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I N T R O D U C T I O N  

The Twin C i t i e s  area has  been working now f o r  almost 20 yea r s  toward a capac i ty  
t o  b r i n g  t h e  development of t h i s  reg ion  under some o v e r a l l  publ ic-pol icy d i r ec -  
t i o n .  It has not  been an e f f o r t  t o  ' c o n t r o l '  development, for--though t h e  term 
is sometimes used--this is probably impossible  i n  anything l i k e  t h e  f u l l  sense  
of t h e  word. The met ropol i tan  a r e a  is a huge and complex l i v k g  th ing .  While 
urban geographers and p lanners  a r e  coming t o  recognize c e r t a i n  r e g u l a r i t i e s  and 
p a t t e r n s  i n  its behavior ,  few would argue we have more than begun t o  understand 
how it  works. And what makes i t  d i f f i c u l t  t o  understand. . . t h e  f a c t  t h a t  i ts  
a c t i o n s  a r e  t h e  t o t a l  of t h e  dec i s ions  of some two m i l l i o n  i n d i v i d u a l s ,  through 
an i n t r i c a t e  web of organiza t ions  and i n s t i t u t i o n s .  . .makes i t  impossible t o  
' admin i s t e r ' ,  c e n t r a l l y .  . .even i f  we had experience a t  i t ,  which we do n o t ;  
even i f  we had g r e a t  wisdom, which we probably do n o t ;  and even i f  i t  were a 
closed system, i n s u l a t e d  from developments i n  t h e  s t a t e ,  n a t i o n  and world-- 
which i t  is not .  

This  pe r spec t ive  is important ,  a s  t he  community approaches a d i scuss ion  and a 
d e c i s i o n  about t h e  f u t u r e  development of t h e  region.  We must no t  approach t h i s  
ques t ion  wi th  t h e  assumption t h a t  we can speak with c e r t a i n t y  o r  wi th  p r e c i s i o n  
about what t h e  reg ion  w i l l  be  l i k e  i n  t h e  future-- i f  we t a k e  no new pub l i c  
ac t ions .  . .o r  i f  we do. We can be s u r e s t  about broad t r ends ,  and genera l  
d i r e c t i o n ,  and rough magnitudes. These a r e  what we can s e e  most c l e a r l y .  . . 
and theae  a r e  what t h e  reg ion  is l i k e l y  t o  be a b l e  t o  i n f luence  most e f f e c t -  
ively--especial ly  from t h e  r e g i o n a l  l e v e l .  

Probably t h i s  exp la ins  why t h e  met ropol i tan  a r e a  has  moved s o  s lowly,  s i n c e  t h e  
Metropol i tan Planning Commission w a s  f i r s t  c r ea t ed  i n  1957. A prel iminary 
'development guide '  w a s  completed i n  1968, bu t  l a i d  a s i d e  by t h e  new Metropoli- 
t a n  Council. It is, r e a l l y ,  only s i n c e  1973 t h a t  t h e  Council  has  begun t h e  
e f f o r t  t o  draw toge the r ,  now, t h e  in f luence  i t  has  over t h e  a c t i o n s  of r eg iona l  
and o t h e r  pub l i c  dec i s ions .  . . i n t o  some kind of coherent  'development frame- 
work' t h a t  r e f l e c t s  broadly where t h e  reg ion  is moving, and t h e  d i r e c t i o n  i n  
which p u b l i c  po l i cy  should t r y  t o  guide i t .  

Through most of t h i s  per iod ,  t h e  C i t i zens  League has  a l s o  been working on t h i s  
problem--mainly, w i th  sugges t ions  about t h e  design of t h e  i n s t i t u t i o n s  being 
crea ted  f o r  t h e  planning, policy-making and management of met ropol i tan  develop- 
ment: f o r  i n d i v i d u a l  sewerage, t r a n s p o r t a t i o n ,  open space,  a i r p o r t  o r  o t h e r  
systems; and f o r  t h e  met ropol i tan  &stem a s  a whole. I n  r ecen t  yea r s ,  t oo ,  t h e  
League has  begun t o  move toward t h e  s u b s t a n t i v e  i s s u e s  of r e g i o n a l  growth and 
development: What s i z e ?  What d i r e c t i o n ?  What d e n s i t i e s ?  I n  1973 we i ssued  
our  r e p o r t ,  "Growth Without sprawl". I n  1974 t h e  Board s e t  up t h i s  committee, 
t o  review t h e  Development Framework planning of t h e  Metropol i tan Council, and 
t o  look beyond, a t  t h e  coming i s s u e s  which t h i s  pub l i c  planning must address .  
We o f f e r  h e r e  our  f i nd ings ,  conclusions and recommendations. . . recognizing,  
a s  we have s a i d ,  t h a t  i t  is no t  poss ib l e  t o  be  e i t h e r  c e r t a i n  o r  d e f i n i t i v e ;  
bu t  w i th  confidence t h a t  we have i d e n t i f i e d  c o r r e c t l y  t h e  gene ra l  s i t u a t i o n  
i n  which t h e  region f i n d s  i t s e l f ,  and have seen  c l e a r l y  t he  gene ra l  d i r e c t i o n  
i n  which i t  should now proceed. 
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* The primary focus of met ropol i tan  planning has  c o n s i s t e n t l y  been on r e s t r a i n i n g  
t h e  d i s p e r s a l  of t h e  Twin C i t i e s  urban reg ion  i n t o  t h e  surrounding countryside.  

Now, a s  t h e  implementation of t h a t  po l i cy  g e t s  under way, i t  is time f o r  t h e  
Metropol i tan Council t o  begin address ing  t h e  even-more-complex problem of t h e  
p a t t e r n  of development w i t h i n  t h e  reg ion  a s  def ined  by t h e  'Metropol i tan Urban 
Se rv ice  L ine ' .  

The Metropol i tan Council should now, i n  o t h e r  words, p repare  and p re sen t  t o  t h e  
Minnesota L e g i s l a t u r e  i n  1977 a s p e c i f i c  program a c t u a l l y  t o  ca r ry  o u t  i ts  po l i cy  
t h a t  t h e  ' c e n t e r s '  of a c t i v i t y  i t  encourages . . . t h e  e x i s t i n g  'met ropol i tan  
c e n t e r s '  i n  S t .  Paul  and i n  Minneapolis,  and t h e  emerging and proposed 'major 
d i v e r s i f i e d  cen te r s '  i n  t h e  new suburban a r e a s  . . . a r e ,  i n  f a c t ,  p a r t  of t h e  
met ropol i tan  development program. 

* By f a r  t h e  most d i f f i c u l t  problem is t h e  s t r a t e g y  f o r  what might proper ly  be 
c a l l e d  t h e  'met ropol i tan  growth c e n t e r s ' .  

The Metropol i tan Council has  proposed e s s e n t i a l l y  a s t r a t e g y  of competing oppor- 
t u n i t i e s  f o r  developers ,  and f o r  development. We support  t h i s  po l i cy :  The 
reg ion  should cont inue  t o  b u i l d  both  i ts  new suburban a r e a s  and its o l d e r  c e n t r a l  
a r eas .  

This  po l i cy  w i l l  succeed, however, only if--along wi th  t h e  f ive-year  supply of 
open land provided around the  edge of t h e  present ly-bui l t -up area--there is 
provided an a l t e r n a t i v e  f o r  development w i t h i n  t h e  'met ropol i tan  c e n t e r s '  a t  
what a r e ,  from t h e  developer ' s  po in t  of view, roughly equal  cos t s .  

Curren t ly  t h e r e  is an imbalance . . . c rea t ed  by t h e  e x t r a  c o s t s  t h a t  e x i s t  i n  
t h e  c e n t r a l  a r e a s  a s  a r e s u l t  of need t o  assemble and prepare  land f o r  develop- 
ment. 

The job of t h e  Metropol i tan Council now is t o  des ign  an  implementation program 
t o  achieve t h i s  balance.  The work f a l l s  i n t o  s i x  p a r t s .  The Metropol i tan 
Council  should p re sen t  t o  t h e  Leg i s l a tu re :  

-- Recommendations f o r  new ways t o  assemble land ,  minimizing p u b l i c  condem- 
na t ion .  We urge aga in  cons ide ra t ion  of proposa ls  we made i n  our  r e p o r t ,  
"Bet te r  Use of Land and Housing". 

-- Recommendations f o r  new ways t o  f i nance  t h e  removal of obso le t e  bu i ld ings .  
Ways might be found t o  do t h i s  over  t h e  l i f e  of a p rope r ty ,  r a t h e r  than 
a s  a p a r t  of a redevelopment p r o j e c t  cos t .  

-- Recommendations f o r  p u b l i c  improvements t h a t  could s t i m u l a t e  p r i v a t e  
investment i n  t h e  met ropol i tan  cen te r s .  We urge  aga in  cons idera t ion  of 
t h e  proposal  we made f o r  an ' i n t e r n a l  c i r c u l a t o r '  t r a n s i t  f a c i l i t y ,  i n  
our  r e p o r t  i n  1974. 

-- Recommendations f o r  new forms of subs idy ,  t o  t h e  ex t en t  t h i s  is needed t o  
achieve  t h e  r equ i r ed  balance i n  development c o s t s  between t h e  f r i n g e  and 
t h e  co re  of t h e  region.  
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-- Recommendat i ons  ,f f i nanc ing  of t h e  pub l i c  improvements and/or  pub l i c  
subsidy.  Tax-inc f i n a n c i n g  a f f e c t s  t h e  revenues a v a i l a b l e  f o r  t h e  
support  of gene ra l  c i t y  s e r v i c e s .  The Metropol i tan Council should adv i se  
t h e  L e g i s l a t u r e  whether t h e  growing con t r ibu t ion  by t h e  s t a t e  t o  t h e  muni- 
c i p a l i t i e s  now beginning t o  f e e l  t h e  c o s t s  of replacement should come 
through s t a t e  a i d s  f o r  ope ra t ing  expenses,  o r  should t ake  the  form of a 
new program of a i d  f o r  c a p i t a l  improvements. 

-- Recommendations f o r  a new and broader  process  of planning and decis ion-  
making about met ropol i tan  c e n t e r  development. 

* The Metropol i tan Council should t ake  t h e  l e a d  a l s o  i n  proposing ways by which 
i t s  concept of ' d i v e r s i f i e d  centers ' - - the development of major r e t a i l ,  o f f i c e ,  
s e r v i c e  and higher-densi ty  r e s i d e n t i a l  f a c i l i t i e s - - c a n  a c t u a l l y  be  achieved,  
i n  t he  new suburban a reas .  The cha l lenge  is t o  des ign ,  i n  e f f e c t ,  a planned 
u n i t  development a t  t h e  multi-municipal s c a l e .  

We t h i n k  a prime oppor tuni ty  e x i s t s  f o r  t h i s ,  i n  t h e  sub-area e a s t  of S t .  Paul .  
But t h e  Metropol i tan Council w i l l  have t o  propose a way t o  d e f i n e  the  s i t e .  I n  
t h i s  e f f o r t  i t  should cons ider  bo th  t h e  p o s s i b i l i t y  of a pub l i c  land-acquis i t ion  
and t h e  p o s s i b i l i t y  of i n s t a l l i n g  some form of non-auto t r a n s p o r t a t i o n ,  t o  l i n k  
toge the r  t h e  major elements of t h e  d i v e r s i f i e d  c e n t e r .  The Council might use- 
f u l l y  examine, a l s o ,  t h e  new urban concepts developed f o r  t h e  Minnesota Experi- 
mental Ci ty  p r o j e c t .  

* A major pol icy  i s s u e  remains t o  be addressed,  i n  t h e  Metropol i tan Counci l ' s  
cu r r en t  review of i t s  pol icy  p l an  f o r  housing. 

It appears  t o  be assumed t h a t  t he  housing t o  be produced, i n  response t o  t he  
i d e n t i f i e d  demand f o r  some 380,000 u n i t s ,  w i l l  be  f ree-s tanding  s ingle-family 
homes t o  house t h e  new, younger f a m i l i e s  being formed. The ques t ion  t h a t  
urgent ly  needs examination is  whether,  i n s t e a d ,  t h e  new u n i t s  added t o  the  
s t o c k  might be  r e l a t i v e l y  sma l l e r  (townhouse o r  apartment) u n i t s  f o r  t he  s i n g l e  
persons and couples  now under-occupying e x i s t i n g  s ingle-family homes . . . with  
t h e  new, younger f a m i l i e s  moving, i n s t e a d ,  i n t o  t h e s e  e x i s t i n g  neighborhoods. 

* The Metropol i tan Council has  submit ted t o  t h e  L e g i s l a t u r e  an  implementation 
program f o r  r e s t r a i n i n g  u rban iza t ion  around t h e  Twin C i t i e s  a r ea .  Our own 
r e p o r t ,  "Growth Without Sprawl", i d e n t i f i e d  t h e  need f o r  such a po l i cy ,  and 
a c t i o n  program. We t h e r e f o r e  urge adoption i n  1976 of t he  coopera t ive  metro- 
po l i tan /munic ipa l  planning program presented  by t h e  Council--combined wi th  an 
e f f o r t  t o  monitor c l o s e l y  t h e  e f f e c t s  of t h i s  program on t h e  c o s t s  both of 
housing and of development. 

The Council  has  n o t  y e t  f u l l y  reso lved  t h e  ques t ion  whether,  beyond t h e  l i n e  
i t  has drawn, t h e r e  is  t o  be simply no development a t  met ropol i tan  expense; 
o r  no development a t  a l l .  The Council should r e so lve  t h a t  ques t ion  and submit 
proposals  i n  1977 t o  t h e  L e g i s l a t u r e  t o  implement i ts  po l i cy  f o r  t h a t  p a r t  of 
t h e  seven-county reg ion  beyond t h e  l i n e .  The S t a t e  Planning Agency should 
address  t h e  same ques t ion  f o r  t h e  p o r t i o n  of t h e  Twin C i t i e s  commuter-shed 
beyond the  seven-county boundaries.  
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RECOMMENDATIONS 

The l e g i s l a t i o n  should: 

a )  Follow gene ra l ly  t h e  proposal  submitted t o  t h e  L e g i s l a t u r e  by the  Metropo- 
l i t a n  Council i n  1975. 

b)  Provide t h a t  i n  t h e  ease  of c o n f l i c t s  between l o c a l  and met ropol i tan  p lans  
t h e  f i n a l  d e c i s i o n  on adjustments  and conformity r e s t  w i th  t h e  Metropol i tan 
Council .  

The L e g i s l a t u r e  a l s o  should d i r e c t  t h e  Metropol i tan Council  and o t h e r  agencies  
t o  prepare  and p re sen t  proposa ls  f o r  s t rengthening  t h e  implementation of t h i s  
program. S p e c i f i c a l l y :  , 

c )  Require and enable  t h e  Metropol i tan Council  t o  r e p o r t  annual ly  on progress  
and problems i n  t h e  implementation of t h e  Development Framework, w i th  par- 
t i c u l a r  r e f e rence  t o  land p r i c e s  and housing cos t s .  

d) The Metropol i tan Council  should prepare  and p re sen t  a proposa l  f o r  such 
a d d i t i o n a l  c o n t r o l s  as i t  be l i eves  a r e  needed t o  p r o t e c t  t h e  a r e a s  beyond 
t h e  Metropol i tan Urban Serv ice  Area (MLJSA) l i n e  from premature urban deve- 
lopment. 

e )  The S t a t e  Planning Agency should p re sen t  a proposa l  f o r  complementary and 
suppor t ing  a c t i o n s  i n  coun t i e s  o u t s i d e  t h e  seven-county met ropol i tan  plan- 
n ing  a rea .  

We recommend t h a t  i n  p u t t i n g  toge the r  t h i s  program t h e  Council  address ,  and 
develop proposa ls  i n ,  s i x  major a r e a s .  

We have no t  s t u d i e d  each of t h e s e  problem a r e a s  i n  d e t a i l ,  and t h e r e f o r e  
make no recommendations of our  own a s  t o  what t h e  proposed s o l u t i o n s  should 
be. We a r e  a b l e ,  howevqr, i n  each case ,  t o  sugges t  one o r  more ideas ,  o r  
p o s s i b l e  s o l u t i o n s ,  which t h e  Council should a t  l e a s t  consider .  

Two of t h e  s i x  a r e a s  involve i n c e n t i v e s  t o  p r i v a t e  developers .  The imple- 
mentat ion program should inc lude  proposa ls  f o r :  



a) Ways to balance incentives at core and fringe locations by relieving 
the obstacles to central-area development which result from the high 
cost of land and the high level of valuations for tax purposes. 

We urge consideration of leasing as well as sale of land publicly 
acquired for redevelopment, and consideration of the basis on which 
land is valued for tax purposes. 

b) New public-works projects that might stimulate development through an 
increase in land values. 

The Council is presently considering, in its Investment Framework, a 
proposal to give priority to re-investment in older developed areas. 
We urge the Council to consider also a comparable priority for new (as 
opposed to replacement) facilities. One of the most important, and 
already suggested in the Council's own transportation policy plan, is 
for a short-distance type of automated fixed-guideway transit, entirely 
within the Metropolitan Center, linking the skyways in the central busi- 
ness district with nearby locations at which major institutions or 
higher-density housing is located, or is proposed to be developed. 

The other four areas involve changes in the public planning and development 
process--generally intended, however, to minimize the direct governmental 
role and to use public powers so far as possible to facilitate private 
action and private investment. 

The implementation program should include proposals for: 

c) Adjustments in the law to permit or to encourage the assembly of land w. 
We encourage the Metropolitan Council to consider at least these three 
possibilities: 

* land-acquisition by private organizations, with eminent-domain power 
exercised by public agencies to acquire the holdout parcels. 

* private land-acquisition, with public authority used only to require 
the holdout parcels to join in the project. 

* the use of eminent domain by limited-dividend private corporations. 
d) fpay 

for its removal. 

The Council should consider what parallels may be offered by the state 
program for the removal of auto hulks: a small annual charge on all 
vehicles, used to remove car bodies at the end of their useful life. 



e )  A new, broader  arrangement through which a f f e c t e d  and i n t e r e s t e d  p a r t i e s  
can p a r t i c i p a t e  i n  dec i s ions  about t h e  development of t h e  Metropol i tan 
Center.  

We urge  t h e  Council t o  cons ider  not  s o  much a Development Corporation, a s  
i t s  Development Framework has suggested,  bu t  r a t h e r  a broader  mechanism 
t h a t  would b r ing  toge the r ,  under Metropol i tan Council ausp ices ,  both t h e  
va r ious  governmental agencies  and t h e  p r i n c i p a l  p r i v a t e  par t ies - -spec i f i -  
c a l l y ,  t h e  p r i v a t e  i n v e s t o r s  and t h e  r e p r e s e n t a t i v e s  of t h e  people who 
l i v e  i n  t h e  a r e a s  t h a t  a r e ,  o r  may be,  scheduled f o r  redevelopment. 

f )  A f ive-year  p r o j e c t i o n  of p u b l i c  revenues--especially,  of state aid--to 
t h e  municipal governments i n  t h e  o l d e r ,  re-developing p a r t s  of t h e  region.  

The b a s i c  i s s u e s  t h a t  need t o  be addressed a r e  r a i s e d  by t h e  experience wi th  
t h e  municipal financing of redevelopment through t h e  tax-increment approach. 
S p e c i f i c a l l y ,  t h e  ques t ion  is whether t h e  s t a t e  government, a s  i t  is drawn ' 
more and more deeply i n t o  t h e  f inanc ing  of programs i n  t h e  o l d e r  municipal i -  
t i e s  ( c e n t r a l  c i t i e s ,  today; b u t  i n  t h e  f u t u r e ,  i nc reas ing ly ,  (suburbs) ,  
would p r e f e r  t o  be  involved i n  t h e  ope ra t ing  budgets--as we have concluded 
i t  is  l i k e l y  t o  be ,  a s  a r e s u l t  of tax-increment financing-- o r ,  d i r e c t l y ,  
i n  t h e  c a p i t a l  budget. 

We urge t h e  Metropol i tan Council  t o  explore  a program of met ropol i tan  or  
s t a t e  a i d ,  a s  an early-needed a l t e r n a t i v e  t o  tax-increment f inanc ing ,  f o r  
a p o r t i o n  of t h i s  redevelopment o r  ' r ecyc l ing '  c o s t ,  and t o  make recom- 
mendations t o  t h e  L e g i s l a t u r e  i n  1977 both  a s  t o  t h e  l e v e l  of government 
most app ropr i a t e  t o  bea r  t h e  cos t  of redevelopment, and a s  t o  t h e  most 
app ropr i a t e  system of f inanc ing .  

Again: We have no t  explored t h e  i s s u e s  involved i n  s u f f i c i e n t  d e t a i l  t o  
permit  us  t o  recommend what, s u b s t a n t i v e l y ,  t h e  p l an  f o r  t h e  c e n t e r  should 
be. It is  c l e a r  t o  us ,  however, t h a t  t h e  implementation program prepared 
by t h e  Metropol i tan Council  should address  t h e  fol lowing four  i s sues :  

The s e l e c t i o n  of a s p e c i f i c  s i t e  f o r  t h e  cen te r .  

Since t h e  va r ious  s i t e s  p re sen t ly  he ld  by the  developers  l i e  i n  s e p a r a t e  
m u n i c i p a l i t i e s ,  no s o l u t i o n  t o  t h i s  ques t ion  is  l i k e l y  through municipal 
ac t ion .  We urge t h e  Council t o  t ake  t h e  l e a d  on t h i s  dec i s ion ,  consul t -  
i ng  wi th  t h e  government of Washington County, which has t h e  s t a t u t o r y  
land-use planning r e s p o n s i b i l i t y  f o r  t h e  f u l l  a r e a  l i k e l y  t o  be  involved. 

I f  a choice cannot be  made i n  t h i s  way, o r  i f  a s i t e  no t  he ld  by a deve- 
l o p e r  i s  determined t o  be  most app ropr i a t e ,  we would urge t h e  Council t o  
cons ider  proposing t o  t h e  L e g i s l a t u r e  a program of p u b l i c  land-acquis i t ion  
f o r  t h e  cen te r .  



b) A dec i s ion  on r e s i d e n t i a l  development i n  Washington County. 

We urge t h e  Council t o  cons ider  an e a s t e r l y  'bulge '  i n  t h e  MUSA l i n e  suf -  
f i c i e n t  t o  permit housing development c l o s e  t o  t h e  l i k e l y  cen te r  l o c a t i o n ,  
a s  an a l t e r n a t e  t o  t h e  a l t e r n a t i v e  p a t t e r n  t h a t  would involve longer- 
d i s t a n c e  commuting t o  t h e  i n d u s t r i a l  and o f f i c e  developments i n  t h e  cen- 
ter from r e s i d e n t i a l  a r e a s  i n  t h e  S t .  Croix Val ley ,  i n  Wisconsin and i n  
south  Washington County. 

c )  The c r e a t i o n  of an o rgan iza t iona l  arrangement f o r  t h e  planning of t h e  
c e n t e r  and of t h e  sub-area. 

We urge t h e  Council t o  cons ider  becoming t h e  prime sponsor ,  o r  l e a d  agen- 
cy,  wi th  a  t a s k  f o r c e  t o  be formed t h a t  would inc lude  t h e  county, t h e  
m u n i c i p a l i t i e s ,  t h e  o t h e r  p u b l i c  agencies  r e spons ib l e  f o r  development 
r e l a t e d  t o  t h e  c e n t e r ,  and t h e  a f f e c t e d  p r i v a t e  p a r t i e s .  

d) A dec i s ion  on t h e  na tu re ,  l o c a t i o n  and t iming of t h e  major p u b l i c  f ac i -  
l i t i e s  needed t o  b r i n g  t h e  c e n t e r  i n t o  being.  

We urge t h e  Council t o  i nc lude  not  only t h e  t r a d i t i o n a l  sewer, water  and 
road systems, bu t  t o  g ive  a t t e n t i o n  a l s o  t o  t r a n s i t  and open space  f a c i -  
l i t i e s ,  a s  they might h e l p  shape a  new p a t t e r n  of urban development, both 
w i t h i n  t h e  c e n t e r  and between t h e  cen te r  and i t s  nearby r e s i d e n t i a l  a r eas .  

The Council has  had a  housing po l i cy  r e s t r i c t e d  mainly t o  p u b l i c l y  f inanced 
and pub l i c ly  subs id ized  u n i t s ,  and focused heav i ly  on t h e  geographic d i s t r i -  
bu t ion  of t h e s e  u n i t s  around t h e  met ropol i tan  a rea .  

Again: Our recommendation d e a l s  wi th  those  i s s u e s  which, i n  its po l i cy  review, 
t h e  Council should address .  They inc lude :  

a )  How f a r  t h e  new households t o  be formed 1975-1990 a r e  t o  b e  housed i n  new 
single-family-home cons t ruc t ion .  

The a n a l y s i s  of t h i s  po l icy  a l t e r n a t i v e  should f u l l y  cons ider  t h e  c o s t  and 
p r i c e  of such a  s t r a t e g y ,  and t h e  imp l i ca t ions  f o r  land requirements--both 
a s  t o  l o c a t i o n  and a s  t o  amount. 

b) How f a r  t h e s e  new households a r e  t o  b e  housed i n  e x i s t i n g  s ingle-family 
homes, wi th  t h e  new u n i t s  cons t ruc ted  p r imar i ly  f o r  s i n g l e  persons and 
couples p r e s e n t l y  occupying family-sized housing. 

The a n a l y s i s  of t h i s  po l i cy  a l t e r n a t i v e  should cons ider  t h e  d i f f e r e n t  c o s t  
and subsidy requirements ,  t h e  d i f f e r e n t  impl ica t ions  f o r  t h e  amount of land 
r equ i r ed  and its l o c a t i o n ,  and t h e  programs of maintenance on o l d e r  neigh- 
borhoods t h a t  would be  requi red .  



-5- 

CONCLUSIONS 

We a r e  aware, and we t h i n k  t h e  region should be,  of t h e  precedent -se t t ing  charac- 
t e r  of t h e  d e c i s i o n  being made. 

Our suppor t  f o r  i t  is shaped by two conclusions:  

a )  The concept of a met ropol i tan  urban s e r v i c e  a r e a  is fundamentally a reasonable 
one. - 
The C i t i z e n s  League, i n  i ts  1973 r e p o r t ,  concluded t h a t  t h e r e  should be some 
l i m i t s  t o  t h e  outward expansion of t h e  reg ion  . . . and t h a t  some mechanism 
was needed t o  balance t h e  b e n e f i t s  which t h e  ex tens ion  of urban s e r v i c e s  
c r e a t e s ,  f o r  c e r t a i n  persons a t  c e r t a i n  l o c a t i o n s ,  a g a i n s t  t h e  c o s t s  which 
i t  imposes, on o t h e r s .  Our own s tudy  suppor ts  t h a t  conclusion.  

The Development Framework provides t h a t  mechanism. And t h e  MUSA l i n e  is t h e  
express ion ,  by t h e  Metropol i tan  Council ,  of t h e  balance t h a t  has  been s t ruck .  

b) It is p o s s i b l e  t o  narrow, bu t  no t  t o  remove e n t i r e l y ,  t h e  unce r t a in ty  about 
t h e  consequences of a dec i s ion  t o  guide development c e n t r a l l y .  

We recognize t h e  impulse t o  make t h i s  dec i s ion ,  somehow, l i t e r a l l y  a ca lcu la-  
t i o n .  There has  been a hope, which t o  some e x t e n t  we shared ,  t h a t  i t  might 
be poss ib l e  t o  quan t i fy  and t o  t o t a l  t h e  b e n e f i t s  and c o s t s - - f i r s t ,  of t h e  
p re sen t  system; and second, of t h e  system proposed under t h e  Development 
Framework. 

We have had t o  conclude, however, t h a t  t h i s  dec i s ion  con ta ins  f a c t o r s  which 
cannot be  q u a n t i f i e d ,  and unknowns which cannot be  removed. The problem, 
f o r  t h e  a r e a ,  is how t o  handle t h e  dec i s ion ,  given t h i s  cond i t i on  of uncer- 
t a i n t y .  

We come, t h e r e f o r e ,  t o  a t h i r d  conclusion,  t h a t :  

c )  It w i l l  be  e s s e n t i a l  f o r  t h e  Metropol i tan Council  to produce, annual ly ,  an 
' aud i t '  r e p o r t  on t h e  performance of t h e  Development Framework p o l i c i e s  and 
programs. 

The need f o r  some such 'feedback'  has  appeared already-- largely a s  a r e s u l t  
of t h e  concerns about t h e  impact on housing c o s t s  of t h e  proposed reduct ion  
i n  t h e  amount of land a v a i l a b l e  f o r  development. 

We b e l i e v e  such a monitoring of t h e  e f f e c t s  of t he  Development Framework 
should go much f u r t h e r .  There should,  f o r  example, be a r epo r t ing  of t h e  
changing c o s t s  of development, s o  i t  w i l l  be  p o s s i b l e  t o  know whether o r  
no t  t h e r e  a r e  o f f s e t t i n g  sav ings  i n  investment ,  should t h e r e  indeed be an 
inc rease  i n  housing cos t s .  



Such a reporting system will be difficult and will take time to develop. But 
we believe the important basic elements can be added fairly early, and fairly 
simply, to Metropolitan Council annual reports, which up to now have been 
mainly reports about the Council rather than about the Twin Cities region. 

This support involves a recognition, fourth, that: 

d) 2 
of the game' by which this region grows. 

This is perhaps oversimplified . . . but essentially, in the past, we have 
had a system in which an individual municipality was able to choose not to 
develop, with the developers in turn able to skip on over that municipality 
to the next municipality or township, farther out. 

Now, under the new policy, the option to developers to skip on out to the 
fourth-tier townships is to be cut off, by the MUSA line. The corollary of 
this, clearly, is that the option to municipalities not to develop will be, 
in the same degree, diminished. This is, presumably, what is meant when the 
Metropolitan Council talks about the policy of 'in-filling' new development 
into areas already partly built-up. 

We are not uncomfortable with this. We recognize some municipalities 
oppose development, in their effort to preserve amenity. Open space-- 
in the sense of land-not-yet-built-on--does contribute to the amenity of 
an area. But only temporarily. In time, someone builds. The sounder 
course is to plan for development, so that the drive for amenity plays 
out in (a) good design and (b) an adequate program of publicly owned or 
publicly preserved open space. 

A need does, however, emerge to ensure that sound and well-designed deve- 
lopment then does in fact take place in the municipalities within the 
MUSA line. This raises a number of questions that are now only beginning 
to be addressed, and resolved. For example: Is the pace of development 
that is implied within the fiscal capacity of the particular municipality? 
The Metropolitan Council is addressing a number of such questions, in its 
Investment Framework program, scheduled for completion in 1976. 

The Development Framework provides for maintaining roughly a five-year supply 
of developable land--partly as a way to prevent excessive increases in the 
price of land and partly to provide a reasonable range of choice in suburban 
locations, with the option to develop in the 'rural' area largely closed-off. 
(There is a dispute about the land area needed to provide this inventory of 
'developable' land; but this does not affect the concept of the 'five-year 
supply' 

d 
a) The 'metropolitan urban service line' must be seen as general policy guid- 

ance to the municipalities--not as a precise line, given final location 
by the ~etro~olitan council. 

In a sense there is always a 'metropolitan urban service area': The area 



now served and scheduled-to-be-served wi th  sewers and o t h e r  f a c i l i t i e s  
\ 

wi th in ,  say ,  f i v e  years .  The C i t i zens  League i n  1973 proposed t h a t  t h i s  
1 a r e a  cont inue  t o  be s e t  a s  a  composite of dec i s ions  by m u n i c i p a l i t i e s  on 
) t h e i r  f ive-year  c a p i t a l  improvement programs. 

We a r e  prepared t o  support  t h e  concept of a  MUSA l i n e ,  drawn by t h e  Metro- 
i p o l i t a n  Council ,  i n  t h e  con tex t  of t h e  r e l a t i o n s h i p  s e t  i n  t h e  Metropol i tan 
1 Reorganizat ion Act of 1974 which provides f o r  t h e  Metropol i tan Council t o  

i n d i c a t e ,  i n  general, t h e  l o c a t i o n  and t iming of major development, w i t h  
I implementing bodies  t o  s e t  t h e  s p e c i f i c s  a s  t o  da t e ,  l o c a t i o n ,  e t c .  

b~)  This  'oversupply'  s t r a t e g y  provides a  needed and u s e f u l  f l e x i b i l i t y  . . . 
I 
1 a margin f o r  e r r o r  . . . i n t o  t h e  system of development con t ro l .  I 

The Development Framework r e f r a i n s  from making choices  about where, w i th in  
t h e  MUSA l i n e ,  new development ought t o  go. It s e t s u p ,  t h a t  is ,  no r e g i o n a l  
preference  f o r  a  major t h r u s t  of development dur ing  t h e  coming decade t o  be  
on t h e  no r th  s i d e  of t h e  a r e a  r a t h e r  than on t h e  south ,  e a s t  o r  west s i d e .  
Rather,  t h e r e  i s - - l i t e r a l l y  and figuratively-- 'room1 f o r  development t o  
occur  a t  s e v e r a l  a l t e r n a t e  l oca t ions .  This is important ,  p a r t i c u l a r l y  i n  
r e l a t i o n  t o  what we recognized e a r l i e r :  That a  p l a c e  w i l l  have t o  be found, 
somewhere, w i th in  t h e  MUSA l i n e ,  f o r  t h e  development t o  go. Not a l l  munici- 
p a l i t i e s  a r e  l i k e l y  t o  be w i l l i n g ,  o r  ready, f o r  development on a  very pre- 
c i s e  schedule.  The oversupply of land wi th in  t h e  MUSA, then ,  does provide 
an  important f l e x i b i l i t y  . 

cb It must be c l e a r l y  recognized a l s o  t h a t  t h i s  'oversupply1 po l i cy  s e t s  up no 
I p r e s s u r e  t o  main ta in  development o r  t o  f o r c e  re-development i n  t h e  Fully- 

developed Areas o r  Metropol i tan Centers .  

The Development Framework is not  a  system f o r  t h e  apportionment,  annual ly ,  
of t h e  incremental  growth i n  popula t ion ,  jobs ,  dwelling u n i t s ,  and commer- 
c i a l l i n d u s t r i a l  f l o o r  space a s  between t h e  open land a t  t h e  edge of t he  
reg ion ,  on t h e  one hand, and t h e  already-bui l t -up a r e a s  of t h e  reg ion ,  on 
t h e  o the r .  Such a  c e n t r a l l y  c o n t r o l l e d  system does, we understand, e x i s t  
i n  Toronto. But t h a t  is not  what is proposed f o r  t h e  Twin C i t i e s  a rea .  

Rather,  t h e  Metropol i tan Council  is providing,  a t  t h e  edge of t h e  reg ion ,  
enough land served wi th  urban f a c i l i t i e s  not  only f o r  t h e  o v e r a l l  growth 
of t h e  reg ion  a s  a  whole b u t  a l s o  f o r  t h e  development which is not  'growth' 
bu t  simply t h e  re - loca t ion  of e x i s t i n g  popula t ion  o r  economic a c t i v i t y  
from t h e  Fully-developed Areas and Metropol i tan Centers  t o  t h e  urban 
f r i n g e  . 

d) This  s t r a t egy - -e s sen t i a l l y ,  of providing competi t ive o p p o r t u n i t i e s  f o r  
development between t h e  Metropol i tan Centers  and t h e  urban f r inge- - i s  
p r e f e r a b l e  t o  an e f f o r t  t o  adminis te r  c e n t r a l l y  t h e  e n t i r e  development 
p roces s .  

Even i f  t h i s  a r e a ,  and t h e  Metropol i tan Council ,  possessed a  f u l l  knowledge 
and understanding of t h e  development process  (which we th ink  i t  does n o t ) ,  
we would r e s i s t  t h e  concept of a  c e n t r a l  p o l i t i c a l  dec i s ion  about t h e  r e l a -  
t i v e  growth of t h e  urban f r i n g e  vs .  urban core.  I n  t h i s  we th ink  we would 
be supported gene ra l ly  by persons involved and i n t e r e s t e d  i n  both p a r t s  of 
t h e  region.  



Our preference ,  i n s t e a d ,  is  f o r  a s t r a t e g y  t h a t  maintains  a ba lance  of 
1 development oppor tun i t i e s .  

e )  A po l i cy  of 'competing oppor tun i t i e s '  w i l l  r e q u i r e  t h e r e  a l s o  be ,  however, 
a supply of land a v a i l a b l e  f o r  development w i th in  t h e  Fully-developed Areas 
and Metropol i tan Centers.  

We have found the  urban f r i n g e  l o c a t i o n  t o  have an  advantage i n  t h e  compe- 
t i t i o n  f o r  development--in s u b s t a n t i a l  p a r t  because of t h e  disadvantage 

I which t h e  e x i s t i n g  o l d  bu i ld ings ,  t h e  c o s t s  of r e l o c a t i o n  and t h e  fragment- 
a t i o n  of land-ownerships p re sen t  f o r  cen t r a l - a r ea  l o c a t i o n s .  

I f  no program e x i s t s  t o  remove t h e s e  disadvantages and excess  c o s t s  f o r  t he  
, cent ra l -a rea  l o c a t i o n ,  i t  is  probable t h a t  l i t t l e  development w i l l  occur 

t he re .  I n  t u r n ,  t h e  supply of land f o r  development a t  t h e  urban f r i n g e  
1 would have t o  be  enlarged.  

We would no t  support  such an o b j e c t i v e  s o l e l y  t o  maintain t h e  f inances  of t he  
municipal governments s e rv ing  those a reas :  Changes i n  t he  system of pub l i c  
f inance ,  and s t a t e  a i d s ,  would be a s impler  and more appropr i a t e  a l t e r n a t i v e .  

The c r i t i c a l  t e s t ,  f o r  such a development o b j e c t i v e ,  is  t h e  ques t ion  whether 
t h e s e  o l d e r  a r eas  should be and would be maintained, and renewed, i f  t h e  Twin 
C i t i e s  a r e a  were a l l  a s i n g l e  munic ipa l i ty .  

I n  our  judgment t h e  answer i s  ' y e s ' ,  f o r  t h e  fol lowing reasons:  

a )  Central-area development would no t  be  t h e  s o l e  op t ion  provided. 

A s  we have seen ,  t h e  Metropol i tan Council i n t ends  t o  provide a very  substan- 
t i a l  development opportunity--for i n d u s t r i a l  and commercial a c t i v i t i e s ,  a s  
w e l l  a s  f o r  living--on t h e  urban f r inge .  The o b j e c t i v e  of encouraging 
development i n  t h e  urban co re  is  i n  addition to  t h i s ,  no t  i n  place of it. 

b)  A d i v e r s i t y  of urban environments is d e s i r a b l e .  

Preferences  do d i f f e r ,  l e g i t i m a t e l y .  Some people p r e f e r  t h e  house and thel  
lawn i n  t h e  suburbs.  Some p r e f e r  t h e  o l d e r  neighborhoods o r  t h e  h igher  
d e n s i t i e s  c h a r a c t e r i s t i c  of t h e  core-area l o c a t i o n .  It makes l i t t l e  sense  
t o  p i t  t he se  a g a i n s t  each o the r .  The sound s t r a t e g y  is t o  provide f o r  both. 
Both w i l l  need sound urban design.  

The q u a l i t y  of l i f e  of t h e  Twin C i t i e s  a r e a  depends on t h e  ex i s t ence  of 
bo th  . . . a s  any look  a t  one of t he  n a t i o n a l  magazine a r t i c l e s  on t h i s  
reg ion ,  i n  r ecen t  y e a r s ,  w i l l  a t t e s t .  Some of t h e  emphasis is on t h e  qua- 
l i t y  of t h e  commercial and e s p e c i a l l y  c u l t u r a l  and educa t iona l  f a c i l i t i e s  
i n  its c e n t r a l  a reas .  Some of i t  is  on t h e  amenity of t h e  r e s i d e n t i a l  
areas--or of ' l i f e  i n  t h e  suburbs ' .  

And it  is  no t  simply a mat te r  of people l i v i n g  i n  p l easan t  suburbs and 
working downtown: There a r e  people who work downtown who l i v e  i n  nearby 



o l d e r  neighborhoods; t h e r e  a r e  people who l i v e  i n  t h e  suburbs who a l s o  work 
i n  t h e  suburbs; and t h e r e  is  a s u r p r i s i n g  number who work i n  the  suburbs 
and l i v e  i n  t h e  o l d e r  neighborhoods of t h e  Fully-developed Area. 

c )  The s tock  of l a r g e r ,  family-sized housing is a public--and a regional-- 
a s s e t  t h a t  must be maintained. 

Over t h e  next  10-20 yea r s  the  Twin C i t i e s  a r e a  w i l l  have t o  f i n d  housing-- 
family-sized housing--for a  s u b s t a n t i a l  number of a d d i t i o n a l  households, 
being formed a s  t h e  ch i ld ren  of the  postwar baby-boom marry and have t h e i r  
own chi ldren .  It w i l l  no t  be easy f o r  t h e  region t o  bu i ld  a l l  t h i s  housing 
new: It may be t h a t  a  s i g n i f i c a n t  p a r t  of t h e  s o l u t i o n  w i l l  be f o r  these  
new fami l i e s  t o  move i n t o  e x i s t i n g  u n i t s ,  which a r e  now--recent populat ion 
e s t ima tes  indicate--under-occupied by s i n g l e  persons and couples.  I f  so ,  
it becomes imperat ive t h a t  these  houses--and, because of t h e  way the  hous- 
ing  market works, t hese  neighborhoods--be maintained a t  high s tandards .  
Suburban people have an i n t e r e s t  i n  t h i s  i f  f o r  no o t h e r  reason than t h a t  
i t  is i n  such neighborhoods t h a t  many of t h e i r  own newly married ch i ld ren  
a r e  l i k e l y  t o  be  l i v i n g .  

d)  The compact p a t t e r n  of land uses ,  i n  such a r e a s ,  is  i t s e l f  an a s s e t  t h a t  
should be preserved.  

Much of t h e  argument f o r  preserv ing  o l d e r  a r e a s  is  focused on the  preserva- 
t i o n  of i nd iv idua l  bu i ld ings ,  and emphasizes t h e  advantages of remodeling 
a s  opposed t o  new cons t ruc t ion .  There is  mer i t  i n  t h i s  argument--although 
it must be  recognized t h a t  remodeling can sometimes not  be worth t h e  c o s t ;  
and t h a t  bu i ld ings ,  l i k e  o the r  durable  goods, do wear o u t ,  and need replac-  
i ng ,  a t  some po in t .  

But beyond t h i s ,  t h e  a r e a  has an a s s e t  i n  the  concent ra t ion  of major commer- 
c i a l  bu i ld ings ,  and sound r e s i d e n t i a l  neighborhoods and high-qual i ty  cu l tu-  
r a l ,  educat ional  and medical f a c i l i t i e s  w i th in  s o  smal l  a  land-area. 

Most of t h e  Twin C i t i e s  reg ion ,  s i n c e  t h e  coming of the  automobile and the  
motor t ruck  a f t e r  about 1915, has been b u i l t  i n  a  p a t t e r n  of l a r g e r  and 
more spec ia l i zed  land-use a reas :  Res iden t i a l  subdiv is ions ,  shopping cen- 
t e r s ,  and i n d u s t r i a l  parks,  wi th  a  growing investment requi red  i n  t rans-  
p o r t a t i o n  f a c i l i t i e s  and t r a v e l  time. I n  c o n t r a s t ,  t he  compact c e n t r a l  
a r e a s  r ep resen t  p a r t s  of t h e  reg ion  i n  which d e n s i t i e s  a r e  high enough, 
and d i s t ances  between o r i g i n s  and d e s t i n a t i o n s  a r e  s h o r t  enough, t o  support  
an a l t e r n a t i v e  t r a n s p o r t a t i o n  system--a combination of buses,  t a x i s ,  mini- 
buses and skyways opera t ing  wi th  t h e  kind of frequency and r e l i a b i l i t y  t h a t  
can make i t  poss ib l e  t o  l i v e  without  owning a (or  a  second) c a r .  

e )  
b e t s .  

It has been argued t h a t  t h e  t rend  is i r r e s i s t i b l y  toward f u r t h e r  d i s p e r s a l  
of a c t i v i t i e s  w i th in  t h e  region--and even t h a t ,  wi th  improvements i n  infor -  
mation-handling t h a t  w i l l  s u b s t i t u t e  communications f o r  phys ica l  proximity-- 
t h i s  change w i l l  be bo th  f e a s i b l e  and d e s i r a b l e ,  

On t h e  o t h e r  hand, i t  has been argued t h a t  t h e  r i s i n g  c o s t s  of energy f o r  
t r a v e l  and f o r  hea t ing  w i l l  f o r c e  a c t i v i t y  both i n t o  l a r g e r ,  o lde r  bui ld-  
ings  and i n t o  a  much more compact p a t t e r n  of land use. 



The t r u t h  is t h a t  we cannot know, a t  t h i s  p o i n t ,  t h a t  e i t h e r  t rend  is  cer- 
t a i n  t o  p r e v a i l .  The s e n s i b l e  course,  t he re fo re ,  is  t o  a n t i c i p a t e  both,  
and--while continuing t o  develop a t  t h e  urban fringe--to maintain t h e  sound 
concent ra t ions  of a c t i v i t i e s  t h a t  e x i s t .  

a )  The maintenance and re-bui lding of these  a r e a s  is a metropoZitan concern. 

The Development Framework af f i rms  t h i s ,  e x p l i c i t l y .  

We have found t h a t  t h e  Metropoli tan Council has  not  so  f a r ,  however,.pro- 
duced t h e  r eg iona l  a c t i o n  program which t h i s  po l i cy  d e c l a r a t i o n  implies  
and r equ i re s .  

Its mandatory-planning l e g i s l a t i o n  concent ra tes  on t h e  c o n t r o l  of new deve- 
lopment a t  t h e  ou te r  f r i n g e  of t h e  region.  The Investment Framework now 
under cons idera t ion  a l s o  focuses most heavi ly  on t h i s  outer - f r inge  problem 
--in p a r t ,  perhaps, because t h e  f u r t h e r  s t u d i e s  of problems i n  the  c e n t r a l  
a r e a s  have no t  so  f a r  been c a r r i e d  out .  The major debate about t he  re-  
bui ld ing  of t h e  Metropoli tan Centers--part icular ly,  of c e n t r a l  Minneapo- 
l is--during t h i s  p a s t  yea r  has been c a r r i e d  on almost t o t a l l y  independent 
of t h e  d iscuss ion  about metropoli tan investment policies--and v i c e  versa .  

This  absence of an  implementation program is ,  l i t e r a l l y ,  in-consis tent  
wi th  t h e  declared pol icy  o b j e c t b e s  of s t rong  Metropoli tan Centers.  

b) This incons is tency  could be removed, a l t e r n a t i v e l y ,  by dropping t h e  po l i cy  
ob jec t ive  which now c a l l s  f o r  maintaining t h e  Fully-developed Areas a d  
Metropoli tan Centers .  

The Twin C i t i e s  a r e a  would then be  looking,  a s  a  mat te r  of conscious po l i cy ,  
toward a  gradual  de-concentration of t he  o l d e r ,  bui l t -up a r e a s  and of t h e  
Metropoli tan Centers.  

* Such a po l i cy  does e x i s t ,  a s  an opt ion.  

An argument is  made, by some, t h a t  t h e  o ld  concent ra t ion-- indus t r ia l ,  
commercial and perhaps a l s o  r e s i d e n t i a l - - i s  ( func t iona l ly ,  i f  no t  phy- 
s i c a l l y )  obsole te ,  and t h a t  t h e  region would be  more product ive  i f  a c t i -  
v i t y  were t o  move i n t o  newer and more e f f i c i e n t  c a p i t a l  p l an t .  Given 
t h e  advantage of t h e  ou te r  f r i n g e  i n  t h e  competi t ion f o r  new development, 
such a  pol icy  has  a  sense  of i n e v i t a b i l i t y  about it: Res i s t ing  the  d is -  
p e r s a l  of t he  o ld  cen te r  seems t o  be  swimming aga ins t  t h e  t i d e .  

* We t h i n k  it un l ike ly  t h e  Metropoli tan Council and t h e  Twin C i t i e s  a r e a  
would d e l i b e r a t e l y ' a d o p t  an e x p l i c i t  po l i cy  f o r  de-concentration. For 
a l l  t h e i r  t roub les ,  t h e  c e n t r a l  a r e a s  of Minneapolis and S t .  Paul  remain 
among t h e  s t r o n g e s t  i n  t h e  na t ion ,  wi th  t h e  c e n t r a l  bus iness  d i s t r i c t s  
holding up f a i r l y  we l l  and re-bui lding,  and wi th  the  close-in r e s i d e n t i a l  
a r e a s  maintaining themselves--as a  r e s u l t  of a combination of p u b l i ~ a n d  
p r i v a t e  e f f o r t s .  



The more likely--and most dangerous--outcome would be for the region to go 
along . . . continuing to state its policy in favor of maintaining the 
existing concentrations, but failing, at the same time, to move affirma- 
tively with an effective program for implementing that policy. Over time . . . since a policy is essentially what is done, not what is said . . . 
this would come to represent, de facto, a policy of decline for the older 
built-up areas. 

* We would prefer for the region and the Metropolitan Council to face this 
issue cleanly, now . . . to evaluate its consequences and to consider 
the way in which they would be implemented. De-concentration would 
require an affirmative, and regional, implementation program, as well: 
A program, certainly, for the removal of abandoned buildings; and major 
changes in the system of local public finance, to maintain services in 
a city whose local property valuations would no longer be growing appre- 
ciably. 

Again: We prefer a program that would support and continue to develop 
these core areas, as part of a larger strategy of maintaining an appro- 
priate balance of development opportunities as between the urban fringe 
and urban core. 

The region, through the Metropolitan Council, must become involved i n  
the success o f  the e f for t s  t o  re-build the Metropolitan Centers a d  t o  
maintain the housing, particularly, i n  the older portions o f  the area. 
This does not mean the Council should take over these programs i n  to ta l ,  
or that it should finance them i n  to ta l .  I t  does mean that  the Council 
must become aggressively and e f fec t ive ly  involved--stimulating, assis t -  
ing and coordinating, as it does on the fringe, what i s  done by the 
municipalities. 

c) The program to implement a policy of central-area maintenance and redeve- 
lopment should be significantly different from the Droeram run in recent 
years by the central-city municipalities. 

These programs, we have found, have emphasized the public acquisition and 
clearance of land. They have emphasized new construction over maintenance. 
They have largely been tied to problems of blight and have therefore tended 
to work with the most-deteriorated areas first. 

A new program should focus on the critical role of public decisions in 
facilitating the private development process. Specifically: 

* New ways musk be devised to assemble land short of public condemnation. 
* Public investment--both the conventional public works and the newer 
public subsidies (as for housing rehabilitation)--must be used as part 
of a coherent strategy to stimulate private investment. 

* Much more emphasis should be given to the maintenance of areas not pre- 
sently severely deteriorated. This is important partly to reduce the 
volume of heavy rehabilitation and redevelopment activity, over the 
next several decades. It is important also to attract and involve pri- 
vate investment--the money itself and the economic analysis that comes 
along with it. Both-in addition to vacant land--are essential for 
sound development. 



* New organ iza t iona l  arrangements f o r  drawing-together t h e  p a r t i e s  inevi -  
t a b l y  involved: The c i t y  o f f i c i a l s  and c i t i z e n  groups; t h e  people who 
l i v e  on t h e  land  and t h e  i n s t i t u t i o n s  t h a t  need land  f o r  expansion; t h e  
people wi th  money and t h e  people w i t h  needs; t h e  people w i th  c i t y  money 
and t h e  people w i th  f e d e r a l  money and the people w i t h  s t a t e  money. 

d)  It is  impera t ive  t h a t  a d i scuss ion  be  had, and a  dec i s ion  be  reached, 
about t h e  longer-term source  of revenues f o r  t h e  f inanc ing  both  of 
development and of ope ra t ing  budgets i n  t h e  m u n i c i p a l i t i e s  where major 
re -bui ld ing  programs a r e  now requi red .  

Both i n  Minneapolis and i n  S t .  Paul  t h e s e  municipal programs have i n  
r e c e n t  yea r s  moved heav i ly  toward t h e  u s e  of t h e  t axes  pa id  by new 
development, a s  a  source  of t h e  money t o  f i nance  the  land-acquis i t ion ,  
r e l o c a t i o n  and c l ea rance  needed t o  a t t r a c t  new development. A t  any 
s u b s t a n t i a l  s c a l e  of a c t i v i t y ,  t h i s  means t h e  c i t y  w i l l  be s h o r t  of 
funds t o  f inance  t h e  r i s i n g  c o s t  of gene ra l  c i t y  s e r v i c e s .  ( I t  may be  
t r u e  t h a t  t h e  development would no t  have come without  t h e  ci ty-f inanced 
renewal program, b u t  t h a t  l eads  only t o  t h e  same conclusion.)  

This ,  we have found, produces h igher  t axes  on proper ty  elsewhere i n  t he  
c i t y  and--as t h e s e  property- tax inc reases  produce e f f e c t i v e  p re s su re  
f o r  property- tax r e l i e f - - to  increased  non-property t axes  by s t a t e  gov- 
ernment. I n  e f f e c t ,  then ,  though i n - d i r e c t l y ,  t h e  L e g i s l a t u r e  w i l l  b e  
f inanc ing  the  re -bui ld ing  program i n  t h e  c i t y .  

I f  t h e  s t a t e  is ,  i n  f a c t ,  becoming a  s u b s t a n t i a l  p a r t n e r  i n  t h i s  re- 
bu i ld ing ,  i t  might p r e f e r  t o  be  involved d i r e c t l y  on the  c a p i t a l  s i d e .  
A t  a  minimum, i t  should know much more than  i t  has known about t h e  
f u t u r e  of major c i t y  programs, of which i t  will--one way o r  another-- 
pay a  s u b s t a n t i a l  share .  

I f ,  a l t e r n a t i v e l y ,  t h e  r ebu i ld ing  is  f inanced d i r e c t l y ,  and no t  by tax- 
increment o r  tax-abatement, much b e t t e r  advance planning w i l l  a l s o  be  
needed, t o  coord ina te  t h e  p r o j e c t s ,  o r  t h e  s u b s i d i e s ,  of t he  va r ious  
j u r i s d i c t i o n s  involved. I n  a  s ense  what is r equ i r ed  is  more coo?di- 
na ted  c a p i t a l  budgeting. But t h a t  is  e f f e c t i v e  only t o  t h e  e x t e n t  t he  
flow of f i nanc ing  a u t h o r i t y  can be f i t  t o  t h e  same schedule.  Inescap- 
ab ly ,  then,  t h e  o rde r ly  planning of revenues is imperat ive.  

The 'major d i v e r s i f i e d  c e n t e r s '  have been a  c e n t r a l  p a r t  of met ropol i tan  
planning from t h e  beginning. The Metropol i tan Council  has gene ra l ly  iden- 
t i f i e d  t h e i r  l i k e l y  o r  app ropr i a t e  l o c a t i o n .  It has  been cau t ious ,  however, 
about becoming s p e c i f i c  a s  t o  p a r t i c u l a r  sites--which would involve making 
choices  t h a t  would b e n e f i t  one p a r t i c u l a r  landholder  r a t h e r  than  another .  
The ' c e n t e r '  has t h e r e f o r e  remained a t  t h e  l e v e l  of concept,  and d iscuss ion .  
S i t e - s p e c i f i c  p lans  o r  proposals  have no t  been publ ished.  And, s i n c e  major 
commercial-center proposals  t y p i c a l l y  appear i n  d i f f e r e n t  m u n i c i p a l i t i e s ,  
few i f  any choices  have been made by governmental bodies  below t h e  r e g i o n a l  
level,  
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The ' c e n t e r '  remains a concept a t  l e a s t  worth t r y i n g  f o r  t h e  fol lowing reasons:  

a )  The o v e r a l l  impact of development on t h e  environment can be minimized, o r  
made l e s s  adverse,  by working a t  a l a r g e r  s c a l e .  

The saddening experience,  too  f r equen t ly ,  is t h a t  t h e  ameni t ies  t h a t  o r i -  
g i n a l l y  drew f a m i l i e s  and bus inesses  t o  new s i t e s  a t  t h e  f r i n g e  d isappear ,  
a l l  too  soon. Open space,  wi lderness  a r e a s ,  p r ivacy ,  q u i e t  . . . a l l  g ive  
way as development proceeds. The C i t i z e n s  League committee i n  1973 con- 
cluded t h a t ,  i n  t h e  long run ,  amenity cannot be p ro t ec t ed  simply by space,  
which does n o t  l a s t  . . . bu t  can be  p ro t ec t ed  by sound urban design.  For 
t h i s  reason,  i t  recommended much g r e a t e r  use of planned u n i t  developments-- 
t h e  l a r g e s t  of which, i n  s c a l e ,  would of course be t h e  'major d i v e r s i f i e d  
cen te r '  . 

b) The e f f i c i e n c y  of a sub-region may a l s o  be  h iphe r  with major f a c i l i t i e s  
and s e r v i c e s  concentrated a t  t h e  c e n t e r  of minimum aggregate  t r a v e l .  

It would be p o s s i b l e  t o  have many smal l  'convenience' f a c i l i t i e s ,  more 
broadly s c a t t e r e d  throughout t h e  sub-region. And i t  would be  p o s s i b l e  t o  
have l a r g e ,  s p e c i a l i z e d  f a c i l i t i e s ,  d i spersed  a t  d i f f e r e n t  l oca t ions  
throughout t h e  region.  But n e i t h e r  would provide  t h e  combination o f  
s p e c i a l i z e d  s e r v i c e s  and reduced t r a v e l  t h a t  might be  p o s s i b l e  w i t h  t h e  
d i v e r s i f i e d  center .  

c )  An oppor tuni ty  f o r  a demonstration remains,  i n  t h e  sub-region e a s t  of S t .  
Paul ,  and should be used. 

I n  most sub-regions l i k e l y  t o  be s i g n i f i c a n t l y  bui l t -up  by 1990, development 
is  a l r eady  we l l  along: R e s i d e n t i a l ,  o f f i c e ,  i n d u s t r i a l  and r e t a i l .  The 
b a s i c  ske l e ton  of roads and sewers is  in .  The land-use p a t t e r n  is--broadly 
speaking--fair ly  w e l l  committed. 

The p r i n c i p a l  oppor tuni ty  t o  design a new p a t t e r n  of urban development 
e x i s t s  i n  t h e  e a s t e r n  sub-region where, f o r  a v a r i e t y  of reasons ,  and a s  we 
have found, development has  been he ld  back. The f a c t  t h a t  t he  major new 
developments t h a t  have been proposed are l i k e l y  t o  be delayed inc reases ,  
r a t h e r  than decreases ,  t h i s  opportunity--providing more time i n  which t h e  
d i f f i c u l t  advance planning can be  done. 

d )  Some except ion t o  t h e  gene ra l  po l i cy  of guiding new development i n t o  a r e a s  
a l r eady  p a r t l y  bui l t -up  might w e l l  be  i n  t he  r e g i o n a l  pub l i c  i n t e r e s t .  

The Development Framework po l i cy ,  a s  noted,  is  b a s i c a l l y  one of i n - f i l l i n g  
a r e a s  now p a r t l y  developed, before  opening up o t h e r  land a r e a s  now no t  
served a t  a l l  w i th  urban f a c i l i t i e s .  

We support  t h i s  po l icy .  But--if app l i ed  uniformly and t o t a l l y  ac ros s  t h e  
Twin C i t i e s  area--there would be no oppor tuni ty  . . no ' c l ean  s l a t e '  . . . 
on which t o  t r y  a new approach t o  urban development--at l e a s t  f o r  many 
years .  

W e  t h ink  a sound case  can be  made f o r  having--and using--at l e a s t  one such 
oppor tuni ty  i n  t h e  region.  We would n o t  support  a r i g i d  po l i cy  of guiding 



investment only into areas already partly developed, therefore--for the 
reason that in such areas the sewer, street and other development has pro- 
ceeded to the point where the essentially conventional pattern is already 
committed. 

Over the years, the opportunity to experiment with new designs--as for 
shopping centers, or for the layout of residential subdivisions--has been 
important in improving the quality of development in the region. Something 
in the nature of a demonstration can be important to the progress of the 
area, and the opportunity for it should not be totally foreclosed by the 
general policy of in-filling partly developed areas within the MUSA line. 

e) For a 'major diversified center' to succeed, new 'partnership' arrangements 
will be required, both between public agencies and private parties, and 
among public agencies. 

As in the case of the Metropolitan Centers, the soundest course is to leave 
room for the initiative of private parties, within a framework of public 
investments and regulations. The governmental bodies will need to coordi- 
nate better their road, sewer, park and other investments, and some new 
types of investment normally not built into first-stage development--such 
as transit--might need to be provided. Public acquisition of specific 
sites, for particular types of development, may be needed. 

Also, the public elements--state, metropolitan, county, municipal and spe- 
cial-district--will need to be put together, on the ground, on schedule. 
Much greater emphasis will be needed on coordination between governmental 
levels, and programs, and--again, as in the case of the Metropolitan Cen- 
ters--this implies longer-range planning and much increased flexibility in 
the scheduling of financing. 



FINDINGS 

The Metropolitan Development Problem - 
There are t h r e e  major a spec t s  of t h i s  i n t e r - r e l a t e d  problem of r e g i o n a l  growth and 
development: 

The C i t i zens  League, i n  i ts r e p o r t  "Growth Without Sprawl", r epo r t ed  on t h e  s t a -  
t u s  of t h e s e  t r ends  a s  of mid-1973. It found a g r i c u l t u r a l  a c t i v i t y  r e t r e a t i n g  
from around t h e  met ropol i tan  a rea  . . . l a r g e  q u a n t i t i e s  of vacant  land . . . 
land va lues  on t h e  o u t e r  f r i n g e  of t h e  r eg ion  r i s i n g  s i g n i f i c a n t l y  . . . sca t -  
t e r e d  r e s i d e n t i a l  development occurr ing  l a r g e l y  on a lot-by-lot  b a s i s  . . . 
h igh  r a t e s  of popula t ion  growth on t h e  edge of--and beyond--the seven-county 
reg ion  . . . a r e -de f in i t i on  by t h e  f e d e r a l  government of t h e  Twin C i t i e s  a r e a  
t o  inc lude  Wright, Chisago and S t .  Croix (Wisconsin) Counties . . . r ap id  
growth i n  elementary school  enrol lments  i n  t hese  o u t e r  coun t i e s  . . . a land . 
a r e a  roughly equal  t o  t h a t  of e i t h e r  Minneapolis o r  S t .  Paul  being brought 
under municipal government every yea r  over t h e  p a s t  decade. 

a )  The ex ten t  of t h i s  d i s p e r s a l  has  been s u b s t a n t i a l .  

A s  i t  has  grown, t h e  Twin C i t i e s  area--never a r e a l l y  high-densi ty  urban 
area--has been consuming r e l a t i v e l y  l a r g e r  increments of land .  The Metro- 
p o l i t a n  Council r e p o r t s  t h a t  t h e  f i r s t  m i l l i o n  r e s i d e n t s  used one hundred 
square  mi les ,  t h e  second m i l l i o n  an  a d d i t i o n a l  two hundred square  mi l e s ,  
and t h e  third--under p re sen t  trends--would use  seven hundred square  miles .  

b) The powerful f o r c e s  t h a t  encourage t h i s  d i s p e r s a l  a r e  cont inuing.  They 
have by now been c l e a r l y  i d e n t i f i e d .  They a r e  q u i t e  fundamental, and 
un l ike ly  t o  change quick ly ,  o r  e a s i l y .  

-- Amenity. The s u b s t a n t i a l  p reference  of f a m i l i e s  i n  t h i s  a r e a ,  a l l  sur-  
veys show, i s  t o  l i v e  i n  a house i n  t h e  woods by a l ake .  I n  t h i s  area-- 
wi th  land open on a l l  s i d e s  and a good road system--many have been a b l e  
t o  r e a l i z e  t h a t  preference .  This  has  brought a l a r g e  supply of land  
onto t h e  market. It is p o s s i b l e  t o  b u i l d  a smal l  and inexpensive house, 
which can be gradual ly  improved over  t h e  yea r s .  

-- The a v a i l a b i l i t y  and f inanc ing  of s e r v i c e s .  I n  r e c e n t  y e a r s ,  s e r v i c e  
s t anda rds  once thought of a s  only urban have been extended widely over 
t h e  region.  This  has  removed a d i f f e r e n t i a l  which opera ted  a s  a 
r e s t r a i n t  on expansion. Roads have been improved, so  t r a v e l  t imes have 
f a l l e n .  Hosp i t a l s ,  medical c l i n i c s ,  te lephone s e r v i c e ,  school  bus 
t r a n s p o r t a t i o n ,  e l e c t r i c  power have been added. Also, t h e  c o s t  of many 
s e r v i c e s  has  been s h i f t e d  t o  e s s e n t i a l l y  a 'postage-stamp ra te f - -pa id  
uniformly by persons a l l  a c r o s s  t h e  region.  The e q u a l i z a t i o n  of t he  
burdens (and, i nc reas ing ly ,  t h e  q u a l i t y )  of schools  h a s  been pa r t i cu -  
l a r l y  important.  



-- The pattern of local government organization;. Though the work of the 
Minnesota Municipal Commission since 1959 hab brought greater scale 
and order to the process of extending munici a1 boundaries, the policy 
of the region remains basically to organize 1 or the control of develop- 
ment and for the provision of local services in a pattern of indepen- 
dent municipal jurisdictions. This is combibed with a system of local- 
government finance which still relies heavily on the property tax-- 
which, of course, in turn, sets up incentive on the officials of these 
jurisdictions to get development, and major ax-producing development, 
physically into their boundaries. ~ 

c) On balance, the consequences of this dispersal bre likely to be adverse. 
1 
I 

-- There are benefits from dispersal. The Citikens League committee in 
1972-73 recognized what has been apparent to this committee again now: 
That the decentralized and dispersed pattern of development provides 
many real benefits to a considerable number bf persons. 'Sprawl' is 
not bad simply because it is untidy. It can increase the quality of 
life for those who are able to find a pleasapt home in the country. 
It provides a choice of housing--and a lower cost option important to 
many. It can result in the postponement of Some public service costs 
and some private costs, and the equalization of public utility charges 
and taxes which has accompanied the post-war dispersal has eased some 
burdens for people living on the fringe. 

I 

i 
-- There are also offsetting disadvantages. on balance, they dominate. 

There are real questions of equity--as persoos in the developed parts 
of the region are asked to help finance the kosts of a development 
pattern over which they have no say. The di persed development pat- 
tern provides little incentive to utilize fu k ly the investment in 
roads, sewers, schools and other major publiL facilities before add- 
ing new facilities. Low-density and disperskd development further 
commits the area to an expensive system of tkan~~ortation--the single- 
occupant car and the multi-car family. The bcattered development 
tends to push up the price of land needed fat parks and resource 
preservation. And--while some costs can usefully be postponed--some 
other costs can be higher for being deferred1 Scattered low-density 
development presents real risks for ground-water pollution. Most 
important, the amenities and the open space bn the fringe do not 
last: The countryside was once, after all, Just a mile from down-' 
town. Finally, unrestrained development on phe fringe makes it 
extremely difficult to maintain a market land in the built-up 
areas. The investment needed to rebuild r parts of the region 
may, therefore, never be made. 

Both the traditional process and the recent difficulties are well illus- 
trated by the experience of Minneapolis, the largept of the two original 
major centers of settlement and development in theTwin Cities region. 



a )   he' from the  beginning,  of a 
tearing-down and a re-bui lding.  

Even a s  new s t r e e t s ,  houses and bus iness  establisGments were added-on, a t  
t h e  edges of t h i s  growing se t t l emen t  a f t e r  t h e  18$Os, t h e  c i t y  and i ts  
people were involved i n  r e p l a c i n g  and re-newing t & e  pub l i c  and p r i v a t e  
f a c i l i t i e s .  Wooden b r idges  were rep laced  wi th  s t e e l  b r idges .  Small 
bu i ld ings  were rep laced  wi th  l a r g e r  buildings--fo$ bus inesses  and f o r  
res idences .  When t h e  c i ty /county  government bu i ld ing  was b u i l t  between 
1895 and 1905 t h e r e  were whi te  frame, s ingle-fami y houses ac ros s  t h e  
s t r e e t .  t 

I 

This  re-bui lding went on a s  a normal ope ra t ion  i n t h e  p r i v a t e  s e c t o r ,  and 
without p re sen t ing  s e r i o u s  p u b l i c  ques t ions ,  i n t o t h e  1900s. This  is not  
t o  say  t h e r e  was not  a s t r o n g  community i n t e r e s t  i n  t h e  continued develop- 
ment of Minneapolis: There was. I n  t h e  f i r s t  de  ade of t h e  century ,  fo l -  
lowing a f t e r  t h e  Columbian Exposi t ion and t h e  e a r  y planning being done i n  
Chicago ( p a r t i c u l a r l y  t h e  redevelopment of t h e  l a  E e f r o n t ) ,  a s t r o n g  i n t e r -  
e s t  developed a s  a p a r t  of t h e  " c i t y  b e a u t i f u l "  vement which l e d  t o  t h e  
formation of The Civ ic  Commission i n  Its Plan  of Minneapolis 
was f i n a l l y  publ ished i n  1917. 

The opening sen tence  of chapter  one we l l  s u g g e s t s i t h e  tone:  

11 Minneapolis is t h e  commercial and o f f i c i a l 1 9  des igna ted  
f i n a n c i a l  c a p i t a l  of an  empire g r e a t e r  i n  a$ea than  Great 
B r i t a i n ,  Germany, Belgium, Holland, Denmarkand Switzerland 
combined . " I 

The p l an ,  submitted i n  a maroon, hardbound r e p o r t i n  1917, i s  remarkable 
both  f o r  t h e  scope of t h e  development i t  p r o j e c t s  f o r  t h e  c i t y  and i n  t h e  
degree t o  which i t  a n t i c i p a t e d  t h e  problems, i s s u  s and programs t h a t  a r e  
i n  f a c t  unfo ld ing  now i n  t h e  1960s and 1970s. So e p a r t s  of i t  proved 
imprac t i ca l ;  i n  o t h e r  r e s p e c t s ,  i ts  concepts prov 1 d t o  be  those  by which 
engineers  and developers  have been guided eve r  s iqce .  Its r e l e a s e  coin- 
c ided,  however, w i th  t h e  f i r s t  World War. Af t e r  $he war, t h e  c h a r a c t e r  
of Minneapolis government changed r a d i c a l l y ,  and +he c i v i c  l eade r sh ip  
t h a t  produced t h e  planning dur ing  t h i s  1904-1917 qe r iod  began i t s  move t o  
new suburban a reas .  Many of t h e  1,000 copies  of he r e p o r t  have remained 
s t o r e d  i n  t h e  towers of C i ty  H a l l .  1 

b)  Up u n t i l  about t h e  last  20 y e a r s ,  t h i s  re-bui ldink w a s  e s s e n t i a l l y  p r i v a t e  . . . though wi th in  a framework of p u b l i c  plannind and s t imu la t ed  by 
r e l a t e d  p u b l i c  works. I : 
The system of l a k e s ,  parks and parkways was designed by about 1910, and 
e s s e n t i a l l y  completed by t h e  end of t h e  1920s. 14 fundamentally shaped 
much of t h e  r e s i d e n t i a l  development of t h e  c i t y .  ~ 
Through t h e  1920s t h e  c i t y  government played an  i d p o r t a n t  r o l e  i n  coordi- 
n a t i n g  planning and development. Some of t h i s  wa$ due t o  t h e  presence of 



A. C.  Godward--originally t h e  engineer  f o r  t h e  ~ a t k  Board, who dur ing  t h e  
'20s served a l s o  a s  c i t y  t r a f f i c  engineer ,  c i t y  planning engineer ,  and 
f i n a n c i a l  consu l t an t  t o  t h e  Board of Est imate a n d T a x a t i o n .  I n  1928 he 
l e f t  c i t y  s e r v i c e ,  t o  work f o r  a committee of proTinent businessmen where 
he  continued t o  be  deeply involved i n  t h e  major d$velopment e f f o r t s  of 
Minneapolis. I 

Major e f f o r t s  were made t o  push r a d i a l  highways from c e n t r a l  Minneapolis 
outwards i n  a l l  d i r e c t i o n s :  A northwest diagonal  and a no r theas t  d iagonal ,  
a sou theas t  d iagonal  and a southwest diagonal .  T h e northwest r o u t e  was 
never b u i l t ,  except  f o r  t h e  improvement of 7 th  S t i e e t  i n t o  t h e  lower no r th  
s i d e ;  t h i s  quadrant would be  served ,  under p r e s e n t  p l ans ,  by t h e  combina- 
t i o n  of I n t e r s t a t e  394 t o  t h e  w e s t  and I n t e r s t a t e  94 running n o r t h  up t h e  
Miss i s s ipp i  River.  The southwest d iagonal ,  s i m i l ~ r l y ,  was much d iscussed  
and proposa ls  f o r  i t s  cons t ruc t ion  were debated a4 r e c e n t l y  a s  t h e  e a r l y  
1960s. A p a r t  of i t  e x i s t s  i n  t h e  suburbs a s  Highway 169 and Highway 100, 
bu t  i t  appears  impossible  t o  g e t  t h e  r o u t e  from ~4ghway 100 i n t o  t h e  cen- 
t r a l  a r e a  through t h e  r e s i d e n t i a l  a r e a s  of S t .  Lo is Park and t h e  l a k e  i d i s t r i c t  of Minneapolis. The no r theas t  diagonal  yas  b u i l t  o r i g i n a l l y  a s  
Highway 8, and i n  i t s  modern form a s  I n t e r s t a t e  3 4 ~ .  The sou theas t  d ia -  
gonal ,  a s  a way t o  reach  around St .  Paul  t o  t h e  sduth ,  was developed wi th  
t h e  improvement of Hiawatha Avenue and p a r t i c u l a r i y  t h e  cons t ruc t ion  (by 
Hennepin County) of t h e  Mendota Bridge i n  t h e  1920s. E f f o r t s  t o  upgrade 
t h i s  r o u t e  t o  freeway s t a t u s  continued by t h e   it$ Council  through t h e  
1960s and a r e  s t i l l  being pursued. 

A major e f f o r t  from 1920 on was t o  change t h e  land use  i n  t h e  o l d  Gateway 
a r e a  along Washington Avenue nea r  t h e  r i v e r .  The Hote l ,  b u i l t  
i n  t h e  1920s, was a p r i v a t e l y  f inanced e f f o r t  t o  d e t e r i o r a t i o n  
of t h e  o l d  a r e a ,  bu t  i t  was n o t  succes s fu l  i n  
La te r  t h e r e  was t h e  concept of a " c i v i c  center"  04 p u b l i c  bu i ld ings ,  
intended t o  s e rve  t h e  same purpose. Gateway Park was completed. And i n  
t h e  1930s t h e  f e d e r a l  government was pursuaded t o  b u i l d  a new pos t  o f f i c e  
along t h e  r i v e r ,  and a s  p a r t  of t h a t  development dhe c i t y  was obl iged  t o  
c l e a r  away two blocks of o l d  p r o p e r t i e s  housing aqong o t h e r  t h ings  a red- 
l i g h t  d i s t r i c t  t o  provide  what w a s  u n t i l  r ecen t  ~ d a r s  Pioneer  Square. A t  
o t h e r  t imes there ,was  a proposal  f o r  br inging  a mdjor roadway through t h e  
a r e a ,  t o  c l e a r  away o l d  p r o p e r t i e s  i n  much the  way/ t h a t  Olson Memorial 
Highway was developed i n  t h e  1930s t o  c l e a r  some q ld  p r o p e r t i e s  on t h e  
n o r t h  s i d e .  I 

I 

c )  Since t h e  l a t e  1940s t h e  p u b l i c  involvement has  i nc reas ing ly  taken t h e  
form n o t  simply of t r a d i t i o n a l  pub l i c  works b u t  axso of d i r e c t  govern- 
mental a s s i s t a n c e  t o  p r i v a t e  developments--commer4ial, i n d u s t r i a l  and 
r e s i d e n t i a l .  I 

I 

The urban redevelopment programs, adopted i n  ~ i n n d s o t a  i n  1947 and 
n a t i o n a l l y  i n  1949, represented  a r evo lu t ion  i n  t q e  concepts  of develop- 
ment. For t h e  f i r s t  t ime it  was accepted p u b l i c  d o l i c y  f o r  t h e  government 
t o  t a k e  proper ty  by condemnation no t  f o r  i t s  'own' use  bu t  f o r  r e s a l e  t o  
and r euse  by another  p r i v a t e  pa r ty .  A Housing and Redevelopment Authori ty  
was e s t a b l i s h e d  under s t a t e  law i n  and f o r  t h e  Cidy of Minneapolis i n  1947, 
and by 1950 it  had moved i n t o  t h e  problem of t h e  dateway wi th  what became 



known a s  t h e  Lower Loop p r o j e c t .  The o ld  a r e a  was c leared .  The redevelop- 
ment p lan  c a r r i e d  forward some of t h e  concepts of t h e  o l d  " c i v i c  center1'-- 
p a r t i c u l a r l y  t h e  l o c a t i o n  of t h e  pub l i c  l i b r a r y  a t  t h e  west end of t h e  b e l t  
between 3rd S t r e e t  and 4 t h  S t r e e t ;  and t h e  Federa l  Courts Building and the  
Pub l i c  Heal th Center a t  t h e  e a s t  end. (This row of pub l i c  bu i ld ings  was 
l a t e r  r e g r e t t e d  by some persons,  a s  a  kind of 'wal l '  between the  c e n t r a l  
bus iness  d i s t r i c t  and t h e  development oppor tun i t i e s  t h a t  emerged along t h e  
r i v e r .  ) 

Through t h e  1960s t h e  r i n g  of renewal p r o j e c t s  r e f e r r e d  t o  e a r l i e r  was put  
i n  p l ace  around t h e  downtown: Harr ison,  Near North, S t .  Anthony, Cedar 
Rivers ide ,  Seward. T o t a l  c learance  p r o j e c t s  gave way t o  " r e h a b i l i t a t i o n "  
p r o j e c t s  i n  which only t h e  r e a l l y  d i l a p i d a t e d  p r o p e r t i e s  were removed. A 
g r e a t  d e a l  of re-bui lding was accomplished. And--to supplement t h e  work 
of t h e  H.R.A., which was l a r g e l y  confined t o  a r e a s  of b l i g h t e d  housing-- 
o t h e r  p u b l i c  mechanisms were added: An I n d u s t r i a l  Development Commission 
concerned i n i t i a l l y  w i th  t h e  upper harbor ;  and, l a t e r ,  t h e  Ci ty  Council 
i t s e l f .  

Much development, of course,  continued f u l l y  p r iva t e ly - -pa r t i cu l a r ly  i n  
t h e  core of t h e  c e n t r a l  bus iness  d i s t r i c t  between 6 t h  S t r e e t  and 8 t h  
S t r e e t  on Marquette Avenue. The Rand (now Dain) Tower opened on 6 th  
S t r e e t  i n  1929 and t h e  Northwestern Nat iona l  Bank ac ros s  t h e  s t r e e t  i n  
1931; North S t a r  Center and t h e  new F i r s t  Nat ional  Bank were b u i l t  l e s s  
than a  b lock  away about 30 yea r s  l a t e r ;  and t h e  IDS development went up 
a  block t h e  o t h e r  d i r e c t i o n  i n  1971. 

Minneapolis had had i t s  f i r s t  experience wi th  major r e t a i l i n g  moving out- 
s i d e  t h e  downtowns i n  t h e  1920s, when t h e  l a r g e  Sears  s t o r e  opened on 
Lake S t r e e t .  This  was, however, s t i l l  wi th in  t h e  c i t y  l i m i t s .  A more 
s e r i o u s  development came i n  t he  mid-1950s wi th  t h e  f i r s t  development of 
major shopping f a c i l i t i e s  a t  Southdale; and t h e  r e l o c a t i o n  of P r u d e n t i a l  
t o  t h e  Park Board proper ty  a t  Brownie Lake; and t h e  move of General M i l l s  
t o  Golden Valley. These s t imu la t ed  an  aggres s ive  response,  r e f l e c t e d  i n  
t h e  formation of t h e  Downtown Council and i n  t h e  upgrading of t h e  c i t y  
planning c a p a b i l i t y ,  a f t e r  1958. The two have worked toge the r  c l o s e l y  
i n  t h e  yea r s  s i n c e ,  p a r t i c u l a r l y  on t h e  pub l i c  p l an  f o r  "Metro Center 85" 
i ssued  i n  1970. 

d)  The job of organiz ing  and f inanc ing  t h e  re -bui ld ing  of t h e  c e n t r a l  a r e a  
has f a l l e n ,  over t h e  l a s t  10  y e a r s ,  more and more t o  t h e  c e n t r a l  c i t y  
municipal government. 

* Other ZeveZs o f  government have been helping, increasingty,  wi th  the  
financing o f  purely public works. 

S t a t e  and f e d e r a l  a i d  has l a r g e l y  pa id  f o r  t h e  freeways and major high- 
ways p e n e t r a t i n g  i n t o  t h e  co re  a r ea .  Hennepin County b u i l d s  some major 
s t r e e t s  w i t h i n  t h e  c i t y .  The county has a l s o  i n  r ecen t  years  taken 
over  t h e  j a i l  and the  hospi ta l /medica l  c e n t e r  . . . and is  r econs t ruc t ing  



those  f a c i l i t i e s .  The Metropol i tan Open Space Commission money is  
s t a r t i n g  t o  come i n t o  t h e  c i t y  f o r  parks- -spec i f ica l ly ,  r i v e r f r o n t  
improvements. S u b s t a n t i a l  amounts of pub l i c  money a r e  now going i n t o  
t h e  bus system, which is  heavi ly  focused on t h e  c e n t r a l  a rea .  And 
important new programs f o r  housing r e h a b i l i t a t i o n  have r e c e n t l y  been 
au thor ized  by t h e  S t a t e  Leg i s l a tu re .  

* Outside help i n  financing the re-building of private industrial and 
commercial development has, however, been declining. 

The per iod  of f e d e r a l  support  f o r  t h i s  kind of a c t i v i t y ,  which began 
i n  t h e  e a r l y  1950s, l a s t e d  only a  r e l a t i v e l y  b r i e f  t ime and has now 
p r e t t y  w e l l  drawn t o  an  end. The f e d e r a l  urban renewal programs no 
longer  support  commercial a r e a  redevelopments of t h e  s o r t  t h a t  Gate- 
way Center represented .  The f e d e r a l  programs began e s s e n t i a l l y  a s  
housing programs, and they have tended aga in  t o  become e s s e n t i a l l y  
housing programs. 

* More and more, as a resul t ,  the c i t y  government i t s e l f  has begun 
providing the "front-end" e f for t ,  and the subsidy, needed t o  at tract  
major private development . . . and has been doing t h i s  increasingly 
through the route of tax-increment financing. 

For most developers ,  t h e  a l t e r n a t i v e  e x i s t s  of bu i ld ing  on t h e  open 
land a v a i l a b l e  i n  t h e  suburbs.  For t h e  c i t y  t o  compete f o r  t h e i r  
p r o j e c t s ,  i t  must f i n d  ways t o  provide  an  assembled, c l ea red  s i t e ,  
wi th  u t i l i t i e s  a v a i l a b l e ,  a t  a  p r i c e  t h a t  makes the  o v e r a l l  a t t r a c t -  
iveness  of t h e  package roughly comparable t o  what is  a v a i l a b l e  i n  
t h e  suburbs.  

I n  t h e  e a r l y  1970s, faced wi th  t h e  l o s s  of f e d e r a l  subsidy and aware 
of such p r o j e c t s  i n  Missouri  and o t h e r  s t a t e s ,  t h e  c i t y  became 
a t t r a c t e d  by t h e  p o s s i b i l i t y  of borrowing, pub l i c ly ,  money t o  f i nance  
t h e  a c q u i s i t i o n ,  c learance ,  r e l o c a t i o n  and s i t e  prepara t ion ;  and of 
repaying t h e  borrowing wi th  t h e  increased  flow of t a x  revenues 
r e s u l t i n g  from the  new development on t h e  property.  L e g i s l a t i v e  
a u t h o r i t y  f o r  two such "development d i s t r i c t s "  was secured from t h e  
L e g i s l a t u r e  i n  1971; and a  s t a t ewide  development d i s t r i c t  a u t h o r i t y  
was granted  t o  m u n i c i p a l i t i e s  i n  1973. A s  of l a t e  1975, t h e r e  a r e  
n ine  such p r o j e c t s  under way i n  Minneapolis: The Nicollet-Lake and 
Loring Park developments d i r e c t l y  by the  c i t y  government; one by t h e  
c i t y ' s  I n d u s t r i a l  Commission; and s i x  by t h e  Housing and Redevelop- 
ment Authori ty .  Something l i k e  $60 m i l l i o n  has  been borrowed f o r  
t hese  p r o j e c t s ,  w i th  about another  $40 m i l l i o n  of borrowing i n  pros- 
pec t .  

A very  b a s i c  pol icy  d i scuss ion  is now under way about t h e  imp l i ca t ions  
and f u t u r e  use  of t h i s  type  of f inanc ing .  

Important ques t ions  have been r a i s e d  by o t h e r  governmental u n i t s ,  by 
c i t i z e n  groups, and by members of t h e  Ci ty  Council ,  and by the  c i t y ' s  



Cap i t a l  Long-Range Improvements Committee, about where t h e  c i t y  is and 
where i t  is going wi th  tax-increment f inanc ing .  General ly ,  t h e  ques t ions  
can be  summarized a s  fol lows:  

-- Should the entire increment be withheld from the stream o f  tax revenues 
and pledged for the repayment of the bonds issued t o  provide the deve- 
lopment subsidy? Normally, when development occurs ,  t h e  t a x  revenues 
a r e  shared,  i n  vary ing  p ropor t ions ,  by a l l  t h e  t ax ing  ju r i sd i c t ions - -  
c i t y ,  schools ,  county and met ropol i tan .  I n  a  development d i s t r i c t  
arrangement, t h e  increased  revenues become a v a i l a b l e  t o  t h e  o t h e r  
j u r i s d i c t i o n s  only a f t e r  t h e  bonds a r e  r e t i r e d .  

-- How can the use of tax-increment financing, for the encouragement of 
development within the c i t y ,  be coordinated with the s ta te ' s  policy 
o f  sharing the growth of the non-residential tax base among a l l  the 
various p w t s  of the Twin Cit ies  area--a program which has  been, and 
promises t o  cont inue t o  be ,  advantageous t o  t h e  c i t y ?  

-- Which approach i s  better: TO clear a large tract  of land early, as a 
s i p  o f  the c i t y ' s  comitment t o  action and as a way of encouraging a 
developer t o  come fomard; or t o  begin the clearance only a f t e r  a deve- 
loper has been signed-up? The f i r s t  approach is sometimes c r i t i c i z e d  
a s  a  ' specu la t ive '  use of tax-increment. Is it  t o t a l l y  unsound, or  
app ropr i a t e  i n  some circumstances? I f  t h e  l a t t e r ,  when? And where? 

-- W i l l  the development projected for the growing number of devslopment 
d i s t r i c t s  real ly  materialize, and produce--on schedule--the stream of 
increased tax revenues needed t o  repay the money borrowed? 

-- Even i f  the development occurs, and on schedule, what are the larger 
implications, particularly for the financing of c i t y  services, o f  
having comi t ted  the increase i n  tax revenues t o  the repayment o f  the 
costs of the new municipal land-clearance ac t iv i ty?  f n  t h e  p a s t ,  t h e  
growth i n  t a x  base  has  been heav i ly  rel ied-on t o  h e l p  support  t h e  
s t e a d i l y  r i s i n g  u n i t  c o s t s  of c i t y  s e rv i ces :  S t r e e t  maintenance, 
snow removal, p o l i c e ,  f i r e ,  garbage pickup, e t c .  Even with t h i s  
growth of non- re s iden t i a l  t a x  base ,  t h e  c i t y  has  found it  necessary 
s i n c e  t h e  war t o  i nc rease  t h e  proportion of t h e  va lue  of proper ty  
taken,  each y e a r ,  i n  r e a l  e s t a t e  t axes  ( t h a t  is ,  t h e r e  has  been a  
r i s i n g  m i l l  r a t e ) .  I f ,  as a resul t  of the widespread use o f  deve- 
lopment d i s t r i c t s ,  the revenues from new construction are diverted 
for up t o  20 years for repayment of tax-increment bonds, and if the 
cost of c i t y  services does i n  fact continue t o  r i se ,  where wi l l  the 
funds be found for the annual increases i n  operating expenses: From 
higher  m i l l  r a t e s ,  on o t h e r  proper ty  i n  t h e  c i t y ,  o u t s i d e  t h e  deve- 
lopment d i s t r i c t s ?  From a d d i t i o n a l  f e d e r a l  revenue-sharing o r  ca te -  
g o r i c a l  a i d ?  From r e g u l a r  a d d i t i o n s  of proper ty  t a x  r e l i e f  o r  d i r e c t  
g r a n t s  from t h e  S t a t e  L e g i s l a t u r e ?  



-- I s  the tax-increment device really the best mechanism for financing c i t y  
costs i n  the redevelopment of land, or i s  it used primarily because it 
i s  the most convenient polit ically? What would, by c o n t r a s t ,  be t h e  
arguments f o r  us ing  gene ra l  c i t y  bonds: I n  e f f e c t ,  us ing  the  t a x  base  
of t h e  whole c i t y  t o  f i nance  redevelopment, w i th  t h e  new va lua t ion  then 
coming i n t o  the  gene ra l  t a x  base,  a v a i l a b l e  f o r  t h e  support  of a l l  c i t y  
s e r v i c e s ?  

There is s e r i o u s  and probably a growing concern whether t h e  e f f o r t s  b e i n g  
made by t h e  c i t y  w i l l  be  s u f f i c i e n t  t o  maintain an adequate r a t e  of rep lace-  
ment of t h e  c i t y ' s  phys i ca l  p l a n t ,  p a r t i c u l a r l y  i n  t h e  c e n t r a l  a r ea .  

* Most i f  not a l l  of the major developments on which the c i t y  i s  depending 
now appear t o  be i n  serious d i f f i c u l t y .  

Testimony t o  our  committee by c i t y  o f f i c i a l s ,  and r e p o r t s  i n  t h e  media 
dur ing  t h e  per iod  of our  work through t h e  summer, brought ou t  t h e  b a s i s  
f o r  concern q u i t e  c l e a r l y .  

-- The Gateway Center p r o j e c t  has  had l i t t l e  i f  any development over t h e  
l a s t  f i v e  y e a r s ,  and t h e r e  is d i scuss ion  about te rmina t ing  t h e  deve- 
l o p e r ' s  c o n t r a c t .  

-- The Cedar-Riverside p r o j e c t ,  a f e d e r a l l y  supported "new town i n  town", 
has  been brought t o  a h a l t  t emporar i ly ,  and a s u b s t a n t i a l  r e a p p r a i s a l  
and r eo rgan iza t ion  w i l l  be  r equ i r ed  before  development resumes the re .  

-- No development seems imminent on t h e  p r o j e c t  proposed by Burl ington 
Northern f o r  t h e  r i v e r  bank n o r t h  of t h e  o l d  Union Depot. 

-- On t h e  no r th  s i d e ,  t h e  Grant renewal a r e a ,  c l ea red  almost t e n  yea r s  
ago, remains l a r g e l y  u n b u i l t .  

-- Demolition is under way i n  t h e  Loring Park development d i s t r i c t ,  bu t  
t o  d a t e  i t  appears  only t h e  Sa lva t ion  Army bu i ld ing  and perhaps one 
o t h e r  have a c t u a l l y  secured t h e  f inanc ing  needed f o r  cons t ruc t ion .  

-- City  Center p r o j e c t  has  been approved, b u t  t h e  Ci ty  Council i n  August 
dec l ined  t o  s e l e c t  a developer a t  t h a t  t ime,  and t h e  p r o j e c t  w i l l  
cont inue f o r  t h e  time being i n  a s t a g e  of f u r t h e r  economic a n a l y s i s .  

Most of t h e  major development p r o j e c t s  i n  t h e  c e n t r a l  a r e a  now appear t o  
be governmental p r o j e c t s :  The Hennepin County Government Center ,  r e c e n t l y  
completed; t h e  Hennepin County Medical Center and food product ion p l a n t ,  
now near ing  completion; t h e  c i ty- f inanced  parking ramps bes ide  Orches t ra  
H a l l  and t h e  Auditorium. P r i v a t e  work appears  l a r g e l y  i n  t h e  form of 
expansions and remodelings of e x i s t i n g  bu i ld ings :  Twin Ci ty  Federa l  
o f f i c e s ,  t h e  o l d  Federa l  Reserve Bank bu i ld ing ,  Bu t l e r  Bro the r sware -  
house. South of downtown t h e  p o t e n t i a l l y  s i g n i f i c a n t  apartment-rehabi- 
l i t a t i o n  around Stevens Square is threa tened  a s  a r e s u l t  of a d i s p u t e  
between t h e  developer  and t h e  bu i ld ing  t r a d e s  over  e f f o r t s  t o  reduce 
c o s t s  through t h e  use  of l abo r  pa id  below union s c a l e .  C a r g i l l ,  an  
important downtown t enan t ,  has  decided t o  conso l ida t e  i t s  employees i n  
a new co rpora t e  o f f i c e  i n  Minnetonka, and t h e r e  has  been r e a l  apprehen- 
sion--as we l l  a s  hope--with r e s p e c t  t o  t h e  dec i s ion  apparent ly  t o  be 
made soon by t h e  P i l l s b u r y  Company about t h e  r e l o c a t i o n  of i t s  corpora te  
o f f  i c e s .  



* One important background factor i s  the economic at tract ion of a location 
on the urban fringe. 

Developers have found, from t h e i r  a n a l y s i s  and from t h e i r  experience,  
that--at  l e a s t  from t h e i r  po in t  of view and a t  l e a s t  i n  t h e  short-run 
terms which o f t e n  count most heavily--the b e s t  p l ace  t o  b u i l d  i s  on the  
newly developing edge of a major urban region.  

I n  an  o l d e r  a r ea ,  re-development p re sen t s  d i f f i c u l t  problems of land  
assembly, complex p o l i t i c a l  arrangements,  expensive r e l o c a t i o n ,  c o s t s  
f o r  t h e  c learance  of t h e  o l d e r  bu i ld ings  and f o r  t h e  r econs t ruc t ion  of 
t h e  o ld  s t r e e t  and u t i l i t y  system . . . wi th  t h e  development perhaps 
remaining i n  an  a r e a  50 yea r s  o r  more of age. These f a c t o r s  have i n  t h e  
p a s t  and may a t  t i m e s  s t i l l  be o f f s e t  by t h e  advantages of l o c a t i n g  i n  
t h e  c e n t e r  of e x i s t i n g  a c t i v i t y  and i n  t h e  middle of well-developed mar- 
k e t s  . . . wi th  t h e  b a s i c  urban systems (pub l i c  s e r v i c e s ,  pub l i c  schools ,  
parks ,  h o s p i t a l s ,  u t i l i t i e s )  i n  and pa id  f o r .  But no t  always. 

I n  a new town, t h e r e  i s  t h e  maximum advantage of s t a r t i n g  fresh--not only 
wi th  open land b u t  perhaps even f r e e  and c l e a r  of most t r a d i t i o n a l  zoning 
o r  bu i ld ing  r egu la t ions .  But he re  t h e  developer  i s  requi red  t o  i n s t a l l  
a t  h i s  own c o s t  and s u b s t a n t i a l l y  i n  advance a whole urban i n f r a s t r u c t u r e ,  
inc luding  even shopping f a c i l i t i e s  and perhaps the  l o c a l  newspaper. 

It i s  on t h e  edge of an  e s t a b l i s h e d  l a r g e  urban region t h a t  t h e  developer 
f i n d s  t h e  maximum combination of advantages: Open l and ,  new f a c i l i t i e s ,  
h igh  l e v e l  of ameni t ies  . . . combined wi th  easy a c c e s s i b i l i t y  t o  t h e  
e x i s t i n g  pub l i c  and p r i v a t e  s e r v i c e  systems of t h e  met ropol i s .  

Perhaps t h e  most important f a c t o r  i s  t h e  simple concept of r i s k :  Grea ter  
i n  t h e  o l d e r  a r e a  o r  i n  t h e  new town; l e s s ,  on t h e  developing f r i n g e  of 
t h e  major region.  

* In the background, too, and related t o  the slwnp i n  development, are a 
number of particular changes i n  the economics of building and l iv ing i n  
the central area. 

Up u n t i l  sometime probably i n  t h e  1960s t h e  'ba lance '  was b a s i c a l l y  i n  
t h e  c e n t r a l  c i t i e s '  favor .  It was a l a r g e ,  concent ra ted ,  high-income 
market. Its p u b l i c  f a c i l i t i e s  were gene ra l ly  i n  and pa id  f o r ,  and s t i l l  
i n  r e l a t i v e l y  good condi t ion .  The c o s t s  of ope ra t ion  were i n  a number 
of r e s p e c t s  lower t h e r e  than  i n  t h e  new suburban a reas :  Gas r a t e s ,  sewer 
charges,  l o c a l  taxes .  

Over t h e  l a s t  f i v e  t o  t en  yea r s ,  i t  i s  c l e a r ,  a t  l e a s t  i n  r e t r o s p e c t ,  
a kind of t u rn ing  po in t  was reached. The e l e c t i o n  of 1965 brought i n  a 
r a t h e r  d i f f e r e n t  Ci ty  Council i n  Minneapolis, concerned t h a t  f o r  some 
yea r s  t h e  c i t y  had been i n  e f f e c t  running a po l i cy  of de fe r r ed  mainten- 
ance, and not  s o  committed t o  hold ing  down t h e  s i z e  of t h e  c a p i t a l  
improvements program a s  an end i n  i t s e l f .  The bond program and conse- 
quent ly  t h e  t a x  r a t e  r o s e  accordingly:  The s u b s t a n t i a l  r e s i d e n t i a l  
paving program, f o r  example, was launched. Also, i n  c i t y  f i nance  t h e r e  
was a marked s h i f t  away from t h e  o r i g i n a l  po l i cy  of asking t h e  homeowners 
i n  t h e  r e s i d e n t i a l  neighborhoods t o  pay h a l f  o r  a t h i r d  of t h e  c o s t  of 
park  o r  s t r e e t  improvements . . . and a s h i f t  toward t h e  f inanc ing  of 
improvements city-wide. 



There were also important changes in tax policy. In the early 1960s a 
series of court decisions required that properties be carried on the 
books for tax purposes at full market value. In the adjustments that 
followed there was some relief to commercial properties in older busi- 
ness areas. 

But the increase in property taxes, especially on homes, resulting from 
the reassessments and from the rise in city capital and operating budgets, 
produced by the late 1960s a series of changes which further disadvantaged 
commercial property, particularly in the central cities. The state's 
policy has been, essentially, to leave property tax rates relatively high, 
to widen the distinction in the classification system between residential 
(homestead and, now, non-homestead) property and commercial property, and 
to reduce the effective tax rate to residential taxpayers through the use 
of homeowner and rental credits. No adequate controls on local levies 
were provided in the 1967 tax reform package and property tax levies rose 
rapidly in the years immediately following. In 1971, as a consequence, 
the state undertook a second reform through a substantial assumption of 
the responsibility for the financing of the operational costs of the pub- 
lic schools through additional state non-property sources. Until that 
time, relatively higher municipal taxes in the central city had been off- 
set by relatively higher school taxes in the suburbs . . . with the total 
overall property tax rate, therefore, remaining roughly comparable (or 
slightly in the central cities' favor) from the standpoint of a developer 
considering building on the outer fringe or rebuilding in the central area. 
By 1973, the traditional relationships had reversed themselves: The cen- 
tral cities had moved from the group of ten lowest municipalities in the 
region, in terms of effective property taxes on an average-value house, to 
the group of ten highest. 

The program for the sharing of the growth of the non-residential tax base, 
enacted in 1971 and put into effect in 1975, moves essentially in the oppo- 
site direction . . . adding, as it does, tax base to the central cities 
at a faster rate than would have been the case otherwise; and providing 
year by year that a larger and larger proportion of the commercial- 
industrial valuation throughout the region pays a uniform areawide rate 
independent of the location of the property in a central area or an outer 
suburb. But this program works only incrementally and gradually over 
time. The cities did return to the Legislature in a major way in 1974 
and 1975 to secure additional forms both of relief for taxpayers and of 
state aid for the growing expenses of city government. 

The concern is for the future. A good many of the functions which had 
been imposed on the central city (and illogically under modern conditions) 
have now been transferred to larger taxing jurisdictions. Many if not 
most of the available forms of proberty tax relief have--as of 1975--been 
enacted. It seems very difficult to hold down the increase in city costs, 
let alone reduce them. The city's population is older and lower-income 
and relatively more disadvantaged in several respects. Pension costs are 
built-in. Each year, larger and larger elements of the city's capital 
plant (reflecting the rising rate of growth 70 to 100 years ago) reached 
the age of obsolescence. Inflation is very real. If these replacement 
costs continue to fall primarily on the property located within the city 
limits, the differential between taxes paid by a central area development 
and taxes paid by an outer-fringe development will only widen. 



* Trends i n  the resident ial  areas surrounding the major center also have 
not been favorable. This involves both the s i ze  of the population, i t s  
characterist ics,  and the condition and character of the housing stock 
i n  which the population l ives .  

Within, and a s i g n i f i c a n t  p a r t  o f ,  t h e  Metropol i tan Center is  a l o c a l  . . . as t h e  Metropol i tan Council now says ,  "sub-regional" . . . cen te r .  
Downtown, i n  o the r  words, is  p a r t l y  and impor tan t ly  a s e r v i ~ a n d  r e t a i l -  
c e n t e r  f o r  t he  e n t i r e  Upper Midwest, f o r  t h e  met ropol i tan  a r e a ,  a n d f o r  " the  
Minneapolis area".  It is  a l s o ,  and impor tan t ly ,  t h e  l o c a l  s e r v i c e  and 
shopping c e n t e r  f o r  an  a r e a  roughly encompassing the  c i t y  l i m i t s  ( l e s s  
a smal l  s l i c e  of t h e  south  which probably f a l l s  w i t h i n  t h e  Southdale 
t r a d e  a r e a ,  and a p a r t  of t h e  no r th  end which probably f a l l s  w i t h i n  t h e  
Brookdale t r a d e  a r e a ) .  And t h e  popula t ion  of Minneapolis has  dropped by 
70,000 o r  more s i n c e  1950, when t h e  census h i t  a h igh  of about 525,000. 
Present  e s t ima te s  a r e  more i n  t h e  range of 440,000. This  popula t ion  is ,  
moreover, composed r e l a t i v e l y  more than  i n  e a r l i e r  decades of a h igh  
propor t ion  of persons over 65, who a r e  r e l a t i v e l y  lower income; a l a r g e  
propof t ion  of young people under 25, who a r e  r e l a t i v e l y  lower income; 
and a growing propor t ion  of r a c i a l  m i n o r i t i e s ,  who a r e  a l s o  r e l a t i v e l y  
lower income. A l l  t h i s  a f f e c t s ,  even i f  i n  a long-term way, t he  demand 
f o r  employment and r e t a i l  f l o o r  space and u l t i m a t e l y  f o r  phys i ca l  deve- 
lopment. 

The population--size and charac te r - - i s  what i t  is  i n  p a r t  because of 
what t h e  housing is . . . and because of t h e  d i f f i c u l t i e s  i n  making 
s i g n i f i c a n t  changes. 

The c i t y  was f u l l y  bui l t -up by t h e  l a t e  1950s; only s c a t t e r e d  l o t s  
remained undeveloped, a f t e r  t h a t .  C i t y  p o l i c y  s i n c e  t h a t  t ime has  
p r e t t y  much been t o  s t a r t  w i th  t h e  o l d e s t  housing i n  t h e  poores t  con- 
d i t i o n ,  near  t h e  c e n t e r ,  and t o  work gradual ly  outward. 

Sec tor  by s e c t o r ,  t h e  n a t u r e  of t h e  program, and t h e  sponsorship,  
var ied .  E a r l i e s t ,  i n  t he  Gateway and t o  t h e  northwest ,  t h e  program 
was l a r g e l y  p u b l i c  c learance .  To t h e  n o r t h e a s t  i n t o  S t .  Anthony it  
was r e h a b i l i t a t i o n ,  under t h e  p u b l i c  urban renewal program. To t h e  
e a s t  and t o  Cedar-Riverside, more of t h e  i n i t i a t i v e  on land assembly 
and demoli t ion w a s  taken p r i v a t e l y ,  wi th  a suppor t ive  pub l i c  r o l e .  To 
t h e  south  and southwest,  t he  r e s i d e n t i a l  re -bui ld ing  has  been very  
l a r g e l y  pr . ivate ,  t ak ing  t h e  form of t h e  three-s tory  walkup apartments ,  
11 u n i t s  o r  20 u n i t s  o r  l a r g e r ,  spreading  through t h e  o ld  s ingle-family 
neighborhoods. 

Most of t h e  s t r u c t u r e s  have been m u l t i p l e  dwell ing.  Close-in, as i n  
t h e  Gateway Center a r e a ,  i n  Cedar-Riverside, and i n  t he  Loring Park 
a r e a ,  t h e  development has  been l a r g e l y  h igh- r i se-marke t  r a t e ,  o r  sub- 
s id i zed .  (The except ions  a r e  t h e  e l d e r l y  housing p r o j e c t s ,  almost a l l  
h igh- r i se  s c a t t e r e d  over  a much l a r g e r  a r e a  of t h e  c i t y . )  Very l i t t l e  
of t h e  re-bui lding has taken the  form of moderate-density "townhouse" 
development . . . t h e  except ions being Town Oaks on a l e f t -ove r  p i ece  
of land i n  south  c e n t r a l  Minneapolis, and Cedarview on a smal l  t r a c t  a t  
t h e  n o r t h  end of Cedar Lake. 



The re -bui ld ing  has taken t h e  form of s ingle-family houses i n  t h e  rehab- 
i l i t a t i o n  a r e a s  where houses were removed one l o t  a t  a  t ime, and i n  
no r theas t  Minneapolis where t h e  very s t rong  p re s su res  from t h e  S t .  
Anthony p r o j e c t  a r e a  r e s u l t e d  i n  t h e  redevelopment occurr ing  almost 
exc lus ive ly  i n  t h e  form of s ingle-family a r e a s .  More r e c e n t l y ,  an a r e a  
w e s t  of t h e  r i v e r  i n  n o r t h  Minneapolis has  been designated f o r  s ing le -  
family re -bui ld ing ,  and t h e  Ci ty  Council is  moving toward a  'down-zon- 
i ng '  t h a t  would e s s e n t i a l l y  end the  apartment cons t ruc t ion  i n  south  
Minneapolis. 

From t h e  beginning t h e r e  has been concern t h a t  working from the  c e n t e r  
ou t  simply d i sp l aces  problems from t h e  o l d  a r e a s  i n t o  new a r e a s  . . . 
and t h a t  t h e  c i t y  is ,  t h e r e f o r e ,  always running behind t h e  game. By 
t h e  e a r l y  1960s t h e  rehabilitation p r o j e c t s  were put  i n  p l ace ,  around 
most of t h e  o r i g i n a l  clearance a r e a s ,  a s  a  way t o  d e a l  wi th  t h i s  prob- 
l e m .  The c i t y  found i t  harder  t o  d e a l  w i th  t h e  next  "ring" of prob- 
lems . . . p a r t l y  because t h e  f e d e r a l l y  a s s i s t e d  renewal programs, on 
which i t  was then  r e l y i n g ,  requi red  f ind ing  b l i g h t :  Sound a r e a s  were 
expected t o  be  conserved by t h e  c i t y ,  through i t s  own e f f o r t s .  It 
took some time t o  g e t  l o c a l  o r  non-federal programs i n t o  p lace .  Sim- 
p l e  c i t y  code enforcement was t r i e d ,  b u t  e s s e n t i a l l y  s e t  a s i d e  . . . 
recognizing t h a t  any succes s fu l  program had t o  have some kind of f i n -  
a n c i a l  a s s i s t a n c e  a s  a  p a r t  of it. I n  t h e  e a r l y  1970s t h e s e  began t o  
appear wi th  t h e  c i t y  and s t a t e  programs of g r a n t s  and loans  t o  p r i -  
v a t e  homeowners f o r  t h e  r e h a b i l i t a t i o n  and maintenance of t h e i r  pro- 
p e r t i e s .  

One major dimension of t h e  housing problem which remains l a r g e l y  un- 
addressed r e l a t e s  n o t  t o  t h e  phys i ca l  s t r u c t u r e s  bu t  t o  t h e  occupancy 
of t h e  u n i t s ,  and t o  t h e  e f fo r t s - -p r iva t e  and public--which in f luence  
t h a t  occupancy. Much of Minneapolis housing s t o c k  was b u i l t  i n  a  
per iod  when f a m i l i e s  were l a r g e r  and cons i s t ed  of two genera t ions .  
Many of t h e  u n i t s  a r e ,  t h e r e f o r e ,  r a t h e r  l a r g e  and . . . given t h e  . 
age s t r u c t u r e  of t h e  popula t ion  and t h e  preference  f o r  single-gene- 
r a t i o n  f a m i l i e s  . . . a r e  today "under-occupied". One of t h e  i s s u e s  
of r e a l  importance t o  t h e  f u t u r e  of t h e  c i t y ,  and t o  t h e  downtown 
which se rves  a s  i t s  r e t a i l  and s e r v i c e  c e n t e r ,  i s  whether t h e s e  l a r -  
ger  o l d e r  u n i t s  a s  they come on t h e  market over  t he  next  t e n  y e a r s  
w i l l  be  converted t o  r e n t a l  s t a t u s  and perhaps subdivided; o r  w i l l  
be  re-occupied by s t rong ,  younger f a m i l i e s  i n  t h e  t r a d i t i o n a l  home- 
owner p a t t e r n .  The s t r e n g t h  and p o t e n t i a l  of t h e s e  o l d e r  neighbor- 
hoods a s  a  p l ace  of res idence  was h igh l igh ted  i n  t h e  1973 C i t i zens  
League r e p o r t ,  "Building Confidence i n  Older ~e ighborhoods" ,  and by 
t h e  "Parade of Neighborhoods" conducted i n  June, 1975. 

* The effort to secure neu housing for middle-income people, at some- 
thing like trtom housetr density and design, as an alternative to 
high-rise apartments and three-story ualkups, continues to be frus- 
trated by the absence of uorkable mechanisms for assembling land 
and by some existing tax laws and assessment practices. 

T r a d i t i o n a l l y ,  land assembly was a  p r i v a t e  mat te r .  Even i n  very 
r ecen t  y e a r s  such major developments a s  Nor ths ta r  Center and IDS 
Center have been c a r r i e d  out  a s  p r i v a t e  land  assembly. Pub l i c  land 



assembly (o the r  than f o r  pub l i c  bu i ld ings ,  of course)  came i n  wi th  t h e  
urban redevelopment programs a f t e r  t h e  war. Clearance p r o j e c t s  per- 
mi t ted  the  enlargement and r e -p la t t i ng  of s i z a b l e  a r e a s  wi th  a s h i f t  
toward rehabilitation programs i n  t h e  mid-'60s. However, t he  oppor- 
t u n i t y  f o r  t h i s  was l a r g e l y  foregone: E s s e n t i a l l y  they represented 
re-placement of one o r  two houses a t  a t ime, w i th in  the  e x i s t i n g  pat- 
t e r n  of l o t s ,  blocks and s t r e e t s .  

Cedar-Riverside represented  e s s e n t i a l l y  an experiment wi th  a new 
arrangement f o r  land  assembly . . . wi th  p r i v a t e  a c q u i s i t i o n  and p r i -  
v a t e  money, i n  t h e  f i r s t  i n s t ance ;  and wi th  p u b l i c  condemnation and 
pub l i c  money being brought i n  a t  t h e  l a t e r  s t a g e s ,  a s  needed, f o r  t h e  
holdout pa rce l s .  General ly,  t h e  conclusion has  been t h a t  t h i s  system 
l acks  t h e  necessary write-down of land values.  I n  the  more r ecen t  
Development D i s t r i c t s ,  t h e r e f o r e ,  t h e  c i t y  has  e s s e n t i a l l y  re turned  
t o  the  c learance  programs of t h e  1950s, but  using "tax increment" 
r a t h e r  than f e d e r a l  f inancing .  

Testimony presented e a r l i e r  t o  t h e  C i t i zens  League, and shared wi th  
our committee, emphasized t h e  d e t e r r e n t  represented  by e x i s t i n g  phi- 
losophies  of land  assessment. E s s e n t i a l l y ,  open land  i n  t h e  c e n t r a l  
a r e a  i s  a l l  valued i n  terms of i ts  p o t e n t i a l  f o r  t he  development o f ,  
say ,  another  40-story o f f i c e  tower. I n  a sense ,  of course,  t he  
a s ses so r  must do t h i s .  Conceivably, t h e  next  h igh-r i se  bu i ld ing  
could be  b u i l t  on any one of t h e  s e v e r a l  a v a i l a b l e  pa rce l s .  It is 
a l s o  t r u e ,  of course,  t h a t  such a bu i ld ing  can be b u i l t  only on one 
of t h e  a v a i l a b l e  pa rce l s :  I n  t o t a l ,  t h e r e f o r e ,  i t  is  argued, t h e  
land i n  t h e  c e n t r a l  a r e a  must be over-valued, thus  d e t e r r i n g  t h e  
development of o t h e r  p o t e n t i a l  cent ra l -a rea  developments--particu- 
l a r l y  housing, which can not  t o l e r a t e  h igh  land  cos t s .  

* Minneapolis officials have presented essentiaZZy this same picture 
of their situation, publicly mzd privately . 
The c i t y ' s  o f f i c i a l  s tatement  t o  t h e  Metropoli tan Council hear ing  on 
t h e  Fully-developed Areas September 4,  1975, s a i d  i n  p a r t :  

"The o lde r  developed a reas  of t he  met ropol i tan  a r e a  cannot r ep lace  
t h e i r  i n f r a s t r u c t u r e  and simultaneously subs id i ze  t o  a g r e a t  ex ten t  
t h e  redevelopment of t h e  p r i v a t e  a r e a s  of t h e i r  c i t i e s .  I n  Minne- 
a p o l i s  i t  has been est imated t h a t  $25-$30 mi l l i on  w i l l  be requi red  
every year  j u s t  t o  r ep lace  t h e  pub l i c  f a c i l i t i e s  on a one-for-one 
replacement b a s i s .  Any replacement brought about by new s tandards  
such a s  p o l l u t i o n  c o n t r o l ,  increased  c a p a c i t i e s  t h a t  might r e l a t e  
t o  u t i l i t i e s  and t r a n s p o r t a t i o n s ,  and many o t h e r  f a c t o r s  t h a t  would 
suggest  improving t h e  s i z e  o r  capaci ty  of t h e  i n f r a s t r u c t u r e  w i l l  
only add t o  t h a t  number. Minneapolis has n o t  been a b l e  i n  r ecen t  
y e a r s  t o  achieve a f u l l  replacement schedule. You w i l l  no te  i t s  
programs have attempted t o  r ep lace  i ts  worn-out f a c i l i t i e s  and a t  
t h e  same time respond t o  environmental r egu la t ions  such a s  t h e  
sepa ra t ion  of s a n i t a r y  and storm sewers. 



1 1  At the same time, we have attempted to weave into our capital 
investment programs projects that would induce private individuals 
and corporations to reinvest in the Center City. Our bond programs 
have contained housing rehabilitation and reconstruction, loans and 
grants. We have supported urban renewal programs with local finance, 
We have created tax increment programs to encourage the construction 
of new industry and new housing. . . . 
"In the area of taxes, the Mayor of Minneapolis has suggested a 25% 
reduction in real estate taxes in all the older built-up areas to 
provide an incentive for private capital to reinvest in the center 
cities. The City Assessor speaks for an effort to equalize the tax 
load. Municipal Overburden does exist in the older built-up areas 
of our metropolitan area and is acting as a retardant on the process 
of getting private capital to reinvest. Tax values based on con- 
struction costs for new homes or new commercial buildings produce 
tax statements so high that they discourage private individuals or 
firms from investing in these older built-up areas. 

1 I Minneapolis has helped seek legislation to reduce the percentage 
of taxation on Title I1 housing and has successfully sought the 
passage of a quality construction bill that has reduced the taxes 
on the various types of high quality housing. 

I I To date we have not been successful in designing a system that will 
encourage the construction of high quality commercial and industrial 
redevelopment that will yield higher employment and a higher level 
of commerce. A tax credit system should exist to encourage the pri- 
vate sector to reuse and to rebuild older homes and older commercial 
buildings. Some states have passed legislation that would encourage 
the restoration of historic buildings such as the Butler Square 
Building in Minneapolis. 

11 Where reconstruction appears to be the only satisfactory land reuse 
policy, public support will be required in a majority of the areas. 
Private interests cannot be expected to cope with the problem of old 
structure removal, the relocation of existing tenants and the prob- 
lem of land assemblage. If this process is attempted privately it 
will produce land costs far in excess of open land and will discour- 
age the reconstruction of the older areas. 

"This problem was first addressed through the straight-forward Title I 
federally-assisted renewal. It has become evident in recent years 
that in many cases housing and commercial buildings become economi- 
cally obsolescent long before they become blighted. Public laws such 
as the Economic Development Act should be encouraged to recycle pro- 
perty long before it becomes a blighting influence on the surround- 
ing area. Minneapolis has attempted two such districts using the 
tax increment process and is currently considering a third project 
in its central business district. This procedure provides a strong 
planning network and a land write-down sufficient to attract private 
reinvestment in these areas of the city. These projects offer a 
total reuse of the current infrastructure, both public and private, 
and should be supported on a metropolitan basis to cut down the over- 
whelming costs of extending transportation and utility costs into 
the undeveloped areas and taxing the older areas for these extensions." 



Af te r  World War I1 t h e  Twin C i t i e s  reg ion  began t o  grow r a p i d l y ,  almost exclu- 
s i v e l y  a t  i t s  ou te r  edge. Or ig ina l ly  i t  was r e s i d e n t i a l  growth . . . subdivi-  
s i o n s  p a r t i c u l a r l y  on t h e  bu i ldab le  land  t o  the  sou th  of Minneapolis and t o  
t h e  no r th .  

BY t h e  e a r l y  1950s t h e r e  was inc reas ing  d i f f i c u l t y  i n  us ing  t h e  s t o r e s ,  t he  
h o s p i t a l s ,  t h e  doc tors '  o f f i c e s ,  t h e  o f f i c e s ,  t h e  r e c r e a t i o n a l  f a c i l i t i e s ,  
t h e  schools  i n  t h e  o lde r  a r e a .  Rapidly, t h e s e  f a c i l i t i e s  began being deve- 
loped i n  t h e  newly developing a r e a s  themselves.  Small s t r i p  shopping cen te r s  
opened along t h e  major highways, followed by t h e  f i r s t  of t h e  enclosed mult i -  
s t o r e  cen te r s  i n  1956. A f i r s t  round of h o s p i t a l  expansion o u t s i d e  Minneapo- 
l i s  took p l ace  i n  t h e  e a r l y  1960s: ~ a i r v i e w / S o u t h d a l e ,  Methodist ,  North 
Memorial, Mercy, Unity. Of f i ce  developments, t oo ,  sprang up: P r u d e n t i a l  on 
Hwy. 12 ( i n  Minneapolis, bu t  e s s e n t i a l l y  suburban),  General M i l l s  i n  Golden 
Valley,  Minnesota Mining i n  Maplewood, Control  Data i n  Bloomington, Pentagon 
Park i n  Edina. 

Two major problems have appeared. 

One has  been t h e  d i f f i c u l t y  i n  planning ahead f o r  t h e  l a rge r - sca l e  f a c i l i t i e s  
t h a t  tend t o  come l a t e r  i n  t h e  development process .  Early development f r e -  
quent ly  commits t h e  land-use p a t t e r n .  Large s i t e s  a r e  hard t o  f i n d ,  l a t e r .  
O r ,  they  a r e  i nappropr i a t e ly  l oca t ed  o r  under-designed--overloading t h e  t r ans -  
p o r t a t i o n  system, o r  c o n f l i c t i n g  wi th  o the r  nearby uses .  

A second has been t h e  d i f f i c u l t y  i n  r e l a t i n g  major elements of t he  new deve- 
lopment t o  each o ther .  There has  been a ques t ion  whether t h e  r e t a i l ,  o f f i c e ,  
medica l /hospi ta l  and perhaps i n d u s t r i a l  development should be concentrated 
loca t ed  phys i ca l ly  near  each other--or whether they can a s  w e l l  appear a t  
s e p a r a t e  l o c a t i o n s ,  w i th in  t h e  same gene ra l  ' t r a d e  a r e a ' .  There has a l s o  
been t h e  ques t ion  of r e l a t i n g  t h e s e  major (and usua l ly  p r i v a t e )  f a c i l i t i e s  
t o  t h e  pub l i c  development--involving t h e  l o c a t i o n  and t iming of major roads 
and sewers,  e s p e c i a l l y .  

Both problems r e s u l t  i n  s i g n i f i c a n t  p a r t  from t h e  l a c k  of an  appropr i a t e ly  
s ca l ed  development planning agency. The suburban t r a d e  a r e a s  con ta in  about 
200,000 o r  250,000 people. Municipal government, which runs  the  land-use 
c o n t r o l  system, is sca l ed  from a maximum of about 85,000 down t o  5,000 o r  
smaller .  Major pub l i c  f a c i l i t i e s  were t h e  r e s p o n s i b i l i t y  of l a r g e r  u n i t s  
of government. But t h e  sewerage system d id  no t  r e a l l y  become a determining 
f a c t o r  u n t i l  a f t e r  about 1970. And t h e  highway system, dependent on munici- 
p a l  approvals  f o r  cons t ruc t ion  d a t e s  and des ign ,  w a s  hampered a l s o  as a 
decision-maker. " r;. 



We d id  not  i n  t h i s  r e p o r t  examine i n  d e t a i l  t h e  p a r t i c u l a r  problems of develop- 
ment i n  a l l  t h e  va r ious  t r a d e  a r e a s ,  o r  sub-regions, of t h e  Twin C i t i e s  a r ea .  

We d id ,  under our  charge, look i n  some d e t a i l  a t  one p a r t i c u l a r  sub-region 
which appeared t o  p re sen t  a major oppor tuni ty  f o r  t h e  planning of a new p a t t e r n  
i n  t h e  u rban iza t ion  which now seems l i k e l y  over  t h e  next  1 5  o r  20 yea r s .  This  
is t h e  sub-region e a s t  of S t .  Paul ,  i n  wes t -cent ra l  Washington County. 

a )  Probably no o t h e r  p a r t  of t h e  urban f r i n g e  around t h e  Twin C i t i e s  metropoli-  
t a n  reg ion  p re sen t s  such a ' c l ean  s l a t e ' ,  and oppor tuni ty  f o r  a new approach 
t o  deve lo~men t .  

The major t h r u s t  of growth has  tended t o  be  westward, from t h e  o r i g i n a l  s e t -  
t l ements  both  i n  Minneapolis and i n  S t .  Paul.  For many yea r s  t h e  r u l e  of 
thumb, roughly accu ra t e ,  was t h a t  about two-thirds of t h e  development took 
p l a c e  annual ly  on t h e  Minneapolis s i d e  of t h e  region.  I n  t h e  postwar period 
t h e  development began t o  move out  t h e  major freeways and o t h e r  highways . . . 
t o  t h e  no r th ,  northwest ,  south  and sou theas t .  

I n  t h e  absence of major new freeways running d i r e c t l y  e a s t ,  and i n  t h e  
absence of l a r g e  and growing c i t i e s  close-by, i n  t h a t  d i r e c t i o n ,  development 
d id  not  begin moving toward Washington County from t h e  west .  The c i t y  of 
S t .  Paul  d id  no t  f i l l  up i ts  own ' e a s t  s i d e '  u n t i l  t h e  1960s. The Minnesota 
Municipal Commission d i d  n o t  become a c t i v e  on t h e  east s i d e  of t h e  reg ion  
u n t i l  a f t e r  major pe r iods  of a c t i v i t y  i n  Hennepin County, Ramsey County and 
Dakota County. I n  a sense  t h e  development of t h e  e a s t  s i d e  of S t .  Paul  
'ben t '  t o  t h e  south  and moved down Highway /I10 along t h e  e a s t  bank of t h e  
M i s s i s s i p p i  River where t h e  land  is more s u i t e d  f o r  l a r g e r - t r a c t  develop- 
ment. Major shopping cen te r  proposa ls  d id  n o t  appear f o r  t h e  e a s t  p a r t  of 
t h e  r eg ion  u n t i l  1970. 

The n e t  e f f e c t  is t o  p re sen t  f o r  t h e  Twin C i t i e s  a r e a  t h e  s o r t  of opportu- 
n i t y  f o r  major development t h a t  we have no t  had i n  r ecen t  y e a r s  . . . when 
major road improvements, major commercial f a c i l i t i e s ,  and o t h e r  l a r g e  p i eces  
of t h e  urban i n f r a s t r u c t u r e  have had t o  be 'shoe-horned i n '  a f t e r  much r e s i -  
d e n t i a l  and l i g h t  commercial development had a l r eady  s e t  t h e  b a s i c  p a t t e r n  
of des ign  of t h a t  p a r t  of t h e  a r ea .  So f a r ,  t h e  oppor tuni ty  on t h e  e a s t  
s i d e  remains: The de lays  i n  t h e  approval  of I n t e r s t a t e  94, combined wi th  
t h e  shor tage  of money and t h e  u n c e r t a i n t i e s  of t h e  economy, have continued 
t o  hold back much development. 

b )  There a r e  proposed f o r  t h i s  a r e a  on t h e  e a s t  s i d e  of t h e  reg ion ,  however, 
some of t h e  l a r g e s t  commercial, i n d u s t r i a l  and r e s i d e n t i a l  developments 
y e t  seen i n  t h e  Twin C i t i e s  a rea .  

F ive  s i z a b l e  developments have been proposed f o r  a r e a s  w i t h i n  t h e  municipa- 
l i t i e s  of Oakdale, Lake Elmo and Woodbury, and land  f o r  each has  been 
acquired.  These inc lude :  



* 3M Research Center. The 3M Company is proposing to build a major new 
office and research center in a 500-acre area roughly northeast of 1-694 - 
and Highway /I212 in Oakdale and Lake Elmo. It is projected that the 
center could eventually employ up to 20,000 persons. The company has 
already prepared an environmental assessment statement which recommends 
that a full environmental impact statement be prepared on the project. 
In addition to the EIS, other major governmental actions which are 
essential in order for the project to be built include the rezoning of 
the land by the two municipalities and the extension of sewers, some- 
thing which requires action by both regional and local agencies. 

* Dayton Hudson residential/commercial development. Dayton Hudson is 
proposing to develop a major project in Lake Elmo on a 1,050-acre tract 
of land located just north of the proposed northern alignment of 1-94. - - - 
The proposed development would contain 4,500 residential units, a 1.4 
million sq. ft. regional-scale commercial center, a 2 million sq. ft. 
office complex, as well as an industrial area. The first phase of the 
project is expected to be primarily residential, with the commercial 
center probably being built when the population of the area is higher 
than it is now. Several factors account for the slow rate of develop- 
ment of the project, including the current economic conditions. The 
success of the project is also heavily dependent on several govern- 
mental actions, including the rezoning of land and the extension of 
sewers. Currently, the most significant are the decisions on the route 
of 1-94 as it runs through Washington County and the location of the 
interchanges along that part of the interstate adjacent to the Dayton 
Hudson development. 

* Colby Lake planned unit development. The Minnesota Mutual Insurance 
Company owns approximately 2,300 acres in Woodbury on which they - .  - - 
intend to construct a planned unit development that could total some- 
where between 5,000 and 10,000 units. In addition, about 45 acres 
have been set aside for commercial use and 80 acres for. light industry. 

* Easttown. A regional shopping center is being planned by developer 
Robert Muir in Woodbury near 1-494. He is planning a 900,000 sq. ft. 
center (the Dayton Hudson Center would be about 1,400,000 sq. ft., 
slightly larger than Southdale) and at one time was intending to have 
the project completed by 1976. It would be a project similar to 
Northtown or Maplewood Mall. Sewer service is already available to 
this center. 

* Washington Central Plaza. This is a proposed 700-800-acre development 
to be located around the intersection of Highway /I212 and County Road 
/I15 at the junction of Lake Elmo, West Lakeland, and Afton and Woodbury. 
This project would appear to be a smaller-scale shopping center than 
the centers proposed by Muir and ~a~ton's. The area is not presently 
served by sewers, nor does the Development Framework plan presently 
anticipate extending sewers to the area prior to 1990. 



* St .  Paul  Companies. La te  i n  1975 t h i s  major insurance  f i r m  announced 
i ts  i n t e n t i o n  t o  r e l o c a t e  t h e  o f f i c e  of i t s  Western L i f e  subs id i a ry  
and i t s  computer ope ra t ions  ou t  of downtown S t .  Paul ,  t o  a new s i t e  
a t  t h e  i n t e r s e c t i o n  of Hwy. 12  and 1-494. 

La te  i n  1975, a l s o ,  a dec i s ion  was apparent ly  reached on t h e  l o c a t i o n  
of 1-94 ac ros s  c e n t r a l  Washington County--on a new alignment one-half 
mi le  no r th  of t h e  p re sen t  Hwy. 12.  

c )  The l o c a t i o n  of f u t u r e  housing development is  an  important complicat ing 
f a c t o r .  

Major c e n t e r s  of t h i s  s o r t  a r e  normally developed t o  s e r v e  a popula t ion  
approaching a quar te r -mi l l ion  persons.  A t  t h i s  p o i n t ,  t he  MUSA l i n e  
l i e s  j u s t  b a r e l y  i n t o  Washington County--far enough, perhaps,  t o  permit 
t h e  l o c a t i o n  of t h e  c e n t e r  i t s e l f ,  bu t  no t  f a r  enough t o  permit a sub- 
s t a n t i a l  amount of r e s i d e n t i a l  development t o  l o c a t e  t o  t h e  e a s t e r n  s i d e  
of t h e  cen te r .  

The Development Framework po l i cy  does,  t o  be s u r e ,  s ay  t h a t  a municipal- 
i t y  through which t h e  MUSA l i n e  runs  can s e t  i t s  p r e c i s e  l o c a t i o n ,  i n  
t h e  course  of adopting i t s  comprehensive plan.  This  might suggest  t h a t  
Lake Elmo, p a r t i c u l a r l y ,  could add a s i g n i f i c a n t  amount of land  f o r  
development--moving t h e  MUSA l i n e ,  i n  e f f e c t ,  ou t  t o  i t s  e a s t e r n  c i t y  
l i m i t s .  The problem is  t h a t  t h i s  would involve  c ros s ing  i n t o  a d i f f e r -  
e n t  watershed, which d r a i n s  t o  t h e  S t .  Croix River  . . . and t h e  po l i cy  
of t h e  Metropol i tan Council has  been t o  keep development out  of c e n t r a l  
Washington County--resisting an i n t e r c e p t o r  no r th / sou th  up t h e  middle of 
t he  county, and proposing d e f e r r a l  of a major in te rchange  on 1-94 a t  
County Road 15. 



Development Objectives 

The c e n t r a l  theme which has run through met ropol i tan  planning i n  t h e  Twin C i t i e s  
a r e a  is t h e  e f f o r t  t o  maintain o r  t o  produce some concent ra t ion  i n  development . . . 
' l e an ing  a g a i n s t  t h e  wind' ,  t o  r e s i s t  t h e  t ~ e n d  toward d i s p e r s a l  i n  t h e  a t tempt  
t o  d e a l  with a l l  t h r e e  of t h e  major a s p e c t s  Sf t h e  problem we have discussed.  

a )  The s c a l e  of t h e s e  effor ts--almost  uniquely i n  t h e  United States--has been 
a t  t h e  met ropol i tan ,  r a t h e r  than  t h e  municipal ,  l e v e l .  

The e f f o r t  i n  t h e  Twin C i t i e s  a r e a  has  been fundamentally d i f f e r e n t  from 
t h a t  i n  o t h e r  urban reg ions ,  where i n d i v i d u a l  suburban m u n i c i p a l i t i e s  have 
been enac t ing  staged-growth ordinances,  and where t h e  a t t e n t i o n  of p lanners ,  
lawyers,  b u i l d e r s  and r e p r e s e n t a t i v e s  of minor i ty  groups has  been focused 
on a s e r i e s  of important l awsu i t s  tnaking t h e i r  way up through the  c o u r t s  
i n  New York, New Je r sey ,  C a l i f o r n i a  and i n t o  t h e  f e d e r a l  c o u r t s  system. 
A t  i s s u e ,  heav i ly ,  is whether t h e s e  ordinances a r e  suppor tab le  a s  e f f o r t s  
t o  manage and c o n t r o l  t h e  environment and t h e  f inances  of t h e  l o c a l  j u r i s -  
d i c t i o n ,  o r  insuppor tab le  a s  devices- - in ten t iona l ly  o r  un in ten t iona l ly- -  
t o  exclude r a c i a l  and economic m i n o r i t i e s  from t h e  suburban a reas .  

There have been s t rong ' and  aggres s ive  e f f o r t s  by m u n i c i p a l i t i e s  i n  t h e  
Twin C i t i e s  a r e a ,  too ,  t o  c o n t r o l  t h e i r  growth. Some have, t o  be  s u r e ,  
been wide open f o r  r a p i d  development. But a number of o t h e r s  have made 
s e r i o u s  e f f o r t s  t o  r e t a i n  t h e i r  e s s e n t i a l l y  r u r a l  c h a r a c t e r  ( inc luding  
p a r t s  of S c o t t  County, Grant Township i n  Washington County, o r  L i t t l e  
Canada i n  Ramsey County), and some have worked hard  t o  achieve a regula-  
t e d  'pace'  of development (Bloomington through t h e  l a t e  1950s and '60s,  
c u r r e n t l y ,  Brooklyn Park o r  Apple Valley) .  The d i s t i n g u i s h i n g  f e a t u r e  
of t h e  Twin C i t i e s  a r e a ,  however, has  been t h e  e f f o r t  t o  manage, guide 
o r  c o n t r o l  growth a t  t h e  met ropol i tan  s c a l e  . . . r e f l e c t i n g  t h e  b a s i c  
charge and a u t h o r i t y  given by t h e  L e g i s l a t u r e  f i r s t  t o  t h e  Metropol i tan 
Planning Commission i n  1957, and t o  t h e  Metropol i tan Council i n  1967. 
The f i r s t  Metropol i tan Development Guide was undertaken by the  MPC and 
t h e  Minnesota Highway Department about 1961 and was completed i n  1968 
j u s t  a f t e r  t h e  MPC had gone out  of ex i s t ence .  It was accepted and pub- 
l i s h e d  by t h e  Metropol i tan Council bu t  no t  f u l l y  'adopted' .  The Metro- 
p o l i t a n  Council ,  a f t e r  its c r e a t i o n ,  was involved heav i ly  wi th  t h e  pre- 
p a r a t i o n  of development guides f o r  t h e  i n d i v i d u a l  s e r v i c e  systems f o r  
which i t  was made respons ib le :  Sewers, a i r p o r t s ,  t r a n s p o r t a t i o n ,  open 
space,  s o l i d  waste  d i s p o s a l ,  housing. Af t e r  1972, however, i t  became 
inc reas ing ly  necessary  f o r  t h e  Council  t o  r e t u r n  i n  a major way t o  t he  
l a r g e r  ques t ion  of t h e  gene ra l  p l an  . . . o r ,  a s  i t  came t o  be c a l l e d ,  
t h e  "framework" . . . w i t h i n  which t h e  s e p a r a t e  systems could be pu l l ed  
together--in space,  i n  time and i n  f inanc ing .  This  became a high p r i -  
o r i t y  e f f o r t  of t he  Council and r e s u l t e d  i n  t h e  p repa ra t ion  and publ ica-  
t i o n  of t h e  Development Framework i n  l a t e  1974 and t h e  accompanying 
package of l e g i s l a t i o n ,  f o r  implementaion, submit ted t o  t he  L e g i s l a t u r e  
i n  1975. 



b) The o b j e c t i v e  is q u i t e  simple: To make b e t t e r  use  of t h e  pub l i c  inves t -  
ment i n  urban s e r v i c e  systems, by holding back t h e i r  ex tens ion  t o  land  no t  
p i  
b a s i c a l l y  i n - f i l l  a r e a s  t h a t  a r e  now served.  

Fundamentally, t h e  conclusion of t h e  Metropol i tan Council  has  been t h a t  
major urban f a c i l i t i e s  and s e r v i c e s  have i n  r ecen t  y e a r s  been extended 
s u f f i c i e n t l y  t o  provide a supply of land  adequate  t o  accommodate t h e  deve- 
lopment t h i s  reg ion  can reasonably expect  over t h e  next  15  yea r s  . . . and 
t h a t  p u b l i c  po l i cy  t h e r e f o r e  should be t o  ' i n - f i l l '  on land a l ready  served ,  
and no t  t o  expand t h e  major f a c i l i t i e s  f u r t h e r .  To provide a c l e a r  d i rec-  
t i o n  t o  t h e  p r i v a t e  developers ,  t o  t h e  m u n i c i p a l i t i e s  and t o  t he  metropo- 
l i t a n  agencies  i n  charge of t h e  sewers and t r a n s p o r t a t i o n  f a c i l i t i e s ,  par- 
t i c u l a r l y ,  t h e  Council  e s t a b l i s h e d  a 'met ropol i tan  urban s e r v i c e  l i n e '  
beyond which major ex tens ions  would no t  be  made, t o  1990. 

Very l a r g e l y ,  t h i s  r e f l e c t e d  a growing concern about t h e  costs--especial ly  
t h e  pub l i c  costs--of bu i ld ing  t h e  urban region.  It incorpora ted ,  too ,  t h e  
e a r l i e r  t h r u s t  of met ropol i tan  planning toward an o r d e r l y  expansion of t h e  
reg ion ,  preserv ing  t h e  open count rys ide  t o  t h e  maximum. 

c)  The r a t i o n a l e  f o r  t hese  development-control e f f o r t s  has  been moving s tead-  
i l y  toward one of p r a c t i c a l  economics. 

The concept of ' o rde r ly '  growth almost a s  an  end i n  i t s e l f ,  and t h e  impor- 
t ance  of preserv ing  t h e  r eg ion ' s  va luab le  resources  of open space ,  had 
been f u l l y  s t r e s s e d  i n  e a r l y  documents. I n  t h e  most r ecen t  per iod  of 
planning,  lead ing  t o  t h e  1974 Development Framework, t h e  r ecogn i t i on  was 
s t rong  a l s o  t h a t  t h e  t a t t e r e d  cha rac t e r  of t h e  urban f r i n g e  meant t h a t  
major investments were being made i n  i n f r a s t r u c t u r e  f a c i l i t i e s  t h a t  were 
not--at any given time--being f u l l y  used. The concept developed, there-  
f o r e ,  of us ing  t h e  growth over t h e  coming decades heav i ly  t o  i n - f i l l  land 
r e l a t i v e l y  c lose r - in ,  a l ready  served wi th  t h e s e  major roads ,  water  systems, 
sewers,  te lephone l i n e s ,  e l e c t r i c  l i n e s ,  schools ,  and o t h e r  urban p u b l i c  
s e r v i c e s .  The Metropol i tan Council has  es t imated  t h e  sav ings  from t h i s  
form of development a t  something l i k e  two b i l l i o n  d o l l a r s  i n  p u b l i c  f ac i -  
l i t i e s  a lone ,  t o  1990. 

d) The proposal  t o  r e g u l a t e ,  p u b l i c l y ,  t h e  supply of land has been a t o p i c  
of major controversy.  

Much of t h e  concern has  focused on i ts  imp l i ca t ions  f o r  t h e  c o s t  of land ,  
and consequently f o r  t h e  c o s t  of housing. Opponents argue that--prevented 
from going out  t o  s i t e s  i n  t h e  r u r a l  a r e a  where land i s  cheap, and requi red  
t o  b u i l d  i n  a r e a s  where a f u l l  range of urban s e r v i c e s  is provided--they 
w i l l  be a b l e  t o  o f f e r  housing only a t  s i g n i f i c a n t l y  h igher  p r i c e s .  The 
Metropol i tan Council ,  whi le  recognizing t h e  r e a l  concern about t h e  c o s t  
of housing,  has  s t r e s s e d  t h e  o f f s e t t i n g  sav ings  t h a t  can occur through a 
much f u l l e r ' u t i l i z a t i o n  of t h e  f a c i l i t i e s  i n s t a l l e d  a t  p u b l i c  expense, and 
by a reduct ion  i n  a d d i t i o n a l  p u b l i c  investment i n  f u t u r e  years .  

P a r t l y ,  t oo ,  t h e  d i scuss ion  has  focused on t h e  degree of pub l i c  c o n t r o l  
implied i n  t h e  ope ra t ion  of t h e  MUSA system. Mun ic ipa l i t i e s  on o r  j u s t  
beyond t h e  MUSA l i n e ,  w i th  hopes f o r  growth, may r e s i s t  be ing  t o l d  they 



to remain basically undeveloped. There is likely to be come opposition, 
too, from municipalities within the MUSA, which had run controlled-growth 
or no'growth programs and which now find that the corollary of restrain- 
ing growth beyond the line is to require development to take place within 
the line. 

The core areas of the two central cities have always appeared in the regional 
planning as principal centers. In earlier planning they were simply 'exist- 
ing'--as opposed to 'proposed'. More recently, they have been given a sepa- 

11 rate category . . . Metropolitan Centers", as opposed to the 'major diversi- 
fied centers' in the suburbs. 

a) The Metropolitan Center is not defined precisely in geographic terms. The 
distinction between the center and the sub-region around it is blurred. 

Earlier versions of the Development Guide discussed the Metropolitan Center 
pretty much as "the central business district". The Development Framework 
broadens this to include the CBD "and the residential, commercial and in- 
stitutional areas around (it).'' This definition specifically includes, 
for example, (in the case of Minneapolis) the University of Minnesota and 
the Cedar-Riverside area; and (in the case of St. Paul) the Capitol area. 
The Framework is not specific about just what residential area--in terms 
of location, or of age or type of housing, is included, or excluded. 

The Transportation Policy Plan, now being prepared, calls for the encou- 
ragement of living within the Metropolitan Centers by providing a high 
level of transportation service for the existing and planned residential 
developments around the CBD. Its policies also provide for emphasizing 
pedestrial movement within the Metropolitan Center by concentrating park- 
ing on the edge of the core, with skyways and a circulation system to 
link the parking to the CBD. "An automated small-vehicle fixed-guideway 
system within each Metro Center would underscore the metropolitan area's 
commitment to the Metro Centers and strengthen the planning under way." 

b) Three policies are proposed in the Framework for the Metropolitan Centers: 

-- Encourage living there . . . by adding to the supply of higher-density 
units, developing skyways and transit for weather-protected movement 
within the centers. 

-- Attract services and institutions needed to complement the employment 
and residential activities. 

-- Improve the environmental quality, through development of the river- 
front potential in both centers, and through control of air and noise 
pollution. 



c )  The Framework, and e a r l i e r  planning,  has  gene ra l ly  recognized t h e  inev i t a -  
3 m l  
Centers.  

The 1966 r e p o r t  of t h e  J o i n t  Program s p e c i f i c a l l y  urged t h e  use  of urban 
renewal programs t o  c r e a t e  space f o r  new, s t r u c t u r i n g  f a c i l i t i e s  i n  o lde r  
p o r t i o n s  of t h e  a r ea .  This  policy--amended t o  recognize t h e  use  of t h e  
renewal program f o r  t h e  r e h a b i l i t a t i o n  and maintenance of neighborhoods-- 
appears  a l s o  i n  t h e  f i n a l  Development Guide of t h e  J o i n t  Program. 

The Major D i v e r s i f i e d  Centers  chapter  of t he  Metropol i tan Council ,  i n  
February, 1971, noted t h a t  "both downtowns have experienced s u b s t a n t i a l  - 
r ebu i ld ing  and renewal of t h e i r  phys i ca l  p l a n t s  dur ing  the  l a s t  1 5  yea r s .  11 

The f u t u r e ,  i t  s a i d ,  "appears promising". The p r i n c i p a l  cha l lenge ,  t o  
prevent  t h e s e  c e n t e r s  from s l i p p i n g  backward, was t r a n s p o r t a t i o n  access .  
The only po l i cy  r e l a t e d  t o  t h e  r ecyc l ing  of l and  was a p o l i c y  t o  " inte-  
g r a t e  urban-renewal-type a c t i v i t i e s  wi th  o t h e r  downtown development." 

a )  A 'major d i v e r s i f i e d  cen te r s '  concept emerged i n  t h e  e a r l y  1960s, a f t e r  
t h e  MPC's review of fou r  major a l t e r n a t i v e  development p a t t e r n s  f o r  t h e  
region.  

The d ispersed  p a t t e r n  ev ident  even then ( ' p r e sen t  t r e n d s ' )  and a still- 
lower-density p a t t e r n  (worse than  p r e s e n t  t r ends )  were r e j e c t e d  a s  eco- 
nomically and environmental ly  unsound. A p a t t e r n  of c o r r i d o r s  of deve- 
lopment, i n t e r s p e r s e d  wi th  wedges of green open space ,  was r e j e c t e d  a s  
unfeasible-- the ' b e l t  l i n e '  i n t e r s t a t e  freeways being then under con- 
s t r u c t i o n .  

The p a t t e r n  s e l e c t e d  has  c a r r i e d  d i f f e r e n t  names a t  d i f f e r e n t  t imes:  
major c e n t e r s  . . . m u l t i p l e  c e n t e r s  . . . c o n s t e l l a t i o n  c i t i e s  . . . 
major d i v e r s i f i e d  c e n t e r s .  E s s e n t i a l l y ,  i t  involves a planned c lus-  
t e r i n g  of a complete range of p u b l i c  and p r i v a t e  s e r v i c e s  and f a c i l i -  
t i e s ,  a t  a r e l a t i v e l y  few major l o c a t i o n s  w i t h i n  t h e  region:  s t o r e s ,  
o f f i c e s ,  hea l th-care  f a c i l i t i e s ,  perhaps a j u n i o r  co l l ege  o r  voca- 
t i o n a l  school ,  r e c r e a t i o n ,  and t h e  high-densi ty  housing . . . a l l  
concent ra ted  wi th in  perhaps fou r  square  mi les  of land.  

Since t h e  p o l i c i e s  and implementation planning contemplated t h a t  deci-  
s i o n s  on many of t h e s e  p r o j e c t s  would cont inue  i n  p r i v a t e  hands, t h e  
concept of 'major c e n t e r s '  (and t h e  confidence wi th  which i t  was 
advanced) has  v a r i e d  wi th  t r ends  i n  t h e  commercial and i n d u s t r i a l  
development bus iness .  I n  t h e  mid-1960s t h e  market seemed t o  be  pro- 
ducing, on its own, l a r g e r  and l a r g e r  shopping centers--which, i n  t u r n ,  
a t t r a c t e d  o t h e r  a c t i v i t i e s  ad jacent  t o  them. Unlike many o t h e r  metro- 
p o l i t a n  a r e a s ,  t h e  Twin C i t i e s  a r e a  seemed t o  be moving toward four- 
and f ive - s to re  shopping cen te r s .  I n  1971, f o r  example, t h e  J. C. 
Penney Co. c losed  i ts  s t o r e  i n  t h e  Hub shopping c e n t e r  i n  R ich f i e ld ,  
and b u i l t  a new and l a r g e r  s t o r e  i n  Southdale,  making t h a t  a th ree-  
s t o r e  cen te r .  



About t h a t  t ime, however, s e v e r a l  more p r i v a t e  developers  en tered  t h e  
shopping-center market i n  the Twin C i t i e s  a r ea .  And the  m u n i c i p a l i t i e s ,  
s t i l l  seeking  major t a x  base ,  gave them welcome approval .  Soon t h e  map 
was dot ted  wi th  s u b s t a n t i a l l y  more ' c e n t e r s '  than  o r i g i n a l l y  contemplated. 

More r e c e n t l y ,  i t  begins t o  seem l i k e l y  aga in  t h a t  t h e  a r e a  w i l l  have t h e  
r e l a t i v e l y  smal le r  number. Some of t h e  newly proposed c e n t e r s  have begun 
cons t ruc t ion .  But a number--including a number of those  proposed be fo re  
1971--have no t .  The downward r e v i s i o n s  of populat ion growth, as w e l l  a s  
t h e  high cos t  of money f o r  development and t h e  u n c e r t a i n t i e s  over pub l i c  
dec i s ions  on t h e  l o c a t i o n  and t iming of f a c i l i t i e s ,  have made developers  
caut ious  about t h e i r  commitments. It is  est imated a major c e n t e r  needs 
a t r a d e  a r e a  of about 200,000 persons. 

b )  More r e c e n t l y ,  t h e  concept of 'sub-region'  o r  'sub-area' has been appear- 
ing  i n  t h e  po l i cy  planning of t h e  Metropol i tan Council. 

I n i t i a l l y ,  t h e  'major d i v e r s i f i e d  c e n t e r s '  were seen more as elements of 
a met ropol i tan  system. This  is  no t  q u i t e  t h e  way t h e  developers  of t h e  
shopping cen te r  look a t  it: They tend t o  s e e  the  reg ion ,  i n  f a c t ,  much 
a s  does a dra inage  engineer--as a s e r i e s  of t r a d e  a r e a s ,  much l i k e  water- 
sheds,  w i t h i n  each of which r e t a i l  a c t i v i t y  flows toward a c e n t r a l  po in t .  
But the  planning i n  t h e  1968 Development Guide, and up u n t i l  about  1971, 
proposed t h a t  t h e  next  major investment i n  t r a n s i t  f a c i l i t i e s  be used t o  
l i n k  t h e  cen te r s  t oge the r  w i th  each o t h e r ,  thus  emphasizing and upgrading 
p r imar i ly  movement around t h e  reg ion  a s  a whole. 

More r e c e n t l y ,  t h e  emphasis has been on improving f a c i l i t i e s  f o r  movement 
w i t h i n  t h e  sub-region. The r ap id ly  inc reas ing  concern about energy, a f t e r  
1973, played a p a r t  i n  t h i s  change--forcing, as i t  d id ,  a new a t t e n t i o n  t o  
t he  c o s t s  ( i n  d o l l a r  o r  i n  energy terms) n o t  j u s t  of bu i ld ing  bu t  a l s o  of 
ope ra t ing  t h e  met ropol i tan  a rea .  But t h e r e  w a s  a l s o  a re-evaluat ion,  dur- 
i n g  1972, of t h e  volume of and t h e  demand f o r  t r a v e l  between and among 
major cen te r s .  With t h e  growing r ecogn i t i on  t h a t  most of t h e  t r a v e l  w a s  
between r e s i d e n t i a l  a r e a s  and stores/offices/hospitals/schools/etc. . . . 
and wi th  the  freeway system now l a r g e l y  i n  ope ra t ion  . . . t h e  Metropol i tan 
Council--in i ts  new t r a n s p o r t a t i o n  po l i cy  plan--is proposing t h a t  inves t -  
ment next  b e  concentrated wi th in  t h e  sub-region. 

The t r a n s p o r t a t i o n  planning does no t  appear t o  c a l l  f o r  t h e s e  new f a c i -  
l i t i e s  t o  focus s p e c i f i c a l l y  on t h e  'major d i v e r s i f i e d  cen te r '  as t h i s  
has been contemplated up t o  now, however. Rather ,  t h e  pol icy  p l an  con- 
templates  simply t h a t  t h e  p r i n c i p a l  elements of t h e  ' c e n t e r '  would be  
provided somewhere wi th in  each of t h e  sub-regions. 

This  seems t o  be  exp la inab le  by t h e  absence--in t h e  planning--of any 
system f o r  moving people among the  va r ious  bu i ld ings  i n  t h e  c e n t e r  
o t h e r  than t h e  system of p r i v a t e  automobile, Put another  way: It 
would appear t h a t  t h e  major f a c i l i t i e s  of a sub-region--retai l ,  o f f i c e ,  
hosp i t a l lmed ica l ,  etc.--must be  e i t h e r  very c l o s e  t o  each o t h e r ,  o r  
q u i t e  d i spersed .  The c e n t e r s  t h a t  have been appearing--such as, aga in ,  
Southdalel494--have i n  e f f e c t  ' f a l l e n  between t h e  two s t o o l s '  . . . 
wi th  bu i ld ings  t h a t  a r e  ( i nc reas ing ly ,  as t r a f f i c  b u i l d s  up) too  f a r  
a p a r t  t o  walk between, y e t  t oo  c l o s e  toge the r  t o  d r i v e  between. 



* Current l y ,  metropolitan po Zicies are ambivalent about the 'major centers ' 
concept. 

In its revision of the major policy documents in 1974-75, the Metropoli- 
tan Council withdrew the 'major diversified centers' chapter from its 
overall Development Guide. In its place, the Council substituted the 
Development Framework . . . which contains within it policies favoring 
major diversified centers. At the same time, the Council is adopting 
its transportation policy plan, which involves the concept of 'sub- 
regions'. And it has under consideration for adoption in 1976 an 
Investment Framework which works with the term 'sub-areas'. 

In a sense, the Metropolitan Council is working to concentrate develop- 
ment simultaneously at several different scales: At the scale of the 
region as a whole . . . at the scale of, and within, the sub-region . . . and, as discussed below, at the scale of the concentration of 
activities which forms the cormnercial / inst i tut ional  center of the sub- 
region. 



Implementation Programs 

a) Urbanization--that is, the conversion of open land to residential, com- 
mercial, industrial and institutional uses--has been seen as the major 
challenge for metropolitan planning and development. 

'Growth' is, implicitly if not explicitly, defined as urbanization in the 
Development Framework--and generally, in the discussion here and elsewhere 
about 'urban growth policy'. Thus, the MUSA line is sometimes referred-to 
as the 'growth line'. The old trade centers in the southern part of the 
region (largely, in Dakota, Scott and Carver counties), toward which the 
Development Framework proposes to direct new development, are referred-to 
as Freestanding Growth Centers. The central areas of Minneapolis and 
St. Paul, areas urbanized 100 years ago, are--though proposed as sites 
for additional development--referred-to simply as Metropolitan Centers, 
not as 'metropolitan growth centers'. 

Out of this focus on urbanization the implementation program has taken 
shape. 

* Development pressure . . . private investment . . . i s  seen as 
continuing. 

The Twin Cities area has been a growing area--in population, economic 
activity and geographic size. Though recent estimates have revised 
downward significantly the earlier projections of ''Four Million by 
2000", growth is expected to continue. 

At the outer edge of the region, pressure for development is taken as 
a 'given'. It changes, from time to time. Some years it is rapid; 
some years it is slow. Some years it is pressing on the northern 
edge; some on the southwestern; some on the southeastern. But it is 
there. It does not need to be stimulated. The thrust of public 
policy is to manage . . . to shape . . . to guide . . . to direct . . . to restrain . . . or, in certain locations, to prohibit it. 

* Development does, however, require public actions and public appro- 
vals.  

Permission must be secured from local authorities--first for the 
zoning of land and later for construction. Municipal government is 
most important. Counties (except for Ramsey and Hennepin) have some 
land-use planning powers. 

Public facilities must be built: roads, sewers, water. And, of 
course, the 'public' utilities privately owned: gas, electricity 
and telephone service. Some of the public facilities are provided 
by municipal government. But these 'local' facilities are often 
dependent on decisions about 'trunk' facilities made by larger 



governments: sewers, particularly, or highways. These can be cri- 
tically important if the proposed development is of substantial size. 

* The exis t ing 'control system' was seen as inadequate. 

Traditionally, the view has been that public approvals would, and 
should, respond to proposals for private development. Many if not 
most municipalities have taken this attitude. While some (Bloomington, 
for example, after the mid-1950s; or Brooklyn Park) have run strict 
controlled-growth programs, others have opted for the maximum deve- 
lopment they could get. The 'rules' of the game in local public 
finance have set up incentives to maximize commercial/industrial 
development, particularly. 

The urban fringe is divided into many municipalities. They are com- 
petitive. Particularly in the earlier stages of development their 
resources are thin, and their experience is limited: Their ability 
to control development, therefore, as well as their incentive to do 
so, is restrained. 

* There i s  some logic i n  the ~ e t r o p o l i t a n  CounciZ having moved t o  t h i s  
problem f i r s t .  

'Sprawl1 is the most easily visible aspect of urban development. The 
building-up of the countryside, and the loss of open space and amenity, 
arouses the strongest feelings on the part of the residents now living 
on the fringe, and on the part of persons concerned about the environ- 
ment. An effort directed here, as a result, has some support. Also, 
the Metropolitan Council seems more needed here, as a coordinator. 

b) The implementation strategy is basically shaped by the decision for the 
Metropolitan Council to be a coordinator of things done by others. 

Fundamentally, the decision of the Legislature has been to introduce the 
Metropolitan Council into the process primarily as a coordhator of 
things done by others. 

- 

This model was first adopted by the Legislature i~ 1969, as it dealt with 
the problem of fitting the new regional sewerage program to the policy- 
making Metropolitan Council. The decision was to set up the Metropolitan 
Sewer Board (now the Metropolitan Waste Control Commission) separate from 
but subordinate to the Metropolitan Council, with respect to plans and 
finances. With variations from case to case, the same model was followed 
later with the establishment of the programs for open space, solid waste 
disposal; transit and airports. In 1974, the whole range of legislative 
actions was reviewed, and the relationships were standardized in the 
Metropolitan Reorganization Act . . . which provided, essentially, for 
the Metropolitan Council to produce "policy plans" for the various major 
systems, and for the operating commissions to produce "development pro- 
grams" consistent with these policy plans. 



This  arrangement has  no t  always worked a s  w e l l  a s  was intended,  o r  hoped. 
It depends heavi ly  on a w i l l i ngness  on t h e  p a r t  of t he  ope ra t ing  c o m i s -  
s i o n s  i n  f a c t  t o  be guided by t h e  po l i cy  p l ans  s e t  f o r t h  by t h e  Council; 
and, most fundamentally,  i t  depends on t h e  Counci l ' s  a b i l i t y  t o  t e l l  t h e  
commissions, e a r l y  and c l e a r l y ,  what i t  i s  they a r e  expected t o  do. The 
Metropol i tan Council must f i n d  a way t o  be  d i r e c t i v e  without  being 
d e t a i l e d ,  and t o  be c o n t r o l l i n g  without  being s p e c i f i c .  

The arrangement has ,  however, made p o s s i b l e  a s e r i o u s ,  in-depth, open 
pub l i c  deba te  over  major p o l i c i e s  which has been h ighly  product ive .  

F a i r l y  r a p i d l y  t h e  concept grew of g iv ing  t h e  Metropol i tan Council no t  
t h e  c o n t r o l  of agencies b u t  t h e  c o n t r o l  of things of metropozitan 
significance proposed by any agency--not only met ropol i tan  bu t  a l s o  
l o c a l  o r  s t a t e ,  and pub l i c  o r  p r i v a t e .  This  concept was embodied i n  
t h e  "metropol i tan s ign i f i cance"  p rov i s ions  of t h e  1974 l e g i s l a t i o n .  

I n  p a r t ,  t h i s  evo lu t ion  i n  t h ink ing  about s t r a t e g y  and t a c t i c s  r e f l e c t e d  
a change i n  th inking  about what i n f luences  t h e  development process .  

I n i t i a l l y ,  t h e  s t r a t e g y  had looked heav i ly  toward t h e  so-cal led 'major 
shapers1--sewer i n t e r c e p t o r s ,  freeways, t r a n s i t  l i n e s ,  open space r e se rves ,  
a i rpo r t s - -bu i l t  by t h e  major pub l i c  agencies .  It became apparent ,  l a t e r ,  
t h a t  most of t he  major shapers  were i n  f a c t  a l r eady  i n  p l ace ,  o r  committed. 
By 1973, i n t e r c e p t o r  sewers had been r a p i d l y  extended; t h e  freeways and 
s ta te ,h ighways  were b u i l t ,  r a d i a t i n g  out  i n t o  t h e  surrounding r u r a l  a r e a  
i n  a l l  d i r e c t i o n s ;  and t h e  o t h e r  necessary u t i l i t y  s e r v i c e s  were a v a i l -  
a b l e  t o  i nd iv idua l s  and developers  wishing t o  move out  beyond t h e  edge 
of t h e  urbanized region.  Inc reas ing ly ,  t he re fo re ,  t h e r e  was a sense  t h a t  
what ' l e d '  t h e  development cyc l e  was t h e  r e s i d e n t i a l  l and  use  dec i s ion .  
And t h i s  meant, i n  t u r n ,  t h a t  t h e  met ropol i tan  development-control e f f o r t  
must r e l a t e  heavi ly  t o  t h e  housing indus t ry ,  p r i v a t e  and h ighly  decen- 
t r a l i z e d  a s  i t  is ;  and t o  municipal government, which c o n t r o l s  zoning, 
p l a t t i n g ,  bu i ld ing  permits  and t h e  whole process  of subdiv is ion  and con- 
s t r u c t i o n .  

The "mandatory planning1' b i l l  submit ted t o  t h e  1975 L e g i s l a t u r e  there-  
f o r e  c a l l e d  f o r  t h e  Council t o  i n d i c a t e  through "metropol i tan system 
statements" ,  based on i t s  po l i cy  p l ans  and t h e  development programs, 
j u s t  where capac i ty  i n  t h e  major systems is  t o  be provided, and a t  what 
s c a l e ,  a t  .what yea r ;  wi th  t h e  Council then  r e l y i n g  heav i ly  on the  muni- 
c i p a l i t i e s  through t h e i r  own t r a d i t i o n a l  systems of land use c o n t r o l  
and bu i ld ing  r e g u l a t i o n s  t o  ' d e t a i l '  t h e  development p a t t e r n  wi th in  
t h e i r  own j u r i s d i c t i o n s .  

The planning b i l l  submit ted t o  t h e  1975 Leg i s l a tu re  t h e r e f o r e  c a l l e d  
f o r  t he  Council t o  i n d i c a t e  through "metropol i tan system statements" ,  
based on i t s  pol icy  p lans  and t h e  development programs, j u s t  where 
capac i ty  i n  t he  major systems is  t o  be provided, and a t  what s c a l e ,  
a t  what year ;  wi th  t h e  Council then  r e l y i n g  heav i ly  on t h e  municipal- 
i t i e s  through t h e i r  own t r a d i t i o n a l  systems of land  use c o n t r o l  and 
bu i ld ing  r egu la t ions  t o  ' d e t a i l '  t h e  development p a t t e r n  w i t h i n  t h e i r  
own j u r i s d i c t i o n o .  



c) The effort, then, has been to provide some central direction from the metro- 
politan level for the public decisions made about development. 

Two things were necessary: First, a regional decision on where development 
should and should not go; and, second, the requirement for the agencies 
building facilities to be guided by regional plans and priorities. 

* The decision on 'where ' was provided by the MUSA l ine.  

The basic policy in the Development Framework is to hold up the further 
extension of major urban facilities and services and to ',in-fill' for the 
next decade or so, steering development into land already served. Calcu- 
lations were made of the land presently available, and its location . . . 
and of the demand for land for development. The intent is to provide 
roughly a five-year advance supply. The line was drawn partly as a sim- 
ple way to make it clear both to the metropolitan agencies and to the 
municipalities where development would be permitted, and where it would 
not. This is general direction: Later, as municipalities make their 
comprehensive plans, there may be some local variation. 

An alternative concept of a MUSA was proposed to the Council. This would 
have involved a number of development areas, around the 'major diversi- 
fied centers', existing and proposed. It would have created a MUSA 
looking, on a map, more like a tambourine. It was not accepted by the 
Council. 

* The requirement for conformance t o  regional plans has been provided, 
over the years, by a combination of federal and state authority. 

The major elements are: 

-- The A-95 review. Since 1966, federal law has required the review by 
a metropolitan agency of applications for federal aid for most public 
development projects--local, regional and state. Federal agencies 
are not bound to the ~ouncil's findings and recommendations. But the 
review carries major weight. 

-- The policy plan and development program. In the Metropolitan Reorga- 
nization Act of 1974 the Minnesota Legislature drew together and ex- 
panded directives to the Metropolitan Council to set out the general 
location, timing, design and cost of major projects, and of major 
systems; and requiring the specific development programs of the 
metropolitan commissions to be consistent with these 'policy plans'. 

-- Cooperative metropolitan/municipal planning. In 1975, as a major 
step in implementing the Development Framework, the Metropolitan 
Council sent to the Legislature a proposal for a stronger linkage 
between regional and local land-use planning. It was approved in 
committee in 1975 and is waiting final legislative action in 1976. 



General ly ,  i t  provides t h a t  t h e  Metropol i tan Council s e t  ou t  a  com- 
prehensive ' systems s ta tement  ' i n d i c a t i n g  t h e  capac i ty  t h a t  r e g i o n a l  
agencies  in tend  t o  provide,  a t  p a r t i c u l a r  l o c a t i o n s  and a t  p a r t i c u l a r  
d a t e s ;  and t h a t  m u n i c i p a l i t i e s  adopt comprehensive land-use p l ans  
c o n s i s t e n t  wi th  t h e  systems s ta tements .  It would a l s o  s e t  up a  
r e g i o n a l  program of f i n a n c i a l  a i d  f o r  m u n i c i p a l i t i e s ,  t o  c a r r y  out  
t h i s  r equ i r ed  planning.  The ques t ion  of how t o  r e c o n c i l e  d i f f e r e n c e s  
t h a t  might appear  between r e g i o n a l  and l o c a l  p lans  is n o t ,  a s  of t h e  
s t a r t  of t h e  1976 s e s s i o n ,  resolved.  

* An important addit ional coordinating mechanism--the Investment Frame- 
work--;~ now being prepared by the  Metropolitan Council. 

The coord ina t ion  of p l ans  and p r o j e c t s  is a necessary  bu t  no t  s u f f i -  
c i e n t  condi t ion  f o r  r e a l l y  coordinated development. It is e s s e n t i a l  
a l s o  t h a t  t h e  money t o  f inance  t h e  p r o j e c t s  be  scheduled and a v a i l a b l e ,  
t o  t h e  proper  agency a t  t h e  proper  time. 

General ly ,  t h e  Investment Framework provides f o r  a  policy--a l i m i t - -  
on met ropol i tan  spending and borrowing; e s t a b l i s h e s  a  coordinated 
c a p i t a l  budget f o r  met ropol i tan  func t ions ;  e s t a b l i s h e s  p r i o r i t i e s  
f o r  r eg iona l  investments;  and looks toward a  r o l e  f o r  t h e  Council  
i n  coord ina t ing  t h e  p r o j e c t s  of s e v e r a l  agencies  t h a t  make up a  par- 
t i c u l a r  'development1--as, f o r  example, t h e  zoo . . . o r  a  'major 
d i v e r s i f i e d  c e n t e r ' .  It a l s o  proposes a  revolv ing  fund f o r  metro- 
p o l i t a n  a s s i s t a n c e  t o  m u n i c i p a l i t i e s  f o r  c a p i t a l  development. 

* Some other  elements o f  the  program remain t o  be added. 

A s tudy  of ways t o  p r o t e c t  t h e  a g r i c u l t u r a l  p a r t s  of t h e  Rural Area 
is being completed, and may l ead  t o  proposa ls  t o  use  t h e  1967 program 
of tax-abatement f o r  farm proper ty  no t  only t o  he lp  shape development 
but  a l s o  f o r  t h e  p r o t e c t i o n  of va luab le  farmland a s  a  h igh -p r io r i t y  
end i n  i t s e l f .  The ques t ion  of c o n t r o l s  on sep t ic - tank  development 
remains before  t h e  P o l l u t i o n  Control  Agency. And t h e r e  is concern 
that--s ince t h e  Counci l ' s  a u t h o r i t y  covers only t h e  seven-county 
region--development might be encouraged simply t o  s k i p  ove r ,  i n t o  
ou t ly ing  count ies - -par t icu lar ly  t o  t h e  northwest ,  where t h e  low-tax 
s i t u a t i o n  c rea t ed  by t h e  huge cen te r  f o r  e l e c t r i c  power genera t ion  
i n  t he  Monticello/Becker a r e a  r e p r e s e n t s  a  powerful inducement f o r  
r e s i d e n t i a l  development and long-dis tance commuting. 



inge--the Area of Act ive Urbanization--private investment is occur- 
e  problem is t o  d i r e c t  i t  i n t o  an appropr i a t e  p a t t e r n .  

I n  t h e  cdre ,  t h e  s i t u a t i o n  is reversed.  The problem is i n s u f f i e i e n t  p r i v a t e  
investmedt--for maintenance and f o r  re-development . O r ,  pu t  another  vay , 
t h e  need n o t  t o  guide p r i v a t e  investment b u t  t o  stimulate it .  

a )  The Development Framework program w i l l  n o t  s e r v e  t o  s t i m u l a t e  investment 
i n  tfie bui l t -up  a r e a ,  i n d i r e c t l y .  

I n  tfie met ropol i tan  r eg ion  of Toronto, we have been informed, t h e  plan- 
n ing  l a u t h o r i t i e s  maintain e s s e n t i a l l y  only a  one-year ' inventory '  of 

opable land--extending sewers and o t h e r  s e r v i c e s ,  annual ly ,  only 
ovide f o r  t h e  new y e a r ' s  increment of growth . . . o r  t h a t  p a r t  of 
ncrement they dec ide  should be accommodated on open land a t  t h e  
e. This  s e rves  powerfully t o  maintain va lues  i n  t h e  developed a r e a ,  
o  s t i m u l a t e  investment t he re .  

evelopment Framework, however, draws t h e  MUSA l i n e  ' f i v e  y e a r s  ou t '  
d  t h e  p re sen t  bu i l t -up  a rea .  I n  e f f e c t ,  i t  r e s t r a i n s  t h e  d i s p e r s a l  
e  region as a whole i n t o  t h e  count rys ide ,  without  r e s t r a i n i n g  the  
r s a l  of t h e  o l d e r  bu i l t -up  a r e a  i n t o  t h e  open land wi th in  t h e  WSA 

l i n e  

* A major question also arises  with respect t o  housing, which greatly 
a f fects the residential portions of the Fully-developed Area. 

~ $ c h  of t he  controversy over t h e  Framework . . . whether o r  no t  t h e r e  
i 4  i n  f a c t  enough land  a v a i l a b l e  f o r  development w i th in  the  MUSA l i n e  . . t u r n s  on c e r t a i n  assumptions about t h e  amount of land t h a t  w i l l  be needed. And these ,  i n  t u r n ,  depend on dec i s ions  not  y e t  made--or 
addressed by t h e  Metropol i tan Council. 

 he Metropol i tan Council  has  es t imated  an  a d d i t i o n a l  380,000 housing 
u n i t s  w i l l  be needed i n  t h e  Twin C i t i e s  a r e a  by 1990, r e f l e c t i n g  t h e  
ihcreased  number of households r e s u l t i n g  no t  only from populat ion 

owth bu t  a l s o  from t h e  movement of t h e  young people born i n  t h e  
50s i n t o  t h e  family-housing market. 

1t may be (and perhaps has  been assumed) t h a t  t h e  a d d i t i o n a l  u n i t s  
added t o  t h e  r eg ion ' s  housing s t o c k  w i l l  be  t h e  type  of u n i t  des i r ed  
a$d requi red  by t h e  new, younger f a m i l i e s  : i. e .  , single-family houses. 
I so ,  t h e  l and  requirements would be r e l a t i v e l y  h igh ,  s i n c e  these  X u i ts  a r e  t y p i c a l l y  b u i l t  a t  about 4-6 u n i t s  pe r  acre .  The requi re -  
m n t s  would a l s o  occur on the  f r i n g e  of t h e  a r e a ,  s i n c e  only t h e r e  b a r e  t h e r e  p a r c e l s  l a r g e  enough f o r  t h e  ' subdiv is ions '  i n  which t h i s  



housing is t y p i c a l l y  produced. None of t h i s  would be p a r t i c u l a r l y  
d i f f i c u l t :  It would e s s e n t i a l l y  cont inue t h e  p a t t e r n  of housing 
development we have had s i n c e  World War 11. The problems a r e  l i k e l y  
t o  be  f i n a n c i a l :  Even wi th  a r i s i n g  propor t ion  of two-income house- 
ho lds ,  t hese  younger f ami l i e s  a r e  probably lower i n  income-earning 
power, and w i t h  cons t ruc t ion  and f inanc ing  c o s t s  h igh  t h e  subsidy 
needed t o  enable them t o  have a newly b u i l t  house of t h e i r  own would 
be r e l a t i v e l y  high.  

The f i g u r e s  by themselves,  however, say only t h a t  a c e r t a i n  number of 
a d d i t i o n a l  u n i t s  is needed. It would be p o s s i b l e ,  also--though cer-  
t a i n l y  a more complex s t ra tegy-- to  f i n d  p l aces  f o r  t hese  new, younger 
f a m i l i e s  i n  t h e  e x i s t i n g  housing s tock .  That is ,  i n  houses t h a t  have 
come on t h e  market a s  t h e i r  owner/occupants, whose c h i l d r e n  have l e f t  
t h e  family home, move t o  o t h e r  (probably townhouse o r  apartment) u n i t s .  
The p u b l i c  s t r a t e g y ,  under t h i s  a l t e r n a t i v e ,  would be t o  add i n t o  t h e  
s tock ,  much more heav i ly ,  t hese  apartment and townhouse developments 
f o r  occupants age 45 and o l d e r ,  who a r e  r e l a t i v e l y  near  t h e  top of 
t h e i r  income-earning power and t h e r e f o r e  much more i n  a p o s i t i o n  t o  
pay market r a t e  f o r  t h e i r  dwell ing u n i t s .  The land requirements under 
t h i s  s t r a t e g y  would be s i g n i f i c a n t l y  d i f f e r e n t :  The higher-densi ty  
townhouse and 'mu l t ip l e1  u n i t s  have proved a t t r a c t i v e ,  i n  t h e  market,  
no t  only i n  t h e  suburbs bu t  a l s o  i n  'amenity'  l o c a t i o n s  overlooking 
l akes  and r i v e r s  i n  o r  nea r  t h e  co re  of t h e  a r ea .  Re la t ive ly  more of 
t h e  younger f a m i l i e s  would then ,  a l s o ,  be moving i n t o  neighborhoods 
of e x i s t i n g  s ingle-family homes--in t h e  c e n t r a l  c i t i e s  and, important- 
l y ,  i n  t h e  early-postwar suburbs.  

b) The Metropol i tan Council has  n o t  proposed a program t o  s t i m u l a t e  develop- a. 
I n  t h e  competi t ion f o r  development, t h e  bui l t -up  a r e a s  a r e  a t  disadvantage,  
r e l a t i v e  t o  t h e  open land on t h e  f r i n g e :  

* Land subdivided many yea r s  ago must be reassembled--which can be a slow 
and expensive process .  

* Buildings must be removed, i n  most cases .  This is not  a g r e a t  expense, 
i n  i t s e l f .  But t h e  r e l o c a t i o n  of bus inesses  and r e s i d e n t s  is d i f f i c u l t  
and expensive. 

* Taxes and o t h e r  holding c o s t s  a r e  f r equen t ly  higher .  

* P o l i t i c a l  approvals  a r e  s lower,  con t r ibu t ing  f u r t h e r  t o  t h e  'front-end'  
c o s t s  of development. 

* With t h e  surrounding a r e a  a l ready  f u l l y  developed, and usua l ly  wi th  
bu i ld ings  40 y e a r s  o l d  o r  more, t h e  o p p o r t u n i t i e s  f o r  land-value appre- 
c i a t i o n  a r e  smal le r .  



The Counci l ' s  i n t e n t i o n  was t o  move on, i n  t h e  second s t a g e  of i ts  work, t o  
t h e  problems of t h e  Fully-developed Areas and Metropol i tan  Centers .  I n  t he  
f a l l  of 1974 it  s a i d  i t  would begin ,  nex t ,  an  18-month s tudy  j o i n t l y  wi th  
Minneapolis and S t .  Paul .  

This was n o t  begun, however--partly because of a shor tage  of funds i n  t h e  
Council ,  i n  1975. 

I n  t h e  summer of 1975 t h e  Council  conducted a f u r t h e r  s e t  of hear ings  on 
t h e  problems of t h e  bui l t -up  a reas .  But i t  d id  n o t  have a s p e c i f i c  s e t  of 
proposals  ou t  f o r  review and comment: It simply l a i d  out  a s e t  of ques t ions ,  
t o  which i n t e r e s t e d  p a r t i e s  could speak. 

The concept of t h e  Metropol i tan Development Fund, a s  i t  appears  i n  t he  d r a f t  
Investment Framework, seems broad enough t o  cover a s s i s t a n c e  t o  t h e  u n i t s  
which con ta in  the  Metropol i tan Centers .  It proposes,  f o r  example, t h a t  i n  
m u n i c i p a l i t i e s  whose annual  investment programs a r e  unable t o  keep up wi th  
t h e  d e t e r i o r a t i o n  of pub l i c  f a c i l i t i e s ,  t h e  Council w i l l  t r y  t o  provide 
s p e c i a l  he lp ,  through i ts  comments on federa l -a id  a p p l i c a t i o n s  o r  from 
funds d i r e c t l y  a v a i l a b l e  t o  t h e  Council .  The document does not  d i scuss  o r  
mention t h e  Metropol i tan Centers ,  however, i n  s p e c i f i c  terms. And it  is,  
s t i l l ,  a t  t h i s  p o i n t ,  a concept.  

c )  A p a r t  of t h e  explana t ion  f o r  t h e  absence of an implementation program l i e s  
i n  t h e  f a i l u r e  of Minneapolis and S t .  Paul  t o  seek t h e  Counci l ' s  a s s i s t a n c e .  

The c e n t r a l  c i t i e s  have no t  pressed t h e  Council  u n t i l  r e c e n t l y  t o  t a k e  on 
t h i s  l a r g e r  dimension of met ropol i tan  development; and it is  l i k e l y  they  
would have r e s i s t e d  had t h e  Council t r i e d .  The c i t y  government of Minnea- 
p o l i s ,  p a r t i c u l a r l y ,  has  n o t  involved i t s e l f  deeply i n  support  of i ts  own 
i n t e r e s t s  a s  t hese  a r e  a f f e c t e d  by th ings  done by o t h e r  p a r t i e s  ou t s ides  
t h e  boundaries of t h e  c i t y .  Not, f o r  example, i n  dec i s ions  of t h e  Minne- 
s o t a  Municipal Commission on t h e  inco rpora t ion  of new m u n i c i p a l i t i e s ;  o r  
i n  dec i s ions  about t h e  des ign  of highways i n  t h e  suburbs,  o r  i n  dec i s ions  
about t h e  sewerage of t h e  reg ion  s i n c e  t h e  c r e a t i o n  of (now) t h e  Waste 
Control  Commission i n  1969. This  is understandable . . . i n  terms of t h e  
t ime p re s su res  on c e n t r a l  c i t y  o f f i c i a l s ,  and p a r t l y  i n  terms of t h e  
s t r u c t u r e  of Minneapolis government, which provides  t h e  C i ty  Council no 
time and t h e  mayor no resources  f o r  t h e s e  ques t ions  of ' f o re ign  po l i cy ' .  



The Framework, and the mandatory planning and Investment Framework documents 
following behind it, do of cdurse involve more than just the establishment and 
enforcement of the MUSA line. They involve and will in significant degree 
shape the whole pattern of development in the Area of Active Urbanization. 

Yet they are unlikely, even so, to produce the 'centers' contemplated by the 
policies. 

a) On the fringe, no coordinating mechanism is provided--at the multi-municipal 
scale at which the 'major diversified center' or the 'sub-region' exists-- 
to pull together the development that is occurring. 

* The implementation programs being developed for handling the new develop- 
ment a t  the fringe do provide some of the necessary tools .  

The ability to draw together the major metropolitan systems and projects, 
in a really coordinated way, will be particularly important. So would-- 
if actually achieved--the tools and authority proposed in the Investment 
Framework . . . for example, to finance front-end costs, or to direct the 
flow of federal aid for development in relation to metropolitan priorities. 

* By themselves, however, these are unlikely t o  be su f f ic ien t .  

The major commercial, institutional and industrial developments which make 
up the 'diversified center' frequently are--in total, and sometimes even 
individually--found in two or more municipalities. They are frequently 
made up of separate and competing private projects, as well. On occasion, 
even, the competing land-holdings lie in separate and competing municipal- 
ities. In this situation, a 'major diversified center' as contemplated in 
the policy plan is unlikely to emerge. Some mechanism to pull the major 
elements of the center together almost certainly would be needed. And 
none is provided, in the implementation for the Development Framework. 

-- There is no program of land-ownership or land-assembly -- Nothing is 
proposed that would produce the consolidated tract on which development 
could proceed as a single project--as it does in a 'new town'. There 
is no proposal for public land-acquisition. There is no proposal for 
public assistance to private developers in assembling land. 

-- No major public investment would draw the elements together -- Public 
control over the location of sewer service, and over the location of 
roads and interchanges, can determine where major development will 
not occur. But, within the large area served with sewers and with 
roads, these investments do not determine where such development will 
occur . . . or, beyond that, whether it will take the form of a 'cen- 
ter'. The plan does not provide for public investment to form, or to 
finance, the facilities internal to the center. Officials of the 
Metropolitan Transit Commission have at times suggested, for example, 
that the public provide a system for the movement of people between 
and among the buildings within a 'major diversified center1--as a basic 



a l t e r n a t i v e  t o  t h e  t r a d i t i o n a l  system of movement among bu i ld ings  
by persons i n  c a r s ,  over  roads. Some planning has been done f o r  
t h e  i n s t a l l a t i o n  of such a skyway-type o r  ho r i zon ta l - e l eva to r  sys- 
tem w i t h i n  e x i s t i n g  c e n t e r s  where t h e  p re sen t  movement system is 
now producing s e r i o u s  v e h i c l e  congest ion.  So f a r ,  however, no 
planning is  be ing  done f o r  t h e  i n s t a l l a t i o n  of such an  i n t e r n a l  
movement system, a s  a p u b l i c  ' shaping '  investment,  ahead of deve- 
lopmen t . 

-- No multi-municipal mechanism is  provided -- The planning l e g i s l a -  
t i o n  and t h e  Investment Framework, a s  d r a f t e d ,  r e l a t e  t o  i nd iv i -  
dua l  municipal and county u n i t s .  The land-use r e s p o n s i b i l i t i e s  
ass igned  t o  count ies .would  only be  f o r  t h e  unincorporated po r t ions  
of t h e i r  t e r r i t o r y .  So t h e  key dec i s ion  on des igna t ing  a s i te  f o r  
t h e  ' c en te r '  would be  d i f f i c u l t ,  i f  no t  impossible ,  t o  secure .  

-- No 'model', o r  inducement t o  do a demonstration, is provided -- 
The Development Framework is  a met ropol i tan  plan.  Within the  a r e a  
s e t  a s i d e  f o r  urbaniza t ion ,  no p re fe rence  i s  expressed f o r  more o r  
l e s s  development, sooner o r  l a t e r ,  on one edge of t h e  reg ion  
r a t h e r  than  another--north o r  south ,  e a s t  o r  west. It does n o t  
con ta in  a p lan  f o r  any sub-region, o r  f o r  any of t h e  designated 
'major d i v e r s i f i e d  centers ' - -or  a model which, even i f  it w e r e  no t  
p re sc r ibed ,  might r ep re sen t  a new and b e t t e r  p a t t e r n  of develop- 
ment which t h e  l o c a l  u n i t s ,  wi th  t h e  new t o o l s  provided by plan- 
n ing  and by t h e  Investment Framework, might bu i ld .  

b) The Metropol i tan Council appears  ambivalent about what p a t t e r n  t h e  major 
development i n  t h e  Area of Act ive Urbanizat ion should,  i n  f a c t ,  take.  

The 'major d i v e r s i f i e d  c e n t e r s '  chapter  was withdrawn from the  Develop- 
ment Guide when t h e  Development Framework chapter  was adopted. 

The concept of such a cen te r  remains, however, i n  t h e  Development Frame- 
work plan.  

S t i l l ,  i t  is n o t  c l e a r  whether t h i s  is  p re sen t ly  conceived-of a s  a s in -  
g l e ,  phys i ca l  concent ra t ion  of major o f f i c e ,  r e t a i l ,  i n s t i t u t i o n a l ,  
medical and o the r  a c t i v i t i e s ;  o r  whether t h e r e  is t o  be a number of 
such concent ra t ions  of major a c t i v i t i e s ,  a t  d i f f e r e n t  l o c a t i o n s  w i t h i n  
t h e  sub-area. 



The - 
1. 

DISCUSSION OF RECOMMENDATIONS 

Dispersal of the Region -- 
What does our recornendation contemplate, specifically, with respect to the 
reso Zution of differences be been the metropolitan and municipa 2 plans ? 

We have n o t  explored i n  d e t a i l  t h e  s p e c i f i c  mechanisms proposed. Our concern 
i s  t h a t ,  i n  any arrangement s e t  up f o r  r e so lv ing  c o n f l i c t s ,  t h e r e  be  preserved 
t h e  gene ra l  p r i n c i p l e  -- which we b e l i e v e  is appropr i a t e  -- t h a t ,  i n  t h e  end, 
t h e  agency w i t h  t h e  broader  j u r i s d i c t i o n  should make t h e  f i n a l  and determining 
dec is ion .  The buck, i n  o t h e r  words, has  t o  s t o p  somewhere. And i n  t h i s  case  
i t  ought t o  be on t h e  desk of t h e  Metropol i tan Council. 

The proposa l  now be fo re  t h e  L e g i s l a t u r e  provides very simply t h a t :  "To ensure  
conformity w i t h  met ropol i tan  systems p l ans ,  t h e  Council  may r e q u i r e  t h e  modi- 
f i c a t i o n  of any program o r  p a r t  thereof  which may have a s u b s t a n t i a l  impact on 
o r  con ta in  a s u b s t a n t i a l  depa r tu re  from metropol i tan  systems plans."  It may 
be  t h a t  is too u n i l a t e r a l ,  p rovid ing  too  l i t t l e  of a balanced r econs ide ra t ion  
of a development i s s u e ,  i n  cases  where a mun ic ipa l i t y ' s  comprehensive p l an  o r  
development program s e t  ou t  some d i f f e r e n t  course of ac t ion .  

The Assoc ia t ion  of Metropol i tan Munic ipa l i t i e s  has  proposed an a l t e r n a t e  mecha- 
nism, under which c o n f l i c t s  between met ropol i tan  systems s ta tements  and munici- 
p a l  comprehensive p lans  would be  submit ted t o  a board of appea l ,  c o n s i s t i n g  of 
t h r e e  members: one named by t h e  Metropol i tan Council ,  one named by t h e  a f f e c t e d  
l o c a l  u n i t ,  and one chosen by t h e  o t h e r  two, from a l is t  prepared by t h e  S t a t e  
Planning Di rec to r .  The persons on t h i s  l i s t  must be  former l o c a l  e l e c t e d  o f f i -  
c i a l s .  Our f e e l i n g  would be  t h a t  t h i s ,  whi le  i t  in t roduces  some f u l l e r  recon- 
s i d e r a t i o n  of an i s s u e  i n  d i s p u t e ,  b a s i c a l l y  v i o l a t e s  what w e  regard  a s  t h e  
p r i n c i p l e  a s  t o  where t h e  f i n a l  dec i s ion  ought t o  r e s t .  

One o t h e r  i dea  has  been d iscussed ,  we a r e  aware, which r ep re sen t s  i n  a sense  a 
compromise between t h e  two. It is f o r  a d i s p u t e  t o  be  submit ted t o  an  indepen- 
dent  hea r ing  examiner, under t h e  s t a t e ' s  new admin i s t r a t i ve  procedures code. 
This  examiner would make a record of t h e  d isagree ing  p o s i t i o n s ,  would make a 
recommendation a s  t o  t h e  way i n  which t h e  disagreement ought t o  be resolved.  
This  would no t  be  b inding  on t h e  Metropol i tan Council ,  which would r e t a i n  t he  
r i g h t  of f i n a l  decision--although i t  would, p r a c t i c a l l y  speaking,  be d i f f i c u l t  
i n  most cases  f o r  t h e  Council  t o  go a g a i n s t  t h e  recommendation of t he  examiner. 

F i n a l l y ,  i t  is worth no t ing  that-- in  t h i s  s i t u a t i o n ,  a s  i n  s o  many--the b e s t  
way t o  r e so lve  such disagreements i s  n o t  t o  have them developed i n  t h e  f i r s t  
p lace .  Under t h e  planning system be ing  designed,  c o n f l i c t  between t h e  metro- 
p o l i t a n  systems s ta tement  and t h e  municipal comprehensive p l an  can be minimized, 
i f  no t  q u i t e  e l imina ted ,  by dec i s ions  made about what i s ,  o r  i s  n o t ,  provided 
i n  t h e  met ropol i tan  systems s tatement .  (This s ta tement  is proposed t o  be  a 
f i r s t  document t h e  Council sends t o  t h e  m u n i c i p a l i t i e s ,  a t  t h e  s t a r t  of t h e  
planning process ,  s t a t i n g  i n  e f f e c t  what t h e  met ropol i tan  agencies  have i n  
mind f o r  a p a r t i c u l a r  p a r t  of t h e  region:  What capac i ty  is,  and is t o  be ,  
provided; i n  what f a c i l i t i e s  a t  what l o c a t i o n ;  a t  what year . )  The systems 
s ta tement  is no t  a new po in t  of po l i cy  dec i s ion  by t h e  Council: Rather ,  i t  is 
simply a c o l l e c t i o n  of p lans  and p r o j e c t s  taken from dec i s ions  made i n  t h e  



process  s e t  up by t h e  Metropol i tan Reorganizat ion Act of 1974, f o r  t h e  prepara- 
t i o n  of ' p o l i c y  p l ans '  and 'development programs' by t h e  Council  and t h e  metro- 
p o l i t a n  commissions. This  process  is open f o r  p a r t i c i p a t i o n  by m u n i c i p a l i t i e s  . . . and a c i t y ,  t h ink ing  ahead, might w e l l  propose a s  an  amendment t o  t h e  
annual  development program f o r ,  say ,  sewers and waste-control  f a c i l i t i e s ,  some 
change t h a t  would make t h e  development program (and hence, l a t e r ,  t h e  systems 
s ta tement )  conform t o  what i t  had i n  mind proposing i n  i ts  municipal comprehen- 
s i v e  plan.  La te r ,  than,  no c o n f l i c t  between t h e  two. 

2. What would the 'monitoring' of the e f f ec t s  of the Development Framework policy 
cover ? 

We recognize most of t h e  i n t e r e s t ,  r e f l e c t i n g  t h e  p r i n c i p a l  debate ,  has  been 
about  t h e  c o s t  of land a s  a p a r t  of t h e  c o s t  of housing. 

We would l i k e  t o  s e e  a monitoring t h a t  goes much beyond t h a t .  There should be  , 

a monitoring of o t h e r  elements t h a t  e n t e r  i n  t o  t h e  c o s t  of housing--construc- 
t i o n  c o s t ,  f i nanc ing  c o s t  and t h e  c o s t  a t t r i b u t a b l e  t o  municipal  requirements 
on improvements, f o r  example. 

But t h e  Metropol i tan Counci l ' s  ca se  f o r  t h e  Development Framework po l i cy  has 
never  turned s o l e l y  on t h e  ques t ion  of whether housing c o s t s  would inc rease ,  
o r  no t .  It has been a broader  ca se  . . . arguing i n  e f f e c t  t h a t  even i f  t h e r e  
were some i n c r e a s e  t h e r e  would be  o f f s e t t i n g  b e n e f i t s .  I f  s o ,  t hese  should be  
demonstrated. Therefore,  t h e  monitoring w i l l  need t o  keep t r a c k  of t h e  c o s t s  
of development, p u b l i c  and p r iva t e .  

Even beyond t h i s ,  t h e r e  must be  an e f f o r t  t o  fo l low t h e  t r ends  i n  development 
a s  between t h e  urban f r i n g e  and t h e  urban core ,  o r  Metropol i tan Center.  A l -  
though no po l i cy ,  o r  o b j e c t i v e ,  has  been s e t  . . . a s  t o  t h e  sha re  of t h e  
 region!^ annual  i nc rease  i n  r e t a i l  o r  o f f i c e  square-footage, o r  housing u n i t s ,  
which goes t o  t h e  f r i n g e  versus  t h e  co re  . . . t h i s  remains one of the  most 
important  i n d i c e s  f o r  t h e  Council t o  fol low.  E s s e n t i a l l y ,  i t  measures t h e  
success  of t h e  po l i cy  favor ing  t h e  maintenance and redevelopment of t h e  Metro- 
p o l i t a n  Centers .  

3. How would t h i s  monitoring be done, and by whom? 

No doubt a complex--and expensive--program could be designed,  t o  fo l low t h e  
i n t r i c a t e  workings of t h e  r e s i d e n t i a l  and commercial market. We urge t h a t  t h e  
monitoring be  kept  simple. The most important  f a c t  is t h a t  t h e r e  is v i r t u a l l y  
no 'feedback'  monitoring now. Anything we add w i l l  be  an important gain.  We 
should p ick  a few re levank,  important  i t ems ,  and fol low these  c u r r e n t l y  and 
accu ra t e ly .  The system then  can be  s o p h i s t i c a t e d ,  g radual ly .  

We t h i n k  t h e  Metropol i tan Council should ,  gene ra l ly ,  be  i n  charge. It should 
draw i n  o t h e r  agencies  which now keep t r a c k  of s e l e c t e d  ind ices :  of new u t i -  
l i t y  connect ions,  f o r  example . . . o r  apartment vacancies  . . . o r  bu i ld ing  
demoli t ions.  It should work c l o s e l y  wi th  t h e  housing indus t ry .  The r e p o r t  
should be  a major element of t h e  Counci l ' s  annual  ' s t a t e  of t h e  reg ion '  r epo r t .  
Pub l i c  hear ings  would be  appropr i a t e :  both be fo re  and a f t e r  t h e  r e p o r t  is 
completed and r e l eased .  



4.  Fkat should be done i f  the monitoring indicates that housing costs are, indeed, 
rising--and not o f f s e t  by savings i n  development costs? 

One temptat ion;  we suspec t ,  would be t o  maintain t h e  MUSA but  t o  move toward 
some kind of l a r g e r  program of subsidy t o  housing development, t o  ea se  the  c o s t  
burden being crea ted .  We urge t h a t  t h i s  be r e j e c t e d ,  from t h e  beginning. 

Rather,  t h e  MUSA l i n e  should be loosened, en l a rg ing  t h e  supply oehland a v a i l -  
a b l e  f o r  development. It might a l s o  be d e s i r a b l e ,  a t  t h e  same t ime,  t o  work 
f u r t h e r  f o r  t h e  reduct ion  of housing c o s t s  by l i f t i n g  some of t h e  municipal 
requirements t h a t  tend t o  push up housing c o s t s ,  where these  e x i s t .  

Metropolitan Centers 

5.  H m  important do you feel the assembly of land really i s ,  i n  faci l i tat ing the 
re-building within the core area? 

Not n e c e s s a r i l y  most important . . . b u t ,  s t i l l ,  important and needing improve- 
ment. There have been a number of a t t r a c t i v e  and s u c c e s s f u l  developments--corn- 
p a t i b l e  wi th  t h e  ad jo in ing  neighborhoods--in r ecen t  y e a r s ,  i n  Minneapolis . . . 
on s i t e s  t h a t  happened t o  be l e f t  over ,  o r  were made s u r p l u s ,  by changes i n  t h e  
school  systems. The archdiocese ,  f o r  example, r e l ea sed  t h e  two-block s i te  on 
which t h e  Town Oaks development was b u i l t ,  i n  sou th  Minneapolis. And t h e  school  
board has made a v a i l a b l e  half-block o r  fu l l -b lock  s i t e s ,  from i ts  program, which 
has  involved c l o s i n g  and demolishing o l d  schools ,  and bu i ld ing  new schools  a t  
o t h e r  s i t e s .  

So t h e  s i t e s ,  where they e x i s t ,  a r e  important .  But they a r e  acc iden ta l :  There 
is no ongoing program t o  make them a v a i l a b l e ,  i n  an  o r d e r l y  way. 

The C i t i zens  League d e a l t  w i t h  t h i s  problem i n  i t s  r e p o r t  i n  1971. It is  worth 
quot ing he re  a p a r t  of what t h a t  r e p o r t  proposed: 

1 I We env i s ion  t h i s  kind of planning working considerably f a r t h e r  ahead of 
a c t u a l  r ebu i ld ing  than  has  been t h e  case  i n  urban renewal. There,  t h e  
e f f o r t  has  been t o  g e t  t he  land  c l ea red  and r e b u i l t  a s  r a p i d l y  a s  poss ib l e ,  
once t h e  dec i s ion  was made t o  make a change i n  land  use. It seems t o  u s ,  
on t h e  o t h e r  hand, t h a t  t h e  changes under way i n  t h e  c i t y  can be observed 
and p ro j ec t ed  some d i s t a n c e  ahead. There can be  time, i n  o t h e r  words, f o r  
people t o  a d j u s t  t o  t h e  idea  of a move and wa i t  f o r  p a r c e l s  t o  become 
a v a i l a b l e .  

11 Given time, o p p o r t u n i t i e s  of s e v e r a l  s o r t s  a r e  opened up t o  have a maximum 
p a r t  of t h e  land  a c q u i s i t i o n  conducted by p r i v a t e  p a r t i e s  wi th  p r i v a t e  
resources .  For example, one e x i s t i n g  owner may begin t o  acqu i r e  nearby 
l o t s ,  o r  some "outside" developer may begin  t o  put  t oge the r  one s i z a b l e  
pa rce l .  O r ,  var ious  smal le r  owners may combine t h e i r  ho ld ings  t o  form a 
l a r g e  p a r c e l ,  i n  which each of t h e  former owners holds  a p ropor t iona te  
undivided i n t e r e s t .  Within t h e  urban renewal framework a s u b s t a n t i a l  par- 
c e l  assembled i n  any one of t h e s e  ways could be excluded from p u b l i c  acqui- 
s i t i o n  on condi t ion  t h e  owners agreed t o  r e b u i l d  i n  accordance wi th  t h e  
p l an  f o r  t h e  a rea .  This is e s s e n t i a l l y  what even tua l ly  occurred i n  t h e  
Cedar-Riverside neighborhood. The urban renewal program could then  be used 



t o  acqu i r e  pub l i c ly  any remaining p a r c e l s ,  and t h i s  land would be  put  up 
f o r  s a l e .  The 'housing development d i s t r i c t '  program proposed by t h e  C i ty  
of Minneapolis i n  1970 worked e s s e n t i a l l y  t h i s  way . . . bu t  would have 
operated d i r e c t l y  under t h e  Ci ty  government and not  through t h e  Housing 
Authori ty .  Both, however, would have f e l i e d  on t h e  use  of eminent domain 
t o  acqu i r e  t h e  p a r c e l s  t h a t  could not  b e  assembled by t h e  o r i g i n a l  p a r t i e s .  

11 A number of a l t e r n a t i v e s  t o  condemnation, however, do e x i s t  . . . which 
s k i l l  o f f e r  some r e a l  promise of g e t t i n g  t h e  f u l l  p a r c e l  t oge the r  f o r  re- 
bu i ld ing .  Along wi th  t h e  nego t i a t ed  purchase program of t h e  p r i v a t e  pa r ty  
( o r  p a r t i e s )  could go a  nego t i a t ed  purchase program run  by the  Ci ty .  That 
is,  t h e  C i ty  might be  au thor ized  -- a s  t h e  Minneapolis C i ty  Council P re s i -  
dent  d i d  propose i n  1970 -- t o  n e g o t i a t e  w i th  owners f o r  purchase of pro- 
p e r t i e s ,  whether b l i g h t e d  o r  no t ,  and o u t s i d e  a s  w e l l  a s  i n s i d e  an  urban 
renewal a r ea .  The Ci ty  could l e a s e  t h e  proper ty  back t o  t h e  owner, o r  t o  
some o t h e r  occupant,  f o r  whatever per iod  of t i m e  remained before  t h e  s t a r t  
of t h e  proposed r ebu i ld ing  program. O r  t h e  C i ty  might simply t ake  an op- 
t i o n  t o  buy. This  approach might be  p a r t i c u l a r l y  u s e f u l  i n  a  b lock ,  f o r  
example, i n  t h e  o l d e r  c i t y  designated f o r  r ebu i ld ing  t e n  yea r s  from now. 
I f  i t  were bought now by a  couple t h a t  might l i v e  i n  i t  20 o r  25 y e a r s ,  i t  
would be a  d i f f i c u l t  a c q u i s i t i o n  problem a t  t h e  time t h e  r ebu i ld ing  began. 
The Ci ty  might f o r e s t a l l  t h i s  problem by p ick ing  up t h e  house and e n t e r i n g  
i n t o  a  f i x e d  t enu re  l e a s e  wi th  t h e  new occupant. 

I' The committee was a l s o  i n t r i g u e d  wi th  t h e  p o s s i b i l i t y  of borrowing from 
t h e  o i l  i ndus t ry  t h e  p r i n c i p l e  of t h e  ' u n i t  ope ra t ion ' .  Under t h i s  ap- 
proach, t h e  f u l l  p a r c e l  is assembled, not  by fo rc ing  a  holdout  owner t o  
s e l l  h i s  proper ty  t o  t h e  p u b l i c  (which then would, r e s e l l  i t  t o  another  
p r i v a t e  p a r t y ) ,  bu t  simply by r e q u i r i n g  what t h e  o i l  i ndus t ry  c a l l s  an 
'unsigned i n t e r e s t '  t o  j o i n  t h e  major i ty  group, i n  r e t u r n  f o r  h i s  f a i r  
sha re  of t h e  r e t u r n  from t h e  p r o j e c t .  (This program i n  t h e  o i l  i ndus t ry  
has been more f u l l y  descr ibed  a t  another  po in t  i n  t h i s  s e c t i o n  of t h e  
r e p o r t . )  A l t e r n a t i v e l y ,  a  'cash take-out '  should be  permi t ted .  

I' One o t h e r  ' t o o l '  a v a i l a b l e  t o  t h e  p u b l i c  t o  encourage t h e  assembly of land 
has  t o  do wi th  t h e  va lua t ion  of proper ty  f o r  t a x  purposes.  Again: Assume 
t h e r e  a r e  i n  a  p a r t i c u l a r  a r e a  designated t o  be  a  planned u n i t  development 
s e v e r a l  p r o p e r t i e s  owned by landlords  f o r  specu la t ive  purposes which 
choose n o t  t o  s e l l  t o  t h e  p r i n c i p a l  developer  o r  t o  t h e  City.  It may be 
decided not  t o  move e i t h e r  t o  condemnation o r  t o  any kind of 'mandatory 
pool ing of i n t e r e s t ' .  But i t  might be f a i r  enough, neve r the l e s s ,  f o r  t h e  
p u b l i c  t o  assume t h a t  t h e  p r i c e  asked by t h e  owner should a l s o  be t h e  
v a l u a t i o n  on t h e  proper ty  used by t h e  a s se s so r  f o r  t h e  c a l c u l a t i o n  of 
f u t u r e  t axes .  This  could have the  e f f e c t  of discouraging p r i c e s  f o r  t h e  
l a s t  remaining p a r c e l s  s o  h igh  t h a t  they make i t  impossible  t o  assemble 
t h e  t r a c t  by negot ia t ion ."  

6 .  Can you e q l a i n  more ful ly  the role  of public-works projects i n  stimulating 
private development within the Metropolitan Center? 

The oppor tuni ty  f o r  land-value apprec i a t ion  has  been one of t h e  major a t t r a c -  
t i o n s  t o  development. And t h e  presence of a  s u b s t a n t i a l  element of land-value 
a t t r a c t i o n  has  been a  major f a c t o r  i n  t h e  supe r io r  appea l  of t h e  o u t e r  urban 
f r i n g e .  Land p r i c e s  a r e  low, t o  begin wi th .  Then p u b l i c  zoning, and p u b l i c  



s t r e e t s  and sewers--if they can be  secured--make t h e  proper ty  s a l a b l e  f o r  
development, a t  considerably h igher  p r i c e s .  

I n  t h e  core a r e a s ,  by c o n t r a s t ,  t h e  land  is a l r eady  high-priced--ref lect ing 
p a s t  development. Some new ' spark '  is  needed, t o  s e t  o f f  t h e  cyc le  of land- 
va lue  apprec i a t ion  and f u r t h e r  development. Frequent ly,  i n  t h e  core  a r e a s ,  
too ,  pub l i c  improvements a r e  used f o r  t h i s  purpose. 

I n  i ts  Investment Framework t h e  Metropol i tan Council proposes a  p r i o r i t y  on 
investment f o r  t h e  developed a reas .  But we cannot s e e  t h a t  even a  p r i o r i t y  
f o r  t h e  r ebu i ld ing  of an  e x i s t i n g  s t r e e t ,  o r  t h e  replacement of an e x i s t i n g  
sewer, provides t h a t  spa rk  of something new. 

A C i t i zens  League r e p o r t  i n  1974 suggested a  way i n  which t r a n s i t  development 
might be used t o  do t h i s .  Again, a  passage from t h a t  is  worth quot ing ,  a s  a  
f u l l e r  explana t ion  of one idea  we urge t h e  Metropolipan Council t o  cons ider ,  
a s  i t  puts  t oge the r  i t s  implementation program f o r  t h e  Metropol i tan Centers .  

I I T r a n s i t  improvements which would encourage s h o r t e r  t r i p s  have been t a lked  
about bu t  have n o t  received t h e  p r i o r i t y  which they deserve.  For example, 
t h e  MTC plan  inc ludes  support  f o r  i n t e r n a l  c i r c u l a t i o n  systems which would 
s e r v e  concent ra t ions  of housing, employment, shopping, and land uses  i n  
t h e  same genera l  l o c a t i o n  ( t h e  major d i v e r s i f i e d  c e n t e r s  throughout t h e  
reg ion) .  I n  e f f e c t ,  such i n t e r n a l  c i r c u l a t i o n  systems would be designed 
t o  provide s u p e r i o r  mobi l i ty  w i t h i n  a  f a i r l y  smal l  a r e a ,  meaning t h a t  s h o r t  
t r i p s  would be a ided  because i t  would become p a r t i c u l a r l y  easy t o  t ake  
s h o r t  t r i p s .  I n t e r n a l  c i r c u l a t i o n  systems can t ake  many forms. Their  , 

important c h a r a c t e r i s t i c  would be t h a t  they would make i t  easy t o  t ake  
s h o r t  t r i p s ,  say ,  up t o  a  mi le  o r  two. Such systems could be non-vehicular 
o r  veh icu la r .  That is,  an  enclosed walkway is  a n  i n t e r n a l  c i r c u l a t o r .  The 
v e h i c l e s  could be b i cyc le s ,  mini-buses o r  o t h e r  v e h i c l e s  which a r e  no t  
f i x e d  t o  t h e  guideway. O r  t h e  v e h i c l e s  could be  automated and f ixed  t o  a  
guideway, ope ra t ing  a s  an i n t e r n a l  c i r c u l a t o r .  

I I The c r e a t i o n  of i n t e r n a l  c i r c u l a t o r  systems which provide much b e t t e r  
mobi l i ty  w i t h i n  major d i v e r s i f i e d  c e n t e r s  w i l l  support  t h e  already-evident 
tendencies  f o r  more r e s i d e n t i a l  development i n  and near  such cen te r s .  
Again, i f  more housing l o c a t e s  he re ,  t h i s  w i l l  mean more s h o r t e r  t r i p s ,  
r a t h e r  than  longer  t r i p s . "  

I I From our  s tandpoin t  t h e  residential component is  abso lu t e ly  c r i t i c a l  t o  
t he  success  of t h e  major d i v e r s i f i e d  c e n t e r .  

I I The amount of higher-densi ty  cons t ruc t ion  which w i l l  be  b u i l t  i n  t h e  Twin 
C i t i e s  a r e a  is n o t  un l imi ted ,  a l though i t  is c l e a r  t h a t  i n  coming yea r s  a  
s i g n i f i c a n t  po r t ion  of new r e s i d e n t i a l  cons t ruc t ion  w i l l  b e  h igher  dens i ty .  
A 1973 law was designed t o  f u r t h e r  s t i m u l a t e  h igh- r i se  cons t ruc t ion  by pro- 
v id ing  f o r  a  lower t axab le  v a l u a t i o n  f o r  h igh- r i se  a s  a g a i n s t  garden-type 
apartments.  But t h e r e  is s t i l l  only s o  much of t h i s  kind of development t o  
go around. For example, a  r e c e n t  s tudy  a t  t he  Univers i ty  of Minnesota of 
d i f f e r e n t  land uses  i n  t h e  met ropol i tan  a r e a  under a  v a r i e t y  of assumptions 



indicated that the overall proportion of dwelling units built as high-rise 
would likely remain fairly constant, about 8% of all new dwelling units. 
This percentage remained constant even under an assumption that two-thirds 
of all new dwelling units would be multiple family. 

"Because only so much new high-rise construction will be built, the question 
of its Zocation becomes very important. We are saying such high-density 
development should be located mainly within those locations identified by 
the Metropolitan Council as major diversified centers. 

-"Already, there is evidence of strong interest in more high-density residen- 
tial development in and immediately adjacent to the downtowns of St. Paul 
and Minneapolis. Internal circulator systems will be needed there to serve 
the transportation needs of the thousands of anticipated residents." 

"From the standpoint of this report, however, we are viewing each internal 
circulator as being fully self-sufficient in its own right, whether auto- 
mated or non-automated, vehicular or non-vehicular. It does not need a 
connection with another system. Remember, we are urging the internal cir- 
culators to make it'easier to take short trips within centers. They are 
not being proposed to assist in movement between the centers. Some per- 
sons would argue, moreover, that a major diversified center's attractive- 
ness as a location for new development would be diminished by connecting 
it with a regional network because the center's particular advantage would 
be lost." 

7.  Why does any more study need t o  be given t o  the tax-increment financing ques- 
t ion? Hasn't that  been pretty weZZ examined, as a resuZt of aZZ the discussion 
i n  recent months? 

Certainly, there has recently come to be a fuller understanding of this device 
for financing redevelopment. The discussion has not, however, either in the 
political debate or in the studies being conducted--tended to focus on what we 
regard as the major issues. 

Attention has concentrated, that is, on the organizational and manageaent 
aspects of tax-increment financing. And there has been a tendency to debate 
the pros and cons of this method of financing without sufficiently challeng- 
ing the basic assumption that it is at the municipal level that the respon- 
sibility for financing redevelopment ought to rest. 

Our first concern has to do with the fiscal implications of tax-increment 
financing, which we think are broader than just the question of the proper 
level of city debt. Our concern is that, & effect, the tax increment is 
already spoken-for. - Increases in commercial/industrial valuations are pre- 
cisely what the city has long depended-on to carry a large enough share of 
the rising cost of general city services, to permit a reasonably stable 
level of local general property taxes to be maintained. If the tax incre- 
ment is, now, diverted to repay the costs of the new municipal redevelopment 
program, the impact of rising city operational costs must fall, instead, on 
the other property-tax base in the city. There are some important qualifi- 
cations to this point . . . but it is an important one, which we think has 
not been fully enough debated, as a result of the desire, politically, to 
represent that tax-increment financing as 'self-financing'. 



The c e n t r a l  need, i n  o t h e r  words, is t o  look no t  only a t  t h e  economic fea-  
s i b i l i t y  of t h e  redevelopment p r o j e c t s  bu t  a l s o  a t  t h e  f i n a n c i a l  v i a b i l i t y  
of t h e  c i t y ' s  ope ra t ing  budget,  and a t  i t s  a b i l i t y  t o  maintain even t h e  
p re sen t  l e v e l  of s e r v i c e s .  What l e v e l s  a r e  going t o  be  s e t ?  What, then ,  
would t h e  c o s t  requirements be? How do t h e s e  p r o j e c t ,  f i v e  yea r s  ahead? 
What w i l l  t h e  property- tax r a t e s  have t o  be? What w i l l  t h e  s t a t e  a i d  need 
t o  be? S t a t e  a i d  is p a r t i c u l a r l y  important:  Minnesota appears  t o  have i ts  
s t a t e  and l o c a l  governments more deeply involved w i t h  each o t h e r ,  f i nanc i -  
a l l y ,  than any o t h e r  s t a t e  i n  t h e  na t ion .  The r a t e  a t  which high l e v e l s  of 
proper ty  taxes  i n  t h e  o l d e r  c i t i e s  pass  through i n t o  h igher  a i d s ,  and there-  
f o r e  i n t o  non-property taxes  r a i s e d  by t h e  s t a t e ,  fundamentally j u s t i f i e s  
and r e q u i r e s  a much h igher  l e v e l  of s t a t e  l e g i s l a t i v e  understanding than  
p r e s e n t l y  e x i s t s  of t h e  f i n a n c i a l  po l i c i e s - - cap i t a l  and operating--being 
followed by t h e s e  c i t i e s .  

There is n o t ,  we concede, much precedent  f o r  t h e  planning of expenditures  
and t a x  revenues. Few e l e c t e d  o f f i c i a l s  have been known t o  a f f i r m ,  p u b l i c l y ,  
on any kind of long-term b a s i s ,  t h a t  t axes  a r e  l i k e l y  t o  r i s e .  The pub l i c  
is s o  we l l  aware, however, t h a t  t axes  do, inexorably,  r i s e  t h a t  i t  is 
doubt fu l  i f  c i t i z e n s  would be e i t h e r  s u r p r i s e d  o r  offended i f  t h e  govern- 
ment were t o  begin  planning f o r  t h i s  on a more o rde r ly  b a s i s .  

Our second major concern--once t h e  f i s c a l  imp l i ca t ions  of t h e  c u r r e n t  rede- 
velopment system a r e  known, has  t o  do w i t h  t h e  l e v e l  of government a t  which 
t h e  c o s t s  of redevelopment ought t o  be  f inanced.  We have no t  ourse lves  
thought through t h i s  d i f f i c u l t  i s s u e  i n  d e t a i l .  But we do know t h a t  t h i s  
began a s  a program of f e d e r a l  a i d  . . . and t h a t  i t  came t o  rest a t  t h e  
municipal l e v e l  no t  a s  a consequence of some c a r e f u l  de te rmina t ion  t h a t  
t h a t  is,  i n  f a c t ,  where t h e  r e s p o n s i b i l i t y  most app ropr i a t e ly  belongs,  bu t  
a s  a r e s u l t  of t h e  f a c t  t h a t  t h e  f e d e r a l  government simply 'go t  o u t '  and 
t h e  f a c t  t h a t  t h e  c i t y  then picked i t  up on t h e  assumption t h a t  nobody e l s e  
would. But t h e  s t a t e  is apparent ly  be ing  drawn i n ,  i n - d i r e c t l y .  And t h e  
Metropol i tan Council--in i t s  p o l i c i e s  f o r  t h e  development of t h e  o l d e r  
areas--has s a i d  t h e r e  is a r e g i o n a l  r e s p o n s i b i l i t y  (so f a r  unspec i f i ed ) .  
And t h e  chance remains t h a t ,  even i f  t h e  r e s p o n s i b i l i t y  is l e f t  w i th  t h e  
m u n i c i p a l i t i e s ,  i t  may prove--as a p r a c t i c a l  matter--an economic burden 
impossible  f o r  them t o  ca r ry .  

Our s t rong  conclusion is ,  a s  a r e s u l t ,  t h a t  the c o s t s  of re-bui lding,  which 
t h e  Twin Cities r eg ion  is now beginning t o  experience e a r l y  i n  its second 
century ,  i s  a major i s s u e ,  which must now be thought-through i n  t h e  most 
s e r i o u s  way, over t h e  next  s e v e r a l  y e a r s ,  i n  a broad process  t h a t  involves  
n o t  only t h e  munic ipa l i ty  b u t  a l s o  t h e  reg ion  and t h e  s t a t e  a s  we l l .  

The Metropol i tan Council is no t  t h e  only  p o s s i b l e  agency t o  take  p r i n c i p a l  
r e s p o n s i h i l i t y  f o r  t h i s  e f f o r t .  But, on balance,  i t  seems t o  us  t h e  b e s t .  
Its c e n t r a l  charge i s  t o  i d e n t i f y  and analyze major problems of t h e  r eg ion ,  
and t o  b r i n g  t o  t h e  L e g i s l a t u r e  well-considered proposa ls  f o r  a c t i o n .  

W e  recognize,  however, t h a t  t h e  Council has  had some t r o u b l e  wi th  i s s u e s  of 
p u b l i c  f i nance  i n  t h e  pas t .  It has  proved d i f f i c u l t  t o  draw t h e  members of 
t h e  Council a s  f u l l y  i n t o  t h e  i n t r i c a t e  i s s u e s  of l o c a l  p u b l i c  f i nance  a s  
they have been a b l e  t o  go i n t o ,  s ay ,  a i r p o r t s ,  o r  t r a n s p o r t a t i o n  o r  even t h e  
Development Framework i t s e l f .  Their  involvement w i l l  h e  c r i t i c a l ,  i f  t h e  
whole process  of thinking-through t h i s  problem is t o  work. 



-56- 

And--however well the Council works--the process as a whole will not succeed 
if it is confined to the Council alone. The issue of financing development 
and re-development must now move to the top of all the institutions that 
concern themselves in a continuing way with the public life of this metro- 
politan community. It is where this broad-based discussion of an issue 
has occurred that major progress on difficult issues has been made. 

Major Diversified Center 

8. Are you calling actually for the development, now, o f  such a center i n  the 
area east o f  St .  Paul? 

Development might or might not be ready to come, at an early date. We can 
not be sure. Certainly the pace of development activity has slowed in the 
region. Perhaps the expansion of population, even possibly jobs, has slowed. 
On the other hand, it does appear that some individual projects are real, and 
will move ahead: the 3M Company construction, for example, or the office 
facility for the St. Paul Companies. 

It is important, at least, to put together--at last--a proposal for a center . . . and for that entire sub-area. This could do'as much as anything to 
clarify whether the center will, or Should, go ahead, or not. 

In preparing the proposal and plan the Metropolitan Council might usefully 
review the work done for the Minnesota Experimental City project. That was 
envisioned, of course, as a free-standing city--some hundreds of miles from 
the Twin Cities area. Yet it contemplated a city of about 250,000 . . . 
roughly the same size as the trade area of a major diversified center. And, 
back in the early discussion of this 'experimental' approach to urban deve- 
lopment, some of the professional opinion held that this should be fashioned 
out of a major increment of the growth of the metropolitan area, rather than 
being a free-standing economic entity. The Council might also draw on the 
work done over the last three years by the Metro East organization, for a 
new pattern of land use and open space. 

- - - - .  - 
Housing 

9. I s  the idea you advance, for encouraging people t o  move out o f  the ir  house8 
so these can be made available for the new, younger families, real ly  a prac- 
t i ca l  one? I s n ' t  it i n  conf l ic t  with what we know about the working.of the 
housing market? 

We are well aware of the difficulties of such an approach--which have probably 
in some respects been made greater in recent years by changes in the Property- 
tax laws which represent inducements to persons to remain where they are. 

We are also aware, however, of the cost of constructing new single-family 
homes for all the young families being formed . . . and aware, at the same 
time, of the problems of maintaining the existing houses when occupied by 
older persons, who tend to lack the economic capability, the physical capa- 
bility and in some cases the motivation to keep up their property. It simply 
may be that ways will have to be found to stimulate the turnover of ownership 
in the housing stock, so the new and younger fanilies can move into these 
older houses rather than into mobile homes or apartments. 



The main p o i n t  is t h a t  no one has ,  s o  f a r ,  thought through c a r e f u l l y  what 
might need t o  be done, o r  what might be p o s s i b l e  . . . o r  how such a po l i cy  
might be c a r r i e d  ou t  i f  i t  were found t o  be d e s i r a b l e .  Ce r t a in ly  t h e  
Metropol i tan Council is q u i t e  candid t h a t  i t  has not  conducted such a 
po l i cy  ana lys i s .  

We do not  know what such an a n l y s i s  would, o r  should,  conclude. We do f e e l  
conf ident  t h a t  t h i s  is  a major i s s u e  i n  t h e  community's housing po l i cy ,  
which must be explored. 
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WORK OF THE COMMITTEE 

Assignment 

The C i t i z e n s  League has  had a long  i n t e r e s t  i n  t h e  problems of met ropol i tan  planning 
and development. I n  i ts  e a r l y  s t a g e s ,  t h i s  involved p r i n c i p a l l y  t h e  s t r u c t u r e  f o r  
r e g i o n a l  decision-making. One r e p o r t  i n  1965 reviewed problems wi th  t h e  s t r u c t u r e  
of t h e  then-exis t ing  Metropol i tan Planning Commission, and a second, i n  1967, pro- 
posed a new s t r u c t u r e  f o r  r e g i o n a l  planning and policy-making. Following l e g i s l a -  
t i v e  c r e a t i o n  of t h e  Metropol i tan Council i n  1967, t h e  League c rea t ed  a 'metropoli-  
t a n  development guide'  committee t o  address  t h e  s u b s t a n t i v e  i s s u e s  of land use and 
urban phys i ca l  development. The committee concluded, however, t h a t  t h e  community 
could n o t  address  t hese  i s s u e s  s u c c e s s f u l l y  u n t i l  i t  had a much s t r o n g e r  s t r u c t u r e  
f o r  implementing r eg iona l  dec is ions .  Severa l  yea r s  of work wi th  these  problems 
followed, and i t  was no t  u n t i l  1974 t h a t  t h e  League turned i ts  a t t e n t i o n  aga in  t o  
t h e  major ques t ion  of ' t h e  p lan '  i t s e l f .  

The p re sen t  committee was formed i n  t h e  f a l l  of 1974, when t h e  ~ e v e l o ~ m e n t  Frame- 
work p l a n  and s t r a t e g y  was under cons ide ra t ion  i n  t h e  Metropol i tan  Council. It 
met a t o t a l  of 31 t imes,  from December, 1974, u n t i l  January,  1976. I n  a d d i t i o n ,  
a subcommittee met dur ing  t h e  summer of 1975 on t e n  occasions.  

Its charge from t h e  Board of D i rec to r s  was: 

'I The committee w i l l  review t h e  evolving p o l i c i e s  and s t r a t e g i e s  of t h e  
Metropol i tan Council a s  emerging i n  i t s  Development Framework s tudy .  
This  review is t o  be undertaken a g a i n s t  t h e  background of s p e c i f i c  
l o c a t i o n s  w i t h i n  t h e  seven-county met ropol i tan  a r e a  where major deve- 
lopment ques t ions  a r e  emerging: (d) c e n t r a l  Minneapolis;  (b) t h e  y e t  
undeveloped a r e a  between S t .  Paul  and t h e  S t .  Croix River.' ' 

I n  t h e  e a r l y  s t a g e s  of i t s  work t h e  committee focused f a i r l y  heav i ly  on t h e  i s s u e s  
surrounding t h e  'met ropol i tan  urban s e r v i c e  a r e a '  concept ,  and t h e  program of plan- 
ning proposed t o  implement i t  . . . t he se  then  being uppermost i n  t h e  community 
and l e g i s l a t i v e  debate .  The l e g i s l a t i v e  s e s s i o n  of 1975 ended before  t h e  committee 
made i t s  r e p o r t ,  and wi th  t h e s e  planning i s s u e s  unresolved. During t h e  summer of 
1975 a growing amount of controversy developed around t h e  municipal programs of re-  
development, p a r t i c u l a r l y  i n  Minneapolis. This  was d i r e c t l y  r e l a t e d  t o  t h e  charge 
t o  t h e  committee, and requi red  some i n t e n s i v e  f u r t h e r  study--even a t  t h e  c o s t  of a 
s i g n i f i c a n t  ex tens ion  of t h e  t ime requi red  f o r  t h e  committee t o  complete i t s  work. 

I n  i t s  d e l i b e r a t i o n s ,  t h e  committee drew on t h e  conclusions and proposa ls  of a num- 
b e r  of o t h e r  C i t i z e n s  League r e p o r t s ,  i s sued  dur ing  t h e  per iod  1968 t o  1974. Among 
them are:  Growth Without Sprawl; Building Confidence i n  Older Neighborhoods; B e t t e r  
Use of Land and Housing; and T r a n s i t :  Redi rec t  P r i o r i t i e s  Toward a Small-Vehicle 
System and Shor t e r  Tr ips .  



Membership 

A t o t a l  of 45 members p a r t i c i p a t e d  a c t i v e l y  i n  t h e  work of t h e  committee through 
d e l i b e r a t i o n s  on conclusions and recommendations. It was cha i red  by Greer E. 
Lockhart,  an  a t to rney .  He was chairman of t h e  League's Met ropol i tan  Development 
Guide Cormnittee, 1967-68. The members included:  

Donald D. Anderson 
Dan Biersdorf  
Marvin Bunnell  
P i e r c e  Bu t l e r  
Sandra Campion 
Roger Conhaim 
Hendrik DeJong 
Ann Duff 
Ray F r e l l s e n  
Kathy Gi lder  
Anton Hanson 
Ray H a r r i s  
Jean  Heilman 
P e t e r  Hendrixson 
Arlene H i l l s  

John Hoeschler 
Richard Lewis Johnson 
Robbin S. Johnson 
William C. Johnson 
Larry Laukka 
James Mart ineau  
P a t r i c k  Meagher 
Edward Moersfelder 
J. Dudley Moylan 
Thomas Mulcahy 
Martha Norton 
William Payne 
El izabe th  Power 
T. Michael Power 
Hilda Pridgeon 

P h i l i p  Raup 
Thomas Reiersgord 
Henr i e t t a  Schoe l l e r  
Gerald Simonson 
Irma S l e t t e n  
C.  M. Slocum 
Jack  Takemoto 
P res ton  Townley 
C.  Dave Urbanski 
Robert Van Hoef 
James Werntz 
Kei th  Wietecki 
Ceci l  Young 
Kay Zander 

The committee was a s s i s t e d  u n t i l  September, 1975, by Glen Skovholt of t h e  League's 
r e sea rch  s t a f f .  A f t e r  h i s  r e s i g n a t i o n ,  it was a s s i s t e d  by Ted Kolderie .  Jean 
Bosch provided s e c r e t a r i a l  support  throughout.  

Committee Resources 

The committee was provided wi th  t h e  b a s i c  documents emerging from t h e  Metropol i tan 
Counci l ' s  Development Framework planning,  and wi th  r e l a t e d  m a t e r i a l s  i l l u s t r a t i n g  
t h e  debate  over i t - - e spec i a l ly ,  w i th in  t h e  housing indus t ry  and t h e  community of 
l o c a l  government o f f i c i a l s .  I n  a d d i t i o n ,  i t  reviewed m a t e r i a l s  from the  growth- 
c o n t r o l  e f f o r t  i n  o t h e r  met ropol i tan  a reas .  

The p r i n c i p a l  resource ,  however, was t h e  testimony of p u b l i c  o f f i c i a l s  and p r i v a t e  
c i t i z e n s  involved wi th  t h e  r e g i o n a l  development planning i n  t h e  Twin C i t i e s  a r ea .  
Members and s t a f f  of t h e  Metropol i tan Council were p a r t i c u l a r l y  h e l p f u l ,  w i th  d a t a  
and wi th  explana t ions  of t h e  planning a n a l y s i s  be ing  used. 

Those who met w i th  t h e  committee included:  

Ne i l  Gustafson, then  a s s o c i a t e  d i r e c t o r ,  Upper Midwest Council .  
James L. Hetland, Jr . ,  v i c e  p re s iden t  f o r  urban development, F i r s t  Nat iona l  

Bank of Minneapolis. 
O l l i e  Byrum, d i r e c t o r  of comprehensive planning,  Metropol i tan Council .  
Bob Davis, Met ropol i tan  Council  s t a f f .  
Michael Munson, Metropol i tan Council  s t a f f .  
William A. Schwab, Washington County Planning Coordinator.  
G. Stevens Bernard, p r e s i d e n t  of Metro Eas t ;  and c i t y  manager, White Bear Lake. 
Sandy Dean, Metropol i tan Council s t a f f .  
Ray Antrim, Minnesota Mutual Insurance Company. 



George Hite, Dayton Hudson Properties. 
John Rudquist , 3M Company. 
Armin Buetow, Roseville State Bank. 
Maynard Eder, Mayor of Lake Elmo. 
Richard R. Miller, Minneapolis Alderman. 
Thomas A. Thompson, Minneapolis City Coordinator. 
James Harrington, then executive director, Minneapolis Housing and 

Redevelopment Authority. 
Charles Krusell, executive vice president, Greater Minneapolis Chamber of Commerce. 
Donald Jacobson, Cedar-Riverside Associates, Inc. 
Robert Juba, BNL Development Corporation. 
Robert Hovelson, president, IDS Properties. 
Robert Purcell, director, Loring Park Development District. 
Larry Laukka, FranklinIHall housing project coordinator. 
Bruce Thomson, Pemtom, Inc. 
Clyde Allen, president of Association of Metropolitan Municipalities, and 

then Bloomington Councilman. 
Tim Fleetham, Metropolitan Council staff. 
Peggy Reichert, Metropolitan Council staff. 
Gene Knaff, Metropolitan Council staff. 
Bob Mazanec, Metropolitan Council staff. 
Michael Gleeson, University of Minnesota School of Public Affairs. 
Robert Einsweiler, Twin Cities area planner. 
Philip M. Raup, University of Minnesota Professor of Agricultural Economics. 
Dick Nowlin, Metropolitan Council staff counsel. 
Robert L. Hoffman, Metropolitan Council member. 
John Kari, Metropolitan Council planning staff. 
Roland Cornstock, Northern States Power Co. and member of Commission on 

Minnesota's Future. 
A. C. Godward, former Minneapolis planning engineer. 

Committee Action 

The report was adopted January 13, 1976, after final votes on proposed amendments. 
A report dissenting from Recommendation ill on the metropolitan/municipal planning 
program was offered by a committee member, Tom Mulcahy, and signed by two other 
members of the committee. A copy of their report is available at the Citizens 
League office. 





APPENDIX 

G l o s s a r y  of T e r m s  

This report, the Development Framework, and the general community discussion 
all use various terms to refer to the different parts of the Twin Cities area . . . 
which have built-up in the past, which are developing today, or which should (or 
should not) develop next year or 10 or 20 years from now. 

This glossary attempts to define the terms that are in use, and to relate 
them to each other. 

On page ii there is a map, taken from the Development Framework, which indi- 
cates the location both of the governmental/political definitions and of the plan- 
ning/policy definitions, within the Twin Cities area. 

1) - SMSA (standard Met ropo l i tan  S t a t i s t i c a l  Area). Ac tua l l y ,  a  d e f i n i t i o n  by 
the U. S. Bureau of  the  Census. The l a rges t  d e f i n i s t i o n  o f  the Twin C i t i e s  
region. Includes now ( a f t e r  1970) ten count ies,  i nc lud ing  one from Wisconsin. 

2) Met ropo l i tan  Planning Area. Used i n  s t a t e  law, t o  de f i ne  the region of Metro- 
p o l i t a n  Council j u r i s d i c t i o n .  The seven-county region. The same i n  usage as 
'Twin C i t i e s  Met ropo l i tan  Area.' 

3) Twin C i t i e s  region. We've t r i e d  t o  keep t h i s  t o  r e l a t e  more toward the phys ica l ,  
r a the r  than the l ega l ,  d e f i n i t i o n  of the  Twin C i t i e s  area. Put another way: 
The 'urbanized'  p o r t i o n  of  the  me t ropo l i t an  area. ( ~ d m i t t e d l y :  no t  a c l e a r  o r  
widely-used d i s t i n c t i o n . )  

4) Metropol i tan  Urban Service Area (MUSA) . I n  the Development Framework, t h a t  p a r t  
o f  the met ropo l i tan  area t h a t  i s  urbanized and scheduled f o r  u rban iza t ion ,  t o  

5) The ' p o l  i c y  areas. The conceptual and geographic subd iv is ions  o f  the MUSA: 

a) The Met ropo l i tan  Centers. The c e n t r a l  business d i s t r i c t s  o f  Minneapolis and 
S t .  Paul, p lus  the surrounding i n s t i t u t i o n a l  and h igher -dens i ty  r e s i d e n t i a l  
areas. 

b The F u l l  y-Devel oped Areas. The o lde r ,  bui  1 t -up p o r t  ions o f  Minneapol i s  and 
S t .  Paul, and the  f i r s t - r i n g  suburbs. 

c) The Area o f  Ac t i ve  Urbanizat ion.  The land w i t h i n  the  MUSA l i n e  less than 
half-developed, where new r e s i d e n t i a l ,  commercial and o ther  cons t ruc t i on  i s  
s t i l l  under way. 

d) The Free-Standing. The 01 der communities (once farm t rade 
centers)  i n  the  r u r a l  area, designated as the  base f o r  a d d i t i o n a l  growth 
and development ou ts ide  the MUSA l i n e .  

(over) 



e) The Rural Area. Not t o  be served by urban f a c i  1 i t i e s ,  t o  1995. Contains 
w i t h i n  i t  ' a g r i c u l t u r a l  p reserva t ion  areas. '  

6) The 'sub-region '  o r  'sub-area.' I n  o the r  metropol i t a n  p lann ing  . . . s p e c i f i c -  
a l l y ,  f o r  t r a n s p o r t a t i o n  and f o r  investment p o l i c y  . . . these terms are  appear- 
ing, which f u r t h e r  subdiv ide c e r t a i n  o f  the  p o l i c y  areas. For example, the  
Area o f  Ac t i ve  Urbanizat ion would conta in  a number o f  sub-regions. So would the  
Fully-Developed Area. 

7) The ' cen te rs '  w i t h i n  the sub-regions. Roughly speaking, each def ined sub-region 
has, o r  i s  planned t o  have, a concentrat ion o f  r e t a i l ,  o f f i c e ,  i n s t i t u t i o n a l  
and h igh-densi ty  r e s i d e n t i a l  a t  i t s  center .  For the  sub-region roughly co te r -  
minous w i t h  Minneapol is and fo r  t he  sub-region roughly coterminous w i t h  S t .  Paul, 
these are Met ropo l i tan  Centers (which o f  course a re  b i g  enough t o  be a ' p o l i c y  
area '  i n  t h e i r  own r i g h t ) .  For the  sub-regions i n  the  Area o f  Ac t i ve  Urbaniza- 
t i o n ,  these are the  'major d i v e r s i f i e d  centers, '  which conta in  roughly the  same 
major elements as do the  Met ropo l i tan  Centers, but  on no t  q u i t e  so l a rge  a scale. 
These are  a l s o  known occas iona l ly ,  more g e n e r i c a l l y ,  as ' a c t i v i t y  centers . '  

Other typo log ies  a re  poss ib le .  

John Borchert ,  an urban geographer, uses t h i s  one: 

1 ) The zone o f  redeve 1 opmen t 

2) The zone o f  t r a d i t i o n a l  maintenance 

3) The zone o f  new development 

4) The r u r a l  area 

P o l i t i c a l  o f f i c i a l s ,  and common usage, tends toward t h i s  one: 

1 ) The downtowns ( and the  ' r e s i d e n t i a l  neighborhoods ' )  

2) The c e n t r a l  c i t i e s  (o r  ' core  c i t i e s '  o r  j u s t  ' c i t i e s ' )  

3) The suburbs ( f i r s t  r i n g ,  o r  ' b e l t  l i n e ' ;  second r i n g ,  etc . )  
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APPENDIX 

The Distribution of New Development Activity 

I n  t h i s  r epor t  we have followed the  Council 's  d i s t i n c t i o n  between two major 
' po l i cy  a reas '  within t h e  MUSA l i n e :  t h e  Area o f  Planned Urbanization and t h e  Fully 
Developed Area (which includes t h e  Metropolitan Centers) .  

The c h a r t s  t h a t  follow show the  d iv i s ion  of new const ruct ion  a c t i v i t y  between 
these  two pol icy  a reas ,  over time, f o r  f i v e  ca tegor ies  of  buildings;  1) one and two 
family homes ( including mobile homes), 2 )  apartment houses, 3) i n d u s t r i a l  bui ld ings ,  
4 )  o f f i c e s ,  banks and profess ional  bui ld ings ,  and 5) s t o r e s  and o t h e r  mercanti le  build-  
ings.  I n  t h e  case of  r e s i d e n t i a l  bui ld ings  we have shown the  number of  u n i t s  f o r  which 
permits  were issued,  r a t h e r  than the  number of  permits.  The da ta  was supplied by t h e  
Federal Reserve Bank. 

Following the  Metropolitan Council d e f i n i t i o n ,  the  munic ipal i t ies  a r e  divided 
a s  follows: 

Fully Developed Area 

Brooklyn Center 
Columbia Heights 
Crys ta l  
Edina 
Falcon Heights 
Hopkins 

Area o f  Planned Urbanization 

Apple Valley 
Arden H i l l s  
Blaine 
Bloomington 
Brooklyn Park 
Burnsvil le  
C i rc le  Pines 
Coon Rapids 
Cottage Grove 
Deephaven 
Delwood 
Eagan Township 
Eden P r a i r i e  
Excelsior  
Fr id ley  
Golden Valley 
Inver Grove 

Lake Elmo 
Lexington 
L i t t l e  Canada 
Long Lake 
Mahtomedi 
Maple Grove 
Maplewood 
Medicine Lake 
Mendota Heights 
Minne tonka 
Minnetonka Beach 
Mounds View 
New Brighton 
New Hope 
Newport 
North Oaks 
North S t .  Paul 

Minneapolis 
Richf i e l d  
Robbinsdale 
S t .  Anthony 
S t .  Louis Park 
S t .  Paul 

Oakdale 
Orono 
Plymouth 
Roseville 
S t .  Paul Park 
Savage 
Shoreview 
Spring Lake Park 
Tonka Bay 
VadnaisHeights  
Wayzata 
West S t .  Paul 
White Bear Lake 
White Bear Township 
Woodbury 
Woodland 



B u i l d i n g  P e r m i t s :  Number o f  U n i t s  f o r  Which P e r m i t s  Were I s s u e d  
and V a l u a t i o n  o f  P e r m i t s  f o r  
1 & 2  Family  Homes; 

F u l l y  Developed Area & A r e a  o f  Planned U r b a n i z a t i o n ,  
as P e r c e n t a g e s  o f  t h e  T o t a l ,  1965-1974 
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Produced by the  Ci t i zens  League wi th  information supplied 
by the  Federal Reserve Bank. 
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Building Permits: Number & Valuation of Permits for 
Industrial Buildings; 

Fully Developed Area & Area of Planned Urbaniza 3rd lon, 
as Percentages of the ~otal . '"' 1964-1975 
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Fully Developed Area & Area of Planned Urbanization 
as Percentages of the Total. 
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Building Permits: Number & Valuation of Permits for 
Stores & Other Mercantile Buildings; 

Fully Developed Area & Area of Planned Urbanization, 
as Percentages of the Total. 1965-1974 
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THE CITY OF MINNEAPOLIS 

Minneapol is '  Assessed Value Compared With 
P rope r ty  Tax Rece ip ts  and S t a t e  Aid: P rope r ty  Tax Rate:  1965-1975. 
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Dissen t i ng  Views o f  Thomas R. Mulcahy 
Wi th  Respect t o  Recommendation 1 o f  

The Report o f  the Land Use Committee 

Strong c o n v i c t i o n  compels me t o  express my d i s s e n t  from the  f i r s t  
Recommendation o f  t he  Committee r e p o r t .  I a l s o  seek t h e  concurrence o f  
o t h e r  Committee members who share my views. 

I oppose Recommendations 1 (a) and (b) which ask the S ta te  L e g i s l a t a r 2  
t o  enact  a mandatory p lann ing  b i l l  t o  compel met ropo l i tan -w ide  adherence t o  t be  
Development Framework p o l i c i e s  o f  t he  M e t r o p o l i t a n  Counci l .  

My disagreement w i t h  Recommendation 1 o f  t he  r e p o r t  i s  based on my 
v iew t h a t  i t s  e f f e c t  would be t o  i nves t  t he  M e t r o p o l i t a n  Council w i t h  coe rc i ve  
power over t he  land use dec i s i ons  o f  every  subord ina te  goljernmental u n i t  i n  t he  
seven-county area. The Committee r e p o r t  (pagq 51, paragraph 2 )  descr ibes t he  
proposa 1 : 

To ensure con fo rm i t y  w i t h  m e t r o p o l i t a n  sygtems p lans,  
t he  Counci l  may r e q u i r e  t he  m o d i f i c a t i o n  o f  any p ro -  
gram o r  p a r t  t he reo f  which may have a s u b s t a n t i a l  
impact on o r  con ta in  a s u b s t a n t i a l  depar tu re  from 
metropol  i t a n  systems p lans.  (emphasis added) 

1 am opposed t o  such a g r a n t  o f  power. The Committee r e p o r t  charac- 
t e r i z e s  t he  l e g i s l a t i o n  as "cooperat ive"  p lanning.  The r e p o r t  speaks -- as does 
t h e  Development Framework i t s e l f  -- o f  " implementing" p o l i c i e s  and "gu id ing"  
development. Gent le  words? Not r e a l l y .  Such v e l v e t  euphemisms c l o t h e  an i r o n  
f i s t  o f  mandatory (not  cooperat ive)  powers t o  ensure con fo rm i t y  ( implementat ion )  
w i t h  M e t r o p o l i t a n  Counci l  systems p lans.  To complete t he  semantic cover up ' 

t he  Counci l  mandates a r e  c a l l e d  "guides." 
I 

L e t  everyone understand what i s  invo lved  i n  t h i s  disagreement. I t  i s ,  
s imply ,  whether t he re  s h a l l  be a massive t r a n s f e r  of  power from the  l o c a l  govern- 
mental l e v e l  t o  a mu l t i - coun ty ,  appointed body. No wonder some l o c a l  u n i t s  o f  
government have ob jected.  ( I  am aware o f  one such o b j e c t  i on  -- because t he  Mayor 
l i v e s  across t he  s t r e e t .  A copy i s  a t tached  f o r  re fe rence  and f o r  some appre- 
c i a t i o n  o f  t he  i n t e n s i t y  o f  f e e l i n g  t h a t  e x i s t s  on t h i s  proposal .  I had no p a r t  
i n  i t s  p repara t ion . )  

"Sprawl" has been condemned by t he  Committee r e p o r t  as an economic, 
s o c i a l  and p o l i t i c a l  e v i l .  The case i s  a l l eged  t o  have been made i n  a 1971 

, C i t i z e n s  League r e p o r t ,  "Growth Wi thout  Sprawl." However, our  Committee has 
observed t h a t  many changes have taken p lace  i n  the  i n te r ven ing  f i v e  years. We 
have seen new t rends ( r i s i n g  energy cos ts  f o r  one) t h a t  could,  i f  they develop 
f u r t h e r ,  make past  recommendations and p r o j e c t i o n s  very  quest ionable.  



A f u r t h e r  quest ion,  i n d i s p u t a b l y  r e l evan t ,  i s  whether, on t h e  record,  
t h e  M e t r o p o l i t a n  Counci l  has proved i t s e l f  an e f f i c i e n t  p lanner  o f  t he  t h i ngs  
i t  has a l r eady  undertaken t o  do. The r e p o r t  takes a  m i l d e r  tone i n  c r i t i c a l  
e v a l u a t i o n  o f  t he  Counc i l ' s  performance than our  d i s c u s s i o n s ~ w o u l d  have lead 
me t o  expect.  The s t r onges t  language i s  found i n  Conclusion 4, page 10, where 
t he  words " c r i t i c a l l y  d e f i c i e n t "  a r e  employed t o  desc r i be  t he  Counc i l ' s  a t t e n -  
t i o n  t o  t he  M e t r o p o l i t a n  cen te r  area. Does t he  Counc i l ' s  p lann ing  record  
j u s t i f y  t he  proponents '  conf idence i n  i t s  c a p a b i l i t y  t o  execute a  s i g n i f i c a n t  
g ran t  o f  a d d i t i o n a l  power? . 

I n  t he  absence o f  compel l ing circumstances we should no t  f o r c e  t he  
decis ion-making process t o  h i ghe r  and h ighe r  l e v e l s .  The Me t ropo l i t an  Counci l  
p r e s e n t l y  has adequate rev iew a u t h o r i t y  over  subs id i a r y  government l e v e l s  w i t h  
respect  t o  t h e i r  land use p lans.  The present  m e t r o p o l i t a n  government system 
i s  q u i t e  unique; i t  should be g iven  t ime t o  work b e f o r e  i t  i s ' acco rded  unprec- 
edented powers over  t h e  1  i ves  o f  more than h a l f  t he  c i t i z e n s  o f  the  S ta te .  

Recommendation 1  (c)  a r i s e s  o u t  o f  t h e  Committee's u n c e r t a i n t y  w i t h  
t he  e f f e c t  on land  p r i c e s  i f  t he  supply  o f  land  a v a i l a b l e  f o r  development i s  
r e s t r i c t e d .  One would expect land p r i c e s  t o  r i s e .  The t r a d e - o f f  i n  savings 
i s  supposed t o  be a  h a l t  i n  t he  uneconomic ex tens ion  o f  p u b l i c  se rv i ces  t o  serve 
"sprawl" development. The p resen ta t i ons  on these issues were i n  i r r e c o n c i l a b l e  
c o n f l i c t .  We should r e p o r t  t h a t  t h i s  i ssue  i s  a t  a  s ta lemate and t h a t  a  b road ly  
based, b e l i e v a b l e  c o s t / b e n e f i t  a n a l y s i s  o f  t h e  p o l i c y  o f  r e s t r i c t i n g  land  supply  
i s  e s s e n t i a l  t o  an informed p u b l i c  d e c i s i o n  on t he  p o l i c y .  

I n  my view, t he  Committee's suggest ion t h a t  t he  Me t ropo l i t an  Counci l  
prepare an'annual r e p o r t  on t he  e f f e c t  o f  t h e i r  own p o l i c i e s  on land  p r i c e s  i s  
l i k e  ask ing a  s tudent  t o  w r i t e  h i s  own r e p o r t  card.  The ana l ys i s  o f  t he  e f f e c t  
o f  t he  r e s t r i c t i v e  p o l i c y  on land p r i c e s  should precede the  implementat ion o f  
such a  c o n t r o v e r s i a l  p o l i c y .  The metropol i - tan-wide consequences o f  an erroneous 
dec i s i on  a r e  massive. Such an e r r o r  would n o t  be cured, o r  even h i g h l i g h t e d ,  
by an annual r e p o r t  f rom the  M e t r o p o l i t a n  Counci l .  

Recommendat i on  1  (e) 'simpl con f  i rms t h e  scenar io  sketched above which 
p r e d i c t e d  t h a t  t he  nex t  demand would be f o r  c o n t r o l  i n  t he  "super sprawl" areas 
o u t s i d e  t he  seven-county m e t r o p o l i t a n  p lann ing  d i s t r i c t  so t h a t  t he  f r e e  s p i r i t s  
among us would no t  be a b l e  t o  jump the  fences s e t  up by t h e  Me t ropo l i t an  Counci l .  
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