of the lack of specific
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Rezoning

Increased densities

PUD

Decreased square footage requirements

Streamlined permit approval

Reduction in fees

Reduced setbacks

Manufactured housing

Nondiscrimination

TIF

Other

Average

4

14

18

14

2

4

6

7

4

2

10

3.54

Table 2.  Potential Regulatory Relief Mentioned in Comprehensive Plans

Local steps to facilitate First Third
low- and moderate- wave* Pct. wave† Pct.
income housing

*
First-wave plans were reviewed for 24 communities.

†
Third-wave plans were reviewed for 16 communities.

16

58

75

58

8

16

25

29

16

8

42

3

3

9

2

0

1

1

1

1

4

3

1.75

18

19

56

12

0

6

6

6

6

25

18



implementation steps to promote low-
and moderate-income housing in most
plans, we conclude that there is not a
single second-wave or third-wave plan
submitted by the 25 communities we
reviewed that meets the housing stan-
dards implied by LUPA.

Plan Implementation
In addition to evaluating what their
comprehensive plans say, we also exam-
ined the degree to which individual
communities carried out the comprehen-
sive plans they submitted pursuant to
LUPA. We interviewed housing and
community development officials, plan-
ning officials, and residential builders in
each of the communities to solicit infor-
mation about the efforts the sample
communities have made to promote low-
and moderate-income housing, and to
provide a means of checking on the
implementation of standards, plans, and
programs identified in earlier comprehen-
sive plans. 

Our analysis of the implementation
of comprehensive plans is necessarily
limited. Given the passage of time and
staff turnover, it was impossible to recon-
struct or provide a full accounting of all
of the steps taken or not taken during the
last 25 years by the 25 communities we
sampled. Instead, we focused on several
specific efforts made by these communi-
ties: Do they monitor the need for and
the existence of low- and moderate-
income housing in their community? Do
their comprehensive plans identify regu-
latory steps that could be taken to
promote low- and moderate-income
housing?

The Land Use Planning Act envisions
a system in which local governments
plan for low- and moderate-income
housing within a regional context. For
the system to be meaningful, however,
there must be a means of tracking the
efforts made by individual communities.
We have seen that the Met Council estab-
lished no such monitoring system. One
might expect that individual communi-
ties would have tracked their progress
toward meeting low- and moderate-
income housing needs. Indeed, this
seems like a minimum requirement for a
community to achieve its program goals.
However, few of the communities we
studied monitor the low- and moderate-
income housing situation within their
city limits. More than two-thirds of the
communities in our sample do not have
an inventory or database of the amount
of low- and moderate-income housing
that exists in the community. Of those

that do keep track, only one indicated
that its list went back as far as the mid-
1970s when LUPA was created. 

Similarly, creation of regulatory proce-
dures to promote low- and moderate-
income housing also has been quite
limited. Our city interviewees were asked
a series of questions about what tech-
niques were in place in their communi-
ties for enhancing the production of such
housing. As Table 3 illustrates, the most
common form of regulatory mechanism
identified was some form of a planned
unit development (PUD) ordinance
allowing smaller lots and higher densities
to be negotiated between developers and
city staff. The only other technique used
by even half of the communities was an
allowance for accessory apartments.
Chanhassen, Eden Prairie, and Oakdale
each reported using five of these eight
techniques, the most among the 25
communities studied. Rosemount,
Chaska, and Apple Valley reported using
four. On the other end of the spectrum,
Andover and Brooklyn Park reported
using none of these techniques, while
Inver Grove Heights and Ramsey reported
using only one. The mean across all
communities we studied was slightly less
than 2.5.

We found there were often discre-
pancies between what the current
comprehensive plans say regarding regu-
latory initiatives to promote lower cost

housing and what our interview inform-
ants told us was being done in the sample
communities. In one city, for example,
the planner we interviewed was surprised
to learn that his community’s compre-
hensive plan called for an affordable
housing set-aside in all new residential
developments. With respect to allowing
decreased square footage and the relax-
ation of other requirements to cut costs,
we found discrepancies between inter-
view responses and comprehensive plans
in 8 cases out of 14 (i.e., for 14 cities,
either the comprehensive plan or the
planner-informant indicated that such
techniques were in use, but in 8 of those
cases there was not agreement between
what the plan said and what the planner
indicated). For the rezoning of land to
accommodate low- and moderate-income
housing, there were discrepancies in 6 out
of 16 cases. Even for the use of PUDs,
there were differences in 6 out of 15
cases. Although it is difficult to determine
the exact reason for the discrepancies
found between what the plans indicate
on one hand and what city officials say
on the other, it is clear that there is some
significant disconnect between the
comprehensive plans and the practices of
communities.

Overall, the 25 study communities
had a mixed record of implementing steps
for affordable housing that were described
in their early plans. We found several
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Planned unit development (PUD) ordinance
allowing smaller lots, density bonuses, etc. 

Zoning variances

Density bonuses 

Expedited approval for low- and moderate-
income housing projects

Reduced fees

Reduced lot sizes allowed

Allowance of accessory apartments

Set-asides for low- and moderate-
income housing

17

5

3

0

5

10

12

7

Table 3.  Reported Use of Regulatory Mechanisms to Promote Low- and Moderate-
Income Housing among Sample Communities

Techniques to promote low- and Number of Pct. of
moderate-income housing communities communities

71

21

12

0

21

42

50

29



examples of specific steps listed in com-
prehensive plans that had been carried
out in subsequent years. At the same time,
there were numerous examples of prom-
ised implementation steps that had never
been undertaken. The items that were
carried out least often were those related
to specific zoning changes intended to
facilitate lower cost housing and reduce
the per-unit cost of land.

Three conclusions from this analysis
are noteworthy. First, it is clear that a
housing plan adopted in one year is not
necessarily embraced by the city council in
subsequent years, particularly if there is
turnover among council members.
Second, follow-through on comprehensive
plans is not always a simple yes/no propo-
sition. Compliance on some items requires
a continued effort throughout the period
of the plan rather than just a single action.
Finally, in some cases it became clear that
communities were operating under plans
that contained language with which offi-
cials were not familiar. 

We asked both city officials and devel-
opers about what land-use regulations
constitute barriers to low- and moderate-
income housing production. Both groups
of interviewees agreed that restrictions on
high-density development and the avail-
ability of developable high-density land
were the most important obstacles. 
Developers also frequently mentioned as
an important barrier the resistance of
neighbors to affordable housing.

Finally, we examined the attitudes of
city officials toward the housing elements
of LUPA. Our interviews uncovered a
strong sense among them that LUPA was
not particularly relevant to affordable
housing issues in suburban areas of the
region. A number of reasons were cited
for this perception, including the current
emphasis of the Met Council on the
Livable Communities Act, the belief that
meeting LCA goals is equivalent to
meeting LUPA requirements, and the
feeling that the planning requirements of
LUPA have little to do with the actual
development of low-cost housing.

Impact of Planning
In order to examine the relationship (if
any) between the planning done
pursuant to LUPA and the development
of low- and moderate-income housing in
the region, we conducted two analyses of
the correspondence between the compre-
hensive plans we examined and the
existence and location of low- and
moderate-income housing. First we
followed the fate of more than 7,400
parcels of land set aside for high-density
residential development in the first wave
of plans from 1979 to 1982. This analysis

determined the extent to which (a) these
parcels remained high-density residential
during a 20-year period, (b) housing was
built on these parcels, and (c) the housing
was affordable. In addition, we created a
database of existing low- and moderate-
income housing in the 25 communities
in our sample. For these developments,
we looked back to see what those parcels
had been designated for during the first
wave of plans. Together, these analyses
can help determine the extent to which
the plans submitted by the communities
during the first wave were predictive of
future low- and moderate-income
housing development practices. 

The Met Council has evaluated the
adequacy of housing plans, in part, by
determining whether communities set
aside enough high-density residential
land to accommodate low- and moderate-
income housing goals. The assumption
behind this is that high-density land is
more likely than other land to attract
low- and moderate-income housing. Our
analysis suggests that this is a defensible
assumption; roughly 1% of the total land
in the 25 sample communities is
currently zoned or designated for high-
density residential use, yet this land
contains almost half of the low- and
moderate-income housing we could iden-
tify in these communities.

To analyze the practical impact of the
housing requirements of LUPA, we
tracked all of the parcels of land that the
25 study communities had set aside for
high-density residential development in
their first-wave plans. We sought to deter-
mine how much of that land originally
planned for high-density housing
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Reclassification of land was common during the 25-year study period. Although it
was initially set aside for high-density residential development, this parcel was
rezoned commercial and was developed as a daycare center.

The Affordable Housing Legacy of the
1976 Land Use Planning Act. By
Edward G. Goetz, Karen Chapple, and
Barbara Lukermann. Minneapolis:
Center for Urban and Regional
Affairs, 2002. CURA 02-1. 118 pp.
Free.

This full report, upon which the
summary article in this issue of the
Reporter is based, examines the imple-
mentation of the 1976 Land Use
Planning Act during the 25-year
period from 1976 to 2001. The full
report includes an executive
summary, an in-depth discussion of
how the Metropolitan Council has
interpreted and administered LUPA, a
detailed analysis of the LUPA-related
elements in the comprehensive plans
of each of the 25 communities
profiled, more detailed discussions of
how these communities’ plans have
been translated into action as well as
how successful they have been at
producing low- and moderate-income
housing, and an appendix that
contains the standardized protocol
the research team used to analyze
communities’ comprehensive plans.
To order this publication, call CURA
at 612-625-1551 or send e-mail to
cura@tc.umn.edu.

Full Report on LUPA
Available from CURA
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actually contained low- and moderate-
income housing.

Reclassification of land was common
during the 25-year study period. Of the
estimated 7,463 parcels of land set aside
for high-density residential development
in first-wave plans, only 19% were zoned
for high-density development 20 years
later. Instead, much of the land was redes-
ignated, rezoned, or down-zoned to lower
densities. In fact, the study communities
moved land out of high-density residen-
tial categories at a rate of more than one
acre each working day from 1980 to
2000. At the same time, some land that
was not originally designated for high-
density development was moved into
that category. Overall, however, there was
a 31% reduction in acreage devoted to
high-density residential development
during the study period.

In addition, we found that PUDs
rarely resulted in high-density low- and
moderate-income housing production.
Only 12% of the acreage in PUD zones
was high density and only 19% of those
acres held affordable low- and moderate-
income housing.

By examining a sample of parcels, we
found that 88% of parcels that are
currently zoned for high-density housing
have housing on them, although only
58% of those acres had high-density
housing. Most of that high-density
housing (62% of the parcels) had already
been built at the time of the first-wave
plans. Of the parcels that contained high-
density housing, only 35% contained
housing affordable to low- and moderate-
income households. As a result, during

the 20-year study period, only 6% of the
acres set aside for high-density residential
use produced new high-density low- and
moderate-income housing. This is an
extremely low conversion rate, and
suggests that the Met Council’s practice of
looking at high-density set-asides is an
insufficient means of evaluating the
commitment of local communities to
promoting low- and moderate-income
housing. Either this standard should be
abandoned altogether, or the Met Council
should insist on a set-aside that would
accommodate many times the number of
low- and moderate-income units identi-
fied by the community as its goal.2

Conclusion
Our analysis of the implementation of the
LUPA housing requirements in 25 high-
growth suburban communities of the
Twin Cities since 1976 suggests that there
are serious deficiencies in the law itself
and in the way it is being carried out by
both suburban communities and the
Metropolitan Council. The lack of moni-
toring, the retreat from regional allocation
of need by the Met Council, and the
council’s own suggestion that LCA
housing plans be used to comply with
LUPA requirements all point to the
declining relevance of LUPA in planning
for low-cost housing. Both the Met
Council and individual suburban commu-
nities have retreated from the idea of

regional planning for low-cost housing.
On the books, the region is one of the few
national models for the local provision of
regional housing needs; in practice,
however, those requirements are readily
ignored. This is all despite the fact that 25
years ago the fair-share housing element
of LUPA was widely accepted in the region
and that it initially led to the creation of
comprehensive plans that fulfilled both
the letter and the spirit of LUPA.

Edward G. Goetz is a research fellow at
CURA and associate professor and director
of the Urban and Regional Planning
Program at the University of Minnesota’s
Humphrey Institute of Public Affairs.
Karen Chapple is assistant professor of
urban and regional planning at the
University of California at Berkeley.
Barbara L. Lukermann is a research asso-
ciate at CURA, a senior fellow at the
Humphrey Institute of Public Affairs, and a
fellow of the American Institute of 
Certified Planners (AICP).

This study was funded by the Family
Housing Fund with additional support
from CURA, the Humphrey Institute of
Public Affairs at the University of
Minnesota, and the Urban Studies
Program at Macalester College. The
following people assisted in the data
collection and analysis: Kathy Ember, Andy
Johnson, Michelle Lewis, Li Luan, Sarah
Lynch, Jill Mazullo, Julie Morrison, Nicole
Palasz, Gia Pionek, Antonio Rosell, Gary
Schiff, Christy Stark, Leigh Tomlinson, Joey
Vossen, and Josh Williams.

2 In this case, given the 6% conversion rate, the
cities in our sample would have had to designate
almost 16 times the number of acres as high-
density in their initial land-use plans to actually
develop a given number of acres as high density.
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Small towns in Minnesota got back
on the growth track during the
1990s, after having been derailed

temporarily during the recession years
of the 1980s. The population increased
by 5% or more in half of the free-
standing incorporated places in the
state during the 1990s, and only one-
quarter of these towns lost more than
5%, in sharp contrast to the 1980s when
only one-quarter gained and more than
half lost (Figure 1). I counted clusters of
incorporated places—such as Brainerd
and Baxter, or all of the separately
incorporated places in built-up areas of
the Twin Cities—as single freestanding
places, and I considered a change of less
than 5% for the decade, or 0.5% a year,
as slight.

During the 1980s, virtually the only
places that gained population were
within commuting distance of the Twin
Cities or Rochester, or in the lake country

north of Brainerd, but during the 1990s
growth was far more widespread (Figure
2). Between 1990 and 2000, most places
within a 50-mile radius of the Twin
Cities gained more than 5%, as did most
places along Interstate 35 from the Twin
Cities north to Duluth, I-94 northwest to
Moorhead, and U.S. Highway 12 west to
Willmar. Other growth strips were along
U.S. Highway 10 from Moorhead to
Brainerd, and U.S. Highway 14 from
Owatonna through Rochester to
Winona. The lake country north of
Brainerd remained a growth area, as did
the Twin Cities–Mankato–Winona
triangle.

Most of the places that lost more than
5% of their population during the 1990s
were in peripheral areas: the north-
western corner of the state, the Iron
Range, the far southeastern corner, and
southwest of the Minnesota River (Figure
2). These areas also had more than their

share of towns whose population
changed only slightly during the decade.
In detail, of course, the pattern of change
is far more complex because most areas in
the state had a mixture of towns that
gained population, towns that lost popu-
lation, and towns whose population
hardly changed at all.

As with most previous censuses, for
the state as a whole in 2000 the best
statistical predictor of the population of
any place was its population at the
preceding census (Figure 3). The popula-
tion of individual places tends to fluc-
tuate—down at one census, up at the
next—but within a fairly narrow range,
and with a definitely upward long-term
trend. Although most towns of about the
same population size have grown at
roughly the same pace, some towns that
have grown in population at one census
have lost population at the next, and
vice versa. A few have broken out of the

Small Towns in Minnesota Are Growing Again

by John Fraser Hart

Photo by Steve Schneider
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pack and gained population steadily, but
the majority of freestanding incorporated
towns in Minnesota have showed
remarkable statistical stability (or an
enormous amount of sheer inertia)
during the 1990s, as they have for the
entire 20th century.

When places are grouped by the size
of their population in 1980 (or in any
other census year), the growth of the
average population of different-sized
groups shows this same statistical stability
(Figure 4). The population in most towns
grew until 1920, but then sagged with the
widespread availability of the automobile

and the motor truck, which enabled rural
people to bypass smaller towns nearby for
the greater range of goods and services
that larger towns had to offer (Figure 1).
The 1920s were far and away the worst
decade for small towns in Minnesota
history until the recession of the 1980s.

The smallest towns, those with fewer
than 350 people, have never recovered
from the setback they suffered in the
1920s. They are still hanging on—a
town rarely disappears once it has been
incorporated—but their growth has been
stunted. They are too tough to die, but
too small to grow. Once a place has

attained a population of around 350
people, however, it seems destined to
continue growing, if erratically and spas-
modically. Some decades have proven
better than others, but the growth
curves of places with 500 people or more
are definitely (but not enthusiastically)
moving upward (Figure 4).

A town’s population size appears to
be related to the date on which it was
incorporated. Towns that were incorpo-
rated earliest have had the longest time
to grow, thus they are the largest today.
The largest places in 1900 were still the
largest places in 2000, and the smallest
places in 1900 were still the smallest
places a century later. The basic place
network of Minnesota had been estab-
lished by the turn of the century, or
shortly thereafter, and it has hardly
changed since 1910. More than half of
the incorporated towns in Minnesota
have celebrated their centennial year,
and more than three-quarters had been
incorporated by 1910 (Table 1). The
places that have been incorporated
subsequently have remained small:
three-quarters had not attained a popula-
tion of 500 persons by 2000, and 57%
still had fewer than 250 persons.

Railroad companies created the basic
place network of Minnesota in the horse-
and-buggy era. The railroads founded
towns as collecting and shipping points
for the products of the surrounding
countryside, and the grain elevator
beside the tracks is still the most
imposing structure in many towns. The
railroads spaced towns at intervals of 6 to

Figure 1.  Percentage of Incorporated Places in Minnesota by Population Change
per Decade, 1870–2000

Table 1.  Number of Freestanding Incorporated Places in Minnesota by Population Size and Date of Incorporation

Date of incorporation

Population 1869 or 1870–1879 1880–1889 1890–1899 1900–1909 1910 or Total
in 2000 earlier later

10,000 or more 14 14 2 3 — — 33

2,500 to 9,999 10 33 16 17 7 5 88

1,000 to 2,499 6 14 41 18 14 10 103

750 to 999 1 4 17 13 12 6 53

500 to 749 2 13 17 25 19 10 86

250 to 499 — 8 13 41 47 30 139

6 to 249 — 5 5 43 73 100 226

Total 33 91 111 160 172 161 728



10 miles, which allowed country people
to drive their wagons or buggies into
town, do their business, and drive home
again the same day.

The railroad sold business lots on the
main street to merchants, bankers, and
others who purveyed goods and services
to local people, and Main Street came to
symbolize the town. Places with good
waterpower sites at falls or rapids
became minor manufacturing centers,
and many small towns had creameries,
butcher shops, and other processing
plants that reduced the bulk of
commodities to save the cost of ship-
ping waste.

Today the horse-and-buggy spacing
of small towns along railroad lines is
much too cramped and congested, and
most small towns are redundant to the
needs of contemporary economy and
society. They have had to change their
function in order to survive and sustain
their growth. Much of this change has
resulted from inexorable economic

forces rather than from conscious local
decisions. Originally small towns were
collecting and shipping points, retail and
service centers, and minor processing
centers, but over time some functions
have become obsolete while others have
grown in importance.

The grain elevator, for example, is
defunct because the prosperity of the
small town is no longer tied to the pros-
perity of the agricultural areas immedi-
ately surrounding it, and agricultural
service is no longer its principal function.
Many of the storefronts along Main
Street are boarded up because the retail
and service function of small towns has
been shriveling ever since the automobile
enabled farmers and townspeople to
travel greater distances in search of the
goods and services they need.

Some people still cherish the
romantic notion that Main Street is the
heart and symbol of the small town, but
Main Street has been dying a long,
lingering death for more than half a
century. Even in larger places, down-
town has become a place of last resort,
merely a convenience shopping area for
the people who work there, and retail
and other traditional downtown func-
tions have moved to more accessible
sites with easier parking.

Many small towns have changed
from central hubs serving agricultural
areas into small cogs in the national
manufacturing system. Their new “facto-
ries” are well-nigh invisible to the casual

Figure 3.  Scatter Diagram of Population of Minor Civil Divisions in Minnesota,1990
and 2000*

*
This diagram includes only minor civil divisions with a population of less than 1,000 persons in 1990.

Figure 2.  Population Change in Minnesota Small Towns, 1990–2000
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observer because they are in older build-
ings, such as redundant schoolhouses,
that have been recycled for industrial
use. Some serve homegrown companies,
some are branch plants of firms head-
quartered elsewhere. Much of this new
manufacturing is based on the
processing of locally produced crops and
livestock, but far from all of it, because
the small towns of Minnesota produce a
truly remarkable variety of industrial
products.

Some towns have become bedroom or
dormitory communities for workers who
commute to jobs in larger places
(witness the growth of places near the
Twin Cities and Rochester; see Figure 2),
but even smaller population centers
have spawned dormitory communities,
especially places near major highways,
which facilitate long-distance
commuting. In northern Minnesota,
some towns have become service centers
for burgeoning resort and retirement
areas, and our rapidly aging population
suggests that these places will continue
to flourish.

The function of small towns in
Minnesota has changed, and those that
accept and adapt to change will
continue to grow. Their growth will
depend on enlightened leadership that
looks to the future, is aware that Main
Street has had its day, and realizes that
small towns have only tenuous ties to
the agricultural areas around them that
have been losing population fairly
steadily for the last half-century. Small
towns will continue to grow as manufac-
turing centers, as places of residence for
commuters to larger places, and as
service centers for resort and retirement
areas.

John Fraser Hart is a professor in the
Department of Geography. This article is
an outgrowth of his long-standing
curiosity about population change in
Minnesota’s small towns and villages. He
appreciates the word processing prowess
of Jodi Larson, the cartographic wizardy of
Mark Lindberg and Jeff Matson, and the
support and suggestions of Susy Svatek
Ziegler.Year

Figure 4.  Mean Population of Incorporated Places in Minnesota, 1900–2000
(Grouped by Size in 2000)

Increasingly, small towns in Minnesota have become bedroom communities for
workers who commute to larger population centers.

Photo by Steve Schneider
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Eugene Borgida, professor of
psychology and law and director of
the Center for the Study of Political

Psychology, has been named to the
Fesler-Lampert Chair in Urban and
Regional Affairs for 2002–2003. Borgida’s
appointment, which was announced this
past summer, was made by former Dean
of the Graduate School and Vice Presi-
dent for Research (now Executive Vice
President and Provost) Christine Maziar
based on recommendations from CURA.

When asked for his reaction to the
announcement, Borgida replied that he
was “genuinely thrilled. I regard the chair
as a tremendous honor and a great invest-
ment in my program of research.”

The Fesler-Lampert Chair in Urban and
Regional Affairs is one of four endowed
chairs and two named professorships
made possible through a generous contri-
bution to the University of Minnesota by
David R. and Elizabeth P. Fesler. The Fesler-
Lampert Endowment in Interdisciplinary
and Graduate Studies was initially estab-
lished in 1985 through a $1 million grant
from the David R. Fesler Fund of the Saint
Paul Foundation, Inc. The gift was
matched by a $1 million allocation from
the Permanent University Fund, and the
combined endowment and matching
funds have now grown in value to over
$9.5 million. The endowment is intended
to stimulate interdisciplinary research and
teaching through the appointment of
distinguished, broadly learned scholars to
endowed faculty positions at the Univer-
sity of Minnesota.

Borgida has taught at the University
of Minnesota for more than 25 years, and
has served as co-director of the Univer-
sity’s Center for Research in Law and
Psychology, associate dean for research

and planning in the College of Liberal
Arts, and chair of the Department of
Psychology. He was named a Morse-
Alumni Distinguished Teaching Professor
of Psychology in 1996. He has written,
edited, or co-authored more than 200
articles, books, and papers on topics as
diverse as the psychology of racial and
gender stereotyping, the effect of candi-
date and issue assessment on voting
behavior, the impacts of community elec-

tronic networks, the effects of cameras in
the courtroom on juror deliberation, and
the use of prior sexual histories as
evidence in sexual assault trials.

Borgida intends to use the resources
provided by his appointment to extend
his work with Regents Professor of Polit-
ical Science John Sullivan on the impact
of computer networks on the conduct of
civic life in rural Minnesota communities,

a project initially funded by CURA in
1996. The project focuses on the role a
community’s civic and political cultural
norms play in addressing disparities in
access to information technology, and
draws heavily on theory and research on
social psychology, political psychology,
and the social implications of the
Internet. To date, Borgida and Sullivan
have conducted survey research, focus
groups, and archival research in two rural
communities. Based on this analysis,
Borgida explains, “we maintain that
whether information technology is
viewed as a public good, with an accom-
panying collective obligation to provide
access, or as a private good, best provided
by the free market, is in part determined
by the extant civic culture of a commu-
nity,” and that these different means of
providing access to information tech-
nology also have “different consequences
for equality of access.” Borgida will use
this year to extend his analysis to several
other communities, particularly those
taking part in Minnesota’s Rural Internet
Initiative, a program designed to improve
the state’s telecommunications infrastruc-
ture. He also expects to develop and pilot
a new graduate seminar on the Internet
and Civic Culture.

The Fesler-Lampert Endowment is
intended as a tribute to David Fesler’s
grandfathers, Bert Fesler and Jacob
Lampert. The Fesler-Lampert Chair in
Urban and Regional Affairs is appointed
for a one-year period, and receives
approximately $50,000 for research,
salary, and logistical support. The funds
are jointly administered by the University
of Minnesota Foundation and the Univer-
sity of Minnesota.

Eugene Borgida Appointed to Fesler-Lampert
Chair in Urban and Regional Affairs

Photo by Steve Schneider

Eugene Borgida

The Spring 2002 issue of the CURA
Reporter was incorrectly numbered
Volume 33, Number 2. The correct
numbering for the issue is Volume
32, Number 2. Our apologies for any
confusion this error might have
caused.

Correction
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Sport as Prevention? Minneapolis’ Experiment
with Late-Night Basketball

by Douglas Hartmann and Darren Wheelock

Atransformation has occurred in
youth sport and recreation provi-
sion in urban areas since the

1990s. From small experimental
programs to citywide summer projects,
prison boot camps, and federally funded
public-private partnerships, sport- and
recreation-based programs have become
popular tools for risk prevention and
social intervention for young urban men
and women of color in recent years.
Reliable national numbers are difficult
to come by, but in the Twin Cities alone
during the summer of 2001, there were
at least 150 such programs and initia-
tives serving tens of thousands of young
people. Experts have referred to this as
sport’s “social problems industry.” Yet as
widespread and wide ranging as this
industry has become, very little is
known about the programs that
compose it. Why are they so popular?
How are they supposed to work? Are
they at all effective?

No one, it seems, has any real answers
to these questions. Even for the most
famous of all such programs—popularly
known as midnight basketball leagues—
the information is anecdotal or from
uncritical journalistic reports. We became
convinced that if we were to understand
the opportunities for risk prevention that
such sport-based programs present, we
needed to know more about how these
programs actually work. It was this desire
that led us to our involvement with a
Twin Cities variation on the late-night
basketball theme called the Stay Alive
program.

This article’s primary focus is on the
lessons we learned from the Stay Alive
program, and how these lessons can
inform other programs purporting to use
sport as a tool for prevention. We provide
an overview of the Stay Alive program,
explain various theories of sport as
prevention that underlie such programs,
identify some of the implementation
problems experienced by Stay Alive
organizers, and offer some key findings
about the program that can be used as
building blocks for future programs.
Throughout the article, we attempt to
highlight the inherent tensions between

the demands of a sport-based program
and the requirements of its preventionist
rationale.

Minneapolis’ Stay Alive Program
Initiated by the Minneapolis Department
of Health and Family Support (DHFS)
during the summer of 1998, the Stay
Alive program actually consisted of two
different grassroots basketball-based
programs: the Ghetto Basketball Associa-
tion (GBA) and the Shoot Hoops, Not
Guns project of the Twin Cities Healthy
Nations organization. For the better part
of the year, these two community-based
programs had operated a variety of sport-
and recreation-based activities on an
independent basis for disadvantaged
African American and Native American
youth in the Powderhorn Park, Phillips,
and Near North neighborhoods. During
the summer, with funding and support
from the DHFS’s Youth Violence Preven-
tion Project (YVPP), they partnered to
sponsor basketball leagues that operated
between 7 and 11 PM.

The YVPP itself was a larger initiative
undertaken by former Mayor Sharon
Sayles Belton in 1996 in response to the
exceptionally high rate of homicides that
plagued the city in 1995. During its first
two years of programming, the YVPP used
its $100,000 budget to give small grants to
a variety of community-based violence
prevention initiatives. These programs
ranged from the development of a
domestic violence prevention curriculum
and a pilot test of peer courts in middle
schools to a gun buy-back program and a
handful of different counseling and
educational programs. In 1998, the
department decided to concentrate its
resources on the one activity that was
successful in bringing in low-income, 18-
to 25-year-old men of color: basketball.
Thus, the Stay Alive program was born.

We got involved with Stay Alive in
the fall of 1998 following its initial
summer run. After having seen a story in
a local newspaper, we contacted the
director of the program and he invited us
to several of the wrap-up and planning

Photo by StudioTobechi

The Stay Alive program was a partnership of the Ghetto Basketball Association
(GBA) and Shoot Hoops, Not Guns. Pictured here are GBA cofounders Derek Reuben
(left) and Ralph Crowder, two local organizers of the Stay Alive program.



meetings. Once we got to know various
program administrators and grassroots
organizers, we wrote a proposal to the
CURA asking for assistance in funding a
research and planning partnership. When
our proposal was approved, we began
working in partnership with the Stay
Alive program on program development,
design, and evaluation, and in return had
the opportunity to conduct intensive
ethnographic and interview-based
research on the program.

Visions of Sport as Prevention
One of the most basic questions we
wanted to answer by entering into the
world of late-night basketball—“the field”
as ethnographers call it—was why this
initiative was such a popular idea in the
first place. What made program
supporters and organizers so confident
that having young men run around in
short pants would impact their lives or
the problems in their communities? Part
of the answer was simple pragmatics: late-
night sports was, for both city officials
and grassroots organizers alike, a rela-
tively high-profile and inexpensive
program in a community where little
funding and few other options were avail-
able. Even if it did nothing else, a
basketball-based program reached out to
an otherwise difficult-to-reach population.

But funding and public support were
only part of the story. Almost everyone
involved with the program was convinced
that a basketball-based program consti-
tuted a uniquely promising and appealing
form of prevention. They believed, in
short, that late-night basketball could
actually reduce crime, violence, and risk
in these communities. Although these
notions were rarely thought out, much
less informed by scholarly research and
writing, we were able to discern at least
four different explanations among
program supporters concerning how and
why basketball contributes to prevention.

The first explanation, what we will
call the sport-as-character-building model,
assumes that sport is an activity that
builds character, self-discipline, and self-
esteem among its participants. This model
of sport assumes that the very act of
athletic participation cultivates the virtues
of hard work and playing by the rules
thought to be lacking among many
young, inner-city men of color. A second
explanation, the sport-as-mobility model,
views sport as a more tangible and direct
vehicle for social incorporation and
mobility. This model focuses primarily on
the educational opportunities afforded by
athletic scholarships, but also involves

more direct occupational and financial
rewards provided through coaching, offi-
ciating, or program supervision. A third
explanation, the sport-as-social-control
model, emphasizes discipline and surveil-
lance. This model assumes that sport
contributes to prevention by keeping
young men off the streets during high-
crime hours and providing them (through
counseling and mentoring) with new role
models and moral codes. Finally, the
sport-as-hook model views sport as a tool to
connect young men with educational and
employment opportunities. In this vision,
sport is actually deemphasized in favor of
the more conventional prevention-
oriented aspects of the program.

These four visions, derived primarily
from either personal experience or anec-
dotal evidence, differed both in their
common sense perceptions of the prob-
lems of urban young men and in their
views of the positive potential of sport,
as shown in Figure 1. The character-
building and social control models
focused on the moral deficiencies of the
young men, whereas the mobility and
hook models emphasized the social
context and the lack of opportunities
available to young men growing up in
such environments. In terms of visions
of sport, the character-building and
mobility models are based on the belief
that participation in sports auto-
matically serves as a form of social
prevention, whereas the control and
hook approaches hold that participation
has to be directed in a more instru-
mental and strategic fashion for preven-
tion benefits to be realized.

We should make it clear that we did
not consider all of these models equally
plausible or compelling. We were particu-
larly skeptical of the visions that held that
sport was automatically and inevitably a
positive force for prevention. Our skepti-
cism was based on the fact that at least
three decades of scholarly research has
produced little evidence to support this
proposition. Instead, studies have

suggested that the effectiveness of 
recreation-based prevention initiatives
depends upon who runs such programs,
what objectives they are directed toward,
and how they work in combination with
other programming. Ultimately, we were
invited to participate in the program to
help figure out how to integrate and
balance these various approaches to sport
as prevention.

Implementation Issues
When we initially entered this collabo-
rative effort, we hoped to be able to
systematically assess the effectiveness of
sport-based prevention programs and
possibly test some of the different theories
of sport as prevention. Despite our grand
intentions, we were unable to document
the success or failure of this program in
meeting its prevention goals. The reasons
for this are complicated, but essentially
we discovered that the daily demands of
running a grassroots community-based
program often conflict with the long-term
demands of program evaluation and
scholarly research. Basic data collection
was partially to blame. But even had we
been able to gather sufficient data, we are
not convinced they would have demon-
strated sport’s utility as prevention. We
say this because the various program
elements that were most focused on
prevention turned out to be among the
most poorly planned and organized
aspects of the entire initiative. Nowhere
was this problem more acute than in the
life skills training that program organizers
adopted as the centerpiece of their
prevention strategy.

The initial goals and objectives of the
life skills program were broad and ambi-
tious. Program planners decided to
sponsor a series of informational talks and
motivational seminars presented by
various (mostly African American)
community leaders. The idea was to
provide young men with concrete infor-
mation about problems they faced and
new ways of thinking about these prob-

Figure 1.  Models of Sport as Prevention
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lems, as well as to expose them to posi-
tive male role models. Based upon our
suggestions, these activities were to be
integrated into the daily routine of the
program and were to occur 5–10 minutes
immediately before each game and then
again during the halftime break. The
series was to be developed and conducted
by a local community activist organiza-
tion known as Men of SALAAM (Sincere
and Loyal African American Men), which
also provided security for the Stay Alive
program. This organization designed a
curriculum that focused on nine virtues,
one for each week of the program, and
located speakers who were asked to
address a particular social value or virtue
such as responsibility, perseverance, or
loyalty. In addition, all program staff—
coaches, referees, site security, and so
on—were to stress these virtues
throughout the course of each session.

We had reservations about the life
skills curriculum from the beginning. We
had hoped to see more extensive
programming, specifically programming
oriented toward expanding the educa-
tional and employment opportunities
available to these young men. But what-
ever reservations we may have had, the
life skills concept was never given a fair
test. The curriculum was loosely
conceived and poorly organized. Only
one training session was held, and less
than half of the core staff were in atten-
dance. Consequently, staff had little
understanding of the virtues that were to
be presented or their specific roles in
relaying these virtues to program partici-
pants. Referees, the most consistent and
single most visible program officials on
site, were not involved in the training at
all, and the Shoot Hoops branch of the
program opted out of the life skills
program entirely.

The speakers and presentations them-
selves were surprisingly unprofessional
and inconsistent and often consisted of
little more than a group prayer or pep
talk before the game. Sometimes they
were dropped altogether. During the
course of the 67 games we or our research
assistants attended, we observed some 89
life skills presentations, well short of the
134 that should have occurred if the
program had been conducted according
to plan. Although this component of the
Stay Alive program was supposed to
occupy a minimum of 10 minutes per
game, 76 of the 89 presentations we
observed (or 85%) lasted 1 minute or less.
Indeed, on only three occasions did the
life skills presentations meet the
minimum time requirement of 5 minutes

that was collectively agreed upon prior to
the beginning of the season, and two of
those presentations came on the opening
night of the program.

Similar problems plagued the other
nonbasketball aspects of the program.
The original plan was for Stay Alive to
sponsor an educational fair and a job fair
on two Saturdays during the course of the
summer. The events were intended to
bring representatives from various educa-
tional institutions, job training organiza-
tions, and employee recruitment firms
into contact with program participants,
their friends and family, and other
members of the community. These events
were to include music, food, and other
festivities, and Stay Alive teams would
play unofficial exhibition games and be
encouraged to bring along friends and
family. Both of these events fell far short
of expectations. The job fair never
happened, and although the education
fair did take place, only three local
schools sent representatives, much to the
disappointment and frustration of those
in attendance.

Those elements of the program that
administrators deemed of paramount
importance to its prevention goals were
precisely its weakest components as a
result of a variety of factors and failings—
a recurring source of frustration and
dissent among program organizers. Part
of the problem can be traced back to the
philosophical differences about sport that
various organizers and officials brought to
the program. Those who thought that
basketball itself was enough for social
intervention were not enamored with the
idea of putting time and energy into
activities they believed were not essential.

Practical problems were probably
even more important. From the very
beginning, the program faced constant
staffing problems. We observed a full staff
in place (defined as a site coordinator,
time keeper, score keeper, two referees,
security from Men of SALAAM, and a
director who made a stop-in visit) on
only 5 of the 31 program days we were
on site. In the course of the day-to-day
struggles of making the program happen,
it was invariably and consistently the
nonbasketball aspects of the program that
were sacrificed. Even those program
administrators most committed to the
various life skills and educational compo-
nents of the program (and, conversely,
least interested in basketball itself) found
themselves making these kinds of prac-
tical choices time and again.

The poor administration and imple-
mentation of the prevention components

of the Stay Alive program stand in
marked contrast to the league play itself.
One of the program’s most obvious
successes was as a basketball league. There
was consistent and enthusiastic participa-
tion on the part of the players, and the
quality of play was actually quite high,
which accounted for the regular atten-
dance by both players and local commu-
nity members. Several of the games were
played in front of audiences in excess of
one hundred people.

This highlights for us the deep and
fundamental tension that all sport and
recreation initiatives face: on one hand,
the primary rationale for the program has
little to do with sport; on the other hand,
it is the sport-specific part of the program
that turns out to be the top priority on a
day-to-day basis. In other words, sport-
based prevention programs are built on
two different and often competing sets of
interests and ideas that require a kind of
“bait-and-switch” technique for preven-
tion success. When resources are tight, it
is typically the prevention-oriented
aspects of the program (the “switch”) that
are the first to be neglected. Program
operators have few choices because sport
(the “bait”) is the only reason participants
get involved in the first place. The most
unfortunate result of how these tensions
played themselves out in the case of the
Stay Alive program was that the program
failed to put its own theories into practice
and thereby undermined its very reason
for being.

Findings to Build Upon
Although we were unable to conduct a
systematic assessment of the Stay Alive
program, our research was far from a
complete loss. Not only did we learn a
great deal about the various justifications
and competing rationales behind these
programs, but we also identified three
important sets of findings concerning
successful aspects of the program: recruit-
ment, participant satisfaction, and the
common characteristics of perceived
success stories.

Recruitment. Perhaps the clearest
success of the Stay Alive program was its
ability to recruit the hard-to-reach target
population of Native American and
African American men aged 18–25. In
1999, the league served some 256 players,
65 of whom had participated in the
program the previous summer. Of these
256 participants, 75% had a residence in
the city of Minneapolis (down slightly
but not significantly from the previous
summer), 60% were African American,
and 28% were Native American. (One
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variation here is that we added a multi-
racial category that was used by 8% of
participants.) Age of participants was the
only area in which the program didn’t
entirely meet target expectations. Only
57% of participants were within the
target age range, down from 78% the
previous year. However, if the target age
range is expanded to encompass 17- to
30-year-old men, then the program can
be considered a success on this measure
as well. It is important to note that 45%
of those 18 or older who enrolled in the
program had criminal history records as
defined by the Minneapolis police depart-
ment. Other characteristics of these
participants such as education and
employment suggest that they were
representative of the target group in other
ways as well.

Participant Satisfaction. Our inter-
views with and surveys of Stay Alive

participants revealed an extremely high
degree of participant satisfaction with the
program. Indeed, every individual we
interviewed planned to play in the league
the next year. Interestingly, however, this
satisfaction had little to do with the
prevention-oriented aspects of the
program. Rather, positive participant
assessments revolved around the oppor-
tunity for recreation and physical fitness
that the program afforded. Given the
problems with implementation
mentioned earlier, this finding is not
entirely surprising. Although the
program’s value as a sports league may
seem unimportant (or even counterpro-
ductive) given the project’s primary inter-
ventionist goals, providing physical
fitness and recreation opportunities are
important contributions given the pres-
sures and cuts that public parks and recre-
ation departments have faced in recent

years (the summer we were involved with
Stay Alive, at least 10 full-court basketball
playgrounds were eliminated from
Minneapolis parks). Stay Alive provided
these young men with the opportunity to
be involved with positive, community-
based recreation, a rarity for many of the
participants during the rest of the year.

Characteristics of Perceived Success
Stories. Our most important and
revealing sets of interviews were those
with program participants identified by
staff as success stories. Our purpose in
focusing on these participants was to try
to understand how the program worked
when it was perceived to work. The stories
that these individuals told about how the
program had helped change their lives
were striking in that very few of them
had anything to say about basketball or
the program itself. The narratives of
success mainly concerned networking

Photo by Robert Friedm
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The Stay Alive program’s value as a sports league may seem unimportant, but was a significant contribution given the 
elimination of at least 10 full-court basketball playgrounds in Minneapolis during the summer of 1998.
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opportunities—finding new counseling
and educational resources, participating
in networks of social interaction, and the
like. Digging a little deeper, we also found
that for most of these individuals, other
activities or events in their lives could
help account for these changes.

Some might question the ultimate
impact of the Stay Alive program itself,
given that other factors could account for
these success stories. However, after
talking with these individuals, we came to
see sport as part of a whole package of
lifestyle activities and interests—part of a
new network of social relationships and
daily practices and activities—in which
sport played a crucial and important role.
It was an environment in which individ-
uals could exercise their commitment to a
new life freely and unconditionally; a
place where they were often gently
pushed in directions they might not
otherwise have gone, as well as a place
where they could find support and
encouragement when the going got
rough. It wasn’t basketball alone that was
the key to these individual success stories,
but basketball did seem to be a very
important and meaningful part of the
package as it was experienced and under-
stood by the people we interviewed.

Conclusions and Implications
It is easy to be skeptical about the crime
prevention and social interventionist
value of sport- and recreation-based
programs like the late-night basketball
initiative Stay Alive. Little tangible
evidence of their effectiveness can be
found, and if this program is any indica-
tion, they face many more problems and
challenges than supporters may antici-
pate. But the fact remains that such
programs are very much with us, and
seem to be continuing to grow in popu-
larity. Therefore, the most useful and
appropriate question may be not “Do
these programs work?”, but rather “How

can we make them work better?” Based
on our research, we came to the following
conclusions.

First, programs such as late-night
basketball seem to work as a tool for
recruitment, for reaching out to otherwise
hard-to-reach young urban men of color.
Sport can be a hook, a tool for social
outreach to set other programs in motion.
This aspect of sport is often assumed by
sports practitioners, but is neither well
documented nor widely appreciated by
those outside of sports.

Once participants are recruited, the
question then becomes, “What does the
program do with participants now that it
has gotten them in the door?” Here, the
results of our experience are less satisfac-
tory, more cautionary than conclusive. In
the case of Stay Alive, we saw a clear need
for a better, more consistent under-
standing of how the nonsport aspects of
the program would work, as well as proce-
dures and resources that do a better job of
putting into practice these elements of
the program. We also saw that the power
of sport as a tool for outreach and recruit-
ment can be a double-edged sword. On
one hand, program participation and
satisfaction seem to be intimately linked
to the quality and consistency of athletic
competition. Simply put, you don’t have
a program without it. On the other hand,
there appears to be a real tension between
the sport and nonsport aspects of the
program—a tension that impacts both
how individuals experience the program
and how the program itself is implemented
and administered. Indeed, it may not be
too much to suggest that these programs
essentially and necessarily function as a
sophisticated bait-and-switch operation.
There is nothing inherently wrong with
this—in fact, it may be both necessary
and justifiable—but it is a tension that
anyone using sport- and recreation-based
programming needs to be aware of and be
prepared to deal with.

Finally, we want to stress that what-
ever sport may have to contribute to
social prevention for urban youth who
are at risk, we must not expect too much
from these programs. Risk prevention and
social intervention are complex and chal-
lenging tasks even under the best of
circumstances. Given their limited
resources and their limited time with
participants, sport-based programs should
not be taken as a satisfactory solution to
any social problem. To expect otherwise
overestimates the social force of sport and
underestimates the difficulties of preven-
tion and social intervention.

Douglas Hartmann is assistant professor
in the Department of Sociology at the
University of Minnesota. His areas of
specialization include race/ethnicity, the
sociology of culture, social theory, and
qualitative research methods. This article
is part of a book-length manuscript he is
currently working on that uses the
discourse and politics surrounding
midnight basketball to explore the rela-
tionships among race, recreation, and risk
in contemporary culture in the United
States. Darren Wheelock is a doctoral
candidate in the Department of Sociology
at the University of Minnesota. His
research interests include race, crimi-
nology, public policy, research methods,
and statistics.

This study was supported by a grant
from CURA’s Program for Interactive
Research. The program was created to
encourage University faculty to carry out
research projects that involve significant
issues of public policy for the state and
that include interaction with community
groups, agencies, or organizations in
Minnesota. These grants are available to
regular faculty members at the University
of Minnesota, and are awarded annually
on a competitive basis.
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Report on Minneapolis Public Housing Lawsuit
Available from CURA
In 1998, CURA was contracted by the
Family Housing Fund and the State of
Minnesota to conduct an evaluation of
the implementation of the consent decree
in Hollman v. Cisneros, a lawsuit alleging
that public housing and Section 8 pro-
grams in Minneapolis perpetuate racial
and low-income segregation. The findings
of the three-year evaluation are now avail-
able in a series of eight reports written by
Edward Goetz, research fellow at CURA
and associate professor at the Humphrey
Institute of Public Affairs. The reports con-
clude that the consent decree has pro-
duced mixed results in the construction of
replacement housing units, the reduction
of race and poverty concentration in pub-
lic housing in the Twin Cities, and the use
of special mobility certificates.

All eight Hollman reports are available
in a single bound volume or as individual
reports. The reports can be found online
as PDF files (requires Adobe Acrobat 4.0 or
later to download or print) at
http://www.cura.umn.edu/publications
/Hollman.html. Hardcopies of the reports
can be ordered from CURA by calling 
612-625-1551 or sending e-mail to
cura@tc.umn.edu. Please limit requests to
one copy of each report. The Hollman
reports will be the subject of an upcoming
article in the CURA Reporter.

Edward G. Goetz, Deconcentrating
Poverty in Minneapolis: Hollman v.
Cisneros. Reports 1–8. Minneapolis:
Center for Urban and Regional Affairs
(CURA), 2002. CURA Publication No.
02-3. 326 pp. Free. A single bound compi-
lation of all eight Hollman reports.

Report No. 1: Policy Context and
Previous Research on Housing Dispersal.
CURA Publication No. 01-5. 92 pp. Free.
This report provides the context for
understanding the settlement agreement
contained in the Hollman consent decree.
The report includes a history of subsidized
housing dispersal efforts during the past
30 years, and a comprehensive review of
studies during that time that investigated
how dispersal works and what its impacts
are on families and communities.

Report No. 2: Planning for North Side
Redevelopment. CURA Publication No.
01-6. 46 pp. Free. This report is divided
into three parts. Part one provides 

background on the Hollman consent
decree. Part two describes the focus group
planning process created pursuant to the
consent decree to deliberate and make rec-
ommendations regarding redevelopment
of the north side site, and discusses the
Hollman defendants’ translation of these
recommendations into an action plan for
the north side site. Part three describes
and analyzes the considerable political
opposition that emerged in response to
both the redevelopment process and the
city’s affordable housing crisis.

Report No. 3: Baseline Data Analysis for
North Side Redevelopment. CURA
Publication No. 01-7. 33 pp. Free. This
report serves as the baseline study for
conditions on the north side of
Minneapolis prior to the redevelopment
of the 73-acre project site. The report
considers empirical data concerning the
economic, social, and physical conditions
on the north side, as well as residents’
perceptions of the neighborhood.

Report No. 4: Changes to the Public
Housing Stock in Minneapolis. CURA
Publication No. 01-8. 17 pp. Free. This
report presents an analysis of the changes
to the Minneapolis public housing stock
as a result of implementation of the
Hollman consent decree, which resulted in
the demolition of 722 units of row-house
public housing on the north side and 22
scattered-site units throughout the city,
and the transfer of ownership of 28 units
of scattered-site public housing from the
Minneapolis Public Housing Authority to
other entities. The report examines how
these changes have altered the social and
economic profile of the neighborhoods in
which public housing is distributed in
Minneapolis.

Report No. 5: Relocation of Residents from
North Side Public Housing. CURA
Publication No. 01-9. 33 pp. Free. This
report discusses the outcomes of the reloca-
tion of families living in the north side
public housing that was demolished
between 1996 and 2000. Based on
Minneapolis Public Housing Authority files,
the report documents where each family
moved. Census data are used to compare
new neighborhood characteristics with
conditions that existed in the census tracts
that made up the Hollman site.

Report No. 6: The Experiences of Dispersed
Families. CURA Publication No. 01-10. 35
pp. Free. This report examines the experi-
ences of Hollman families in their new
neighborhoods. Five categories of families
were interviewed: families relocated from
the north side, families living in the replace-
ment housing built throughout the region,
families who used the special mobility cer-
tificates to move to nonconcentrated neigh-
borhoods, a comparison group of regular
Section 8 participants in Minneapolis, and
another comparison group of public hous-
ing residents living in concentrated neigh-
borhoods. The findings show a mix of out-
comes for Hollman families when compared
to other public housing families.

Report No. 7: Mobility Certificates. CURA
Publication No. 01-11. 29 pp. Free. This
report examines the implementation of
the Hollman Special Mobility Program.
Although more than 700 Section 8 vouch-
ers and certificates were made available to
Hollman families each year between 1996
and 2002, there has been a significant lack
of demand for these subsidies, in part
because of the very tight housing market
experienced by the Twin Cities from 1997
through 2001. Of roughly 4,500 people
contacted by the Minneapolis Public
Housing Authority, only 285 families
(roughly 6%) utilized the program and
began to search for a home. As of March
2002, only 80 families had successfully
leased a unit through the program.

Report No. 8: Replacement Housing.
CURA Publication No. 01-12. 41 pp.
Free. This report examines the effort to
produce Hollman replacement housing
throughout the metropolitan area. The
Minneapolis Public Housing Authority
overcame a number of technical and polit-
ical obstacles to developing public hous-
ing units. As of April 2002, the agency had
commitments in place for all 770 units of
replacement housing required by the con-
sent decree. The 429 replacement units
that were built and operating as of
February 2002 are scattered across the
region, with Woodbury and Shakopee
having the most units outside of
Minneapolis and Dakota County having
none. The report concludes that replace-
ment unit neighborhoods compare favor-
ably with the Twin Cities region average
on a range of characteristics.
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To keep our readers up-to-date about
CURA projects, each issue of the CURA
Reporter features a few capsule descrip-
tions of new projects under way. The
projects highlighted in this issue are
made possible through CURA’s Commu-
niversity Personnel Grants program.
The grants are awarded twice each year
to grassroots organizations in the
community. Each grant supports the
extra personnel needed by local organi-
zations, usually by providing an
advanced graduate student who works
directly with the organization receiving
the award. The grants are competititve
and organizations working with people
of color are favored. The projects
described here represent only a portion
of those that will receive support from
CURA and its partners during the
coming year.

■ Racial Disparity in Minnesota’s
Criminal Justice System. The Council
on Crime and Justice is a private
nonprofit organization that has been
active in the field of social reform and
criminal justice for more than 40 years.
The council’s mission is to build
community capacity to address the
causes and consequences of crime and
violence through research, demonstra-
tion projects, and advocacy. A graduate
student will conduct research for the
council’s Racial Disparity Initiative, a
multiyear research project that
addresses the causes and consequences
of racial disparity in Minnesota’s crim-
inal justice system. The goal of the
project is to better understand the
impact of prisoner mobility on commu-
nities and prisoner reentry on families,
and to build community capacity to
address the negative impacts identified.

■ African Immigrant Organizations
Survey. Minnesota has experienced
dramatic growth in the number of
immigrants from Africa, as well as the

number of new nonprofit organizations
designed to provide services and
cultural resources for them. Currently
no central source of information exists
concerning the number or activities of
these organizations. A graduate student
will assist with a joint venture between
the Minnesota Council of Nonprofits,
an association of 1,200 nonprofit organ-
izations, and the African American
Relief and Development Initiative to
survey these organizations. The ultimate
goal of the project is to document the
organizations’ activities in the hopes of
reducing fragmentation and duplication
of services.

■ Latino/Latina School Dropout Rate.
The Latino/Latina educational dropout
rate in Minnesota has been a cause of
concern, both within the Latino/Latina
community and among educators. The
Long Prairie Education Advisory
Committee, an informal group of indi-
viduals from Long Prairie, is seeking a
graduate student to work with Dr.
Michael Rodriguez of the University of
Minnesota to examine possible factors
behind the high Latino/Latina dropout
rate. The project seeks to engage
students from both Long Prairie and
other educational programs in the Twin
Cities metropolitan area.

■ Minnesota AIDS Project Services
Evaluation. The Minnesota AIDS
Project (MAP), which started in 1983,
serves Minnesotans living with HIV and
AIDS, those at risk of HIV transmission,
and others whose lives have been
touched by the epidemic, such as fami-
lies, friends, and coworkers of people
living with HIV or AIDS. Approximately
60% of MAP’s budget is funded through
public contracts for service. This year
marks a critical time for MAP’s health
education and preventive services
because all of the Minnesota Depart-
ment of Health contracts that support

these activities are up for review and
renewal in 2002. A graduate student will
work with MAP to develop data collec-
tion tools and assist with reviewing and
revising goals, objectives, and perform-
ance expectations for health education
and public policy advocacy services.

■ Hunger Programs Needs Assess-
ment. Hunger Solutions Minnesota
(HSM)—which resulted from the merger
of the Minnesota Food Bank Network
and the Minnesota Food Shelf Associa-
tion—supports direct service to chil-
dren, families, and seniors in need of
nutritious meals and promotes advo-
cacy, public education, and research
around the issue of hunger. The organi-
zation acquires and distributes food
products to the state’s 6 food banks,
which in turn resource Minnesota’s 300
plus food shelves and more than 80
emergency feeding programs. In 2001,
HSM secured 19 million pounds of food
for the state’s food banks. A graduate
student will help HSM analyze the
demand and current service statistics for
emergency onsite and group kitchens in
Minnesota.

■ Early Childhood Education Center
Accreditation. Siembra Early Child-
hood Education Center is one of eight
major programs of Centro Cultural
Chicano, an organization located in
Minneapolis’ Phillips neighborhood
that has been serving the Latino/Latina
community of Hennepin County for 28
years. This particular program is
designed to prepare monolingual
Spanish-speaking children to succeed in
mainstream education. A graduate
student will help the program earn
accreditation from the National 
Association for the Education of Young
Children by helping staff complete
various evaluation components of the
organization’s early childhood program.

Project Awards
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Project Funding Available from CURA
■ Neighborhood Planning for
Community Revitalization (NPCR)
provides student research assistance to
Minneapolis and St. Paul community
organizations involved in neighborhood-
based revitalization. Projects may
include any issue relevant to a neigh-
borhood’s needs and interests, including
planning, program development, or
program evaluation. Priority is given to
projects that support and involve resi-
dents of color. Applications from organi-
zations collaborating on a project are
encouraged. Applications are due
November 6, 2002, for spring 2003 assis-
tance. For more information, contact
NPCR project director Kris Nelson by
phone at (612) 625-1020 or by e-mail at
nelso193@umn.edu, or visit NPCR’s
Web site at http://www.npcr.org.

■ The Community Assistantship
Program (CAP) matches community-

based nonprofit organizations, citizen
groups, and government agencies in
Greater Minnesota with students who
can provide research assistance. Eligible
organizations define a research project,
submit an application, and if accepted,
are matched with a qualified student to
carry out the research. The deadline for
applications for spring 2003 assistance is
November 1, 2002. For more informa-
tion, to discuss potential projects, or for 
assistance with applications, contact
CAP coordinator Jan Joannides by
phone at (612) 251-7304 or by e-mail at
joann001@umn.edu.

■ The Communiversity Program
funds quarter-time graduate student
assistantships for one semester to help
community-based nonprofit organiza-
tions or government agencies with a
specific project. The application dead-
line for spring semester 2003 assistant-

ships is November 18, 2002. For more
information, contact Communiversity
program manager Ed Drury by phone at
(612) 625-6045 or by e-mail at
drury001@umn.edu.

■ The University Neighborhood
Network links community organiza-
tions to course-based neighborhood
projects that students carry out as part of
course requirements. For more informa-
tion about support for course-based proj-
ects, contact the UNN coordinator by
phone at (612) 625-0744 or e-mail at
unn@umn.edu, or visit UNN’s Web site
at http://www.unn.umn.edu. 


