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INTRODUCTION

The Conference on Urban Economics was held August 24 and 25, 1964,
at The RAND Corporation in Santa Monica. This conclave, which brought
together public officials and members of the research community, had
three major objectives: stimulation of scholarly interest in urban
problem areas, evaluation of the potentialities for application of past
and current research findings to policy questions, and exploration of the
demand for research which might be generated by impending public
decisions in this field.

RAND's interest in urban economics is long-standing and continuing.
Our work in urban transportation and related research areas -- initially

financed by a Ford Foundation grant and subsequently sponsored by RAND

alants
W

itself -- is drawing to a close. Thus a fourth objective of the con-
ference was to serve as a culmination of this phase of our efforts.
Among the invited participants at the conference were federal and
local officials, university economists, social scientists and planning
specialists, foundation representatives and members of the RAND profes-
sional staff. The vigorous and fruitful interchange which ensued was
assured by the wide backgrounds and effective preparation of the

participants.

*
Any views expressed in this paper are those of the authors. They

should not be interpreted as reflecting the views of The RAND Corporation
or the official opinion or policy of any of its governmental or private
research sponsors. Neither do presentations by non-RAND authors necessarily
represent the views of the respective institutions with which they are
affiliated. Papers are reproduced by The RAND Corporation as a

courtesy to members of its staff.

*%
A bibliography of RAND research in the field is available
upon written request.



The Conference was organized into four panels, each of which comprised
a half day of presentation and discussion. The general format of each
panel comprehended thirty-minute presentations by two invited authors,
followed by brief comments by panel discussants who had read the papers
beforehand, and then open discussion sessions among the panelists and
other conference attendees.

The first day's topics were race relations and poverty, two intri-
cately connected problem areas on the urban scene. The opening session
of the second day dealt with a functional aspect of the urban economy --
transportation. The final panel explored the ways in which a coordinated
set of public policy tools, applied to attacking urban problems and

improving urban functions, might help in shaping a better metropolis.



CONFERENCE AGENDA

Monday, August 24

Welcome and Introduction. Charles J. Zwick, Research Council,
RAND.

Panel I: Race Relations in the Metropolis. Chairman,
C. J. Zwick.

"Economic Discrimination and Unemployment," Harry J. Gilman,
Center for Naval Analysis.

"The Economics of Housing Segregation," Anthony H. Pascal, RAND.

Discussion. Anthony Downs, Real Estate Research Corporation
and RAND.

John Kain, U. S. Air Force Academy.

John P. Lyons, Los Angeles County Commission
on Human Relations.

Roland McKean, RAND.

Panel II: Poverty in an Urban Setting. Chairman, A. H. Pascal.

""A Research Program for the Study of Urban Poverty,' Herman
Miller, Bureau of the Census and Institute of Government
and Public Affairs, UCLA.

"Community Efforts to Recover from Chronic Unemployment,"
John H. Nixon, Committee for Ecomnomic Development.

Discussion. Andrew F. Brimmer, Department of Commerce.
Michael Harrington, League for Industrial Democracy.
Edward Kalachek, Washington University.

Harold Watts, Universtty of Wisconsin.

Tuesday, August 25

Panel III: Urban Transportation. Chairman, C. J. Zwick.

"Some Findings of Urban Transportation Systems Research, "

John Meyer/Martin Wohl, Harvard University and RAND



"Urban Transportation Technology," George Hoffman, RAND.

Discussion. A. J. Goldenthal, Ford Motor Company.

Ira S. Lowry, RAND Corporation and Institute of
Government and Public Affairs, UCLA.

Robert A. Nelson, Department of Commerce.

Panel IV: Shaping the Metropolis. Chairman, A. H. Pascal.

"Intergovernmental Relations in Urban Planning,'" Benjamin Chinitz,
University of Pittsburgh.

"Public Policy for Urban Development: Intent and Effects,"
E. F. R. Hearle, RAND.

Discussion. Fred O'R. Hayes, Urban Renewal Administration.

Werner Hirsch, Institute of Government and Public
Affairs, UCLA.

Julius Margolis, Stanford University.

Jerome Rothenberg, Northwestern University.

Closing Remarks. A. H. Pascal.

John H. Niedercorn, Conference Rapporteur.
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INTRODUCTORY

Charles J. Zwick of the RAND Research Council opened the conference
by giving a brief summary of RAND's work in the field of urban trans-
portation and urban economics, which was financed by Ford Foundation and
RAND research funds. He stated that the purpose of the conference was
to sum up RAND's accomplishments in these fields and to suggest topics
for further research in regional and urban economics. Such research is
taking on increased importance at the present time as large Federal
anti-poverty, area redevelopment, civil rights, and urban mass transit

programs get underway.

RACE RELATIONS IN THE METROPOLIS

Economic Discrimination and Unemployment

Harry J. Gilman led off with a paper titled "Economic Discrimination
and Unemployment." Given the fact that the percentage of Negroes un-
employed tends to be significantly higher than for whites, Gilman tried
to ascertain what proportion of the difference can be accounted for by
factors such as the occupational, educational, age, industrial, and
regional differences between whites and Negroes, and what proportion
must be attributed to racial discrimination. Differences in unemployment
levels tend to be small for unskilled and semi-skilled workers, but are
larger for skilled and white-collar groups.

Using multiplie regression analyses, the author demonstrated that
roughly 50% of the difference in unemployment rates between whites and
non-whites can be explained by factors other than skin color. Surprisingly
enough, differences in unemployment rates tend to be smaller in the South
than in the rest of the country, which is exactly the reverse of the common

expectation. To account for this the author hypothesized that when wages are



flexible a desire to discriminate manifests itself in wage differentials --
higher wages for whites than for non-whites of the same capacity -- and
lower prices for commodities produced with non-white labor. On the other
hand, if labor union contracts, minimum wage laws, and other government
legislation enforce equal wages regardless of race, discrimination tends
to force non-whites into the non-unionized, non-regulated and otherwise
less desirable occupations. In addition, the existence of prejudicial
attitudes on the part of whites, coupled with their (publicly enforced)
inability to pay Negroes lower wages, results in preferential hiring of
whites. Since wages tend to be more flexible in the South this may
explain why the unemployment differentials between whites and non-whites
are lower there than in the North and West. )

In his summary the author pointed out that although perhaps 50% of
the unemployment differential can be attributed to factors other than
racial discrimination by employers and unions, the existing differences
in education, skill and occupation are also largely the result of unequal

opportunity.

The Economics of Housing Segregation

Anthony Pascal followed with his paper, 'The Economics of Housing

Segregation.'" Using 1950 data from Detriot and 1960 data from Chicago, the
author attempted to test the hypotheses that the observed residential racial
segregation in these cities is explained by differences between white

and non-white (of whom more than 95% are Negro) households in such charac-
teristics as income, family size/composition, and job location. He first

calculated an index of segregation defined as the proportion of the city's



non-white population living in ghettos minus the proportion of its white
population living in the same ghettos, where ghettos are defined to
include all subareas of the city in which the proportion of non-white
residents significantly exceeded the city wide proportion. The following
indexes of segregation were obtained: Detroit, .614 and Chicago, .803.

The author then constructed an econometric model, using cross-
section data, to predict the ratio of non-white to total population over
the various sub-areas of each city. It was found that the three most
important sub-areal variables -- rent level, structure type, and access
to non-white employment opportunities -- linked, in turn, to household
socio-economic characteristics, explain only about 46% of the variation
in the dependent variable for Chicago and only 337 for Detroit. Consequently,
other factors appear to account for at least half of the observed pattern
of segregation. The two most important factors are probably voluntary
self-segregation and segregation imposed, by various methods, on the
minority group by the dominant population.

Correcting the indexes of segregation to remove the influence of socio-
economic factors, the author obtained values of .533 and .709 for Detroit
and Chicago respectively. He also calculated indices of segregation for
Chicago white southern migrants and Chicago Italian-American households.
The resulting measures are .274 and .165 respectively. If these two
numbers can be assumed to represent levels of voluntary segregation to
maintain group cohesion and economize on shared institutions, it is clear
that the much higher figures for Negroes indicate a large amount of in-

voluntary segregation.
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Discussion

Anthony Downs was the first discussant. He argued that preference
for living near one's own kind is not prejudice. Social segregation
is natural and should not be condemned, although race is an illegitimate
ground for segregation. Downs felt that Pascal's measures of socio-
economic factors are much too narrow. He should have investigated the
socio-economic variables which make whites flee when Negroes enter a
previously all white area. Cultural differences, especially differences
in quality of school systems are extremely important here. The discus-
sant recommended spending more money on schools and nursery schools in
Negro areas in order to change Negro cultural values and build up a
positive attitude toward education among these people, rather than trying
to force mass integration now. Members of minority groups who have
attained upper and middle class job status should be allowed to live in
white areas. More suburban jobs should be opened to Negroes. The race
problem cannot be solved overnight: a long run program of perhaps
50 years duration will be necessary before it can be eliminated as a
major issue in American society.

John Kain criticized Gilman for making occupation synonymous with
skill, that is, for defining skill level as occupation level. Negroes
may be forced to take poorer jobs than their skills justify. Employment
discrimination in the South may manifest itself largely in this way. In
other words, Negroes are hired there mainly for inferior jobs. Kain
described some of his own research which showed that a considerable
amount of employment segregation can be explained by residential segregation.
For example, in Negro residential areas most clerks are Negroes even

though the store-owners are likely to be white. Thus, Pascal's variable
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measuring access to non-white jobs is not truly exogenous, (independent
of residential locations) and consequently Pascal underestimates the
importance of prejudice as a cause of residential segregation.

John Lyons made a number of diverse comments. He stated that
educational attaimment cannot be measured by years of schooling, especially
for Negroes educated in the South, because Negro schools there are usually
quite poor. He substantiated Gilman's finding that discrimination seems
to hit minority group craftsmen harder than either unskilled laborers
or professionals. Some of this can be attributed to discrimination by
labor unions. Los Angeles differs from the other large American cities
in that its ghettos are not so dense as elsewhere. However, segregation
is deeply entrenched. For example, if one small ghetto area is excluded,
Negro population in the suburban San Fernando Valley actually decreased
between 1950 and 1960 while the total population was rising dramatically.
Downtown Los Angeles is now largely a minority group shopping area. Lyons
suggested that a study of mobility patterns would be valuable. What are
the motives and reasons which lead people to move? Why do Negroes seem to
be either undereducated or overeducated for the jobs they hold? What
effects does the decay of central areas in the larger cities have on the
race problem? Lyons closed by saying that segregation can be ended only if
attitudes in the white and non-white communities are changed. Eliminating
socio-economic differences is not sufficient.

Roland McKean suggested that high rates of Negro unemployment in
the North may be attributable to the fact that more Negroes are changing
jobs and breaking into new ones than was formerly the case, or is the
case with whites. This interpretation is consistent with most of the

facts uncovered by Gilman. The price of houses rather than rent levels
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may be a useful variable in explaining residential segregation. Negroes
may be able to pay a substantial rent, but may not have the down payment
necessary to purchase a house. Pascal was advised to test his model

on several cities in other regions of the country.

Gilman answered Kain's criticism by saying that education is a
significant variable in explaining the Negro-white unemployment dif-
ferential. He also argued that Negroes are not necessarily employed at
poorer jobs than their skill levels would justify, since their skills
attained per year of training are not likely to be so great as for
whites. The training that Negroes receive tends to be inferior.

Pascal agreed with Downs that racial discrimination is to some
extent a class phenomenon rather than a matter of skin color, but argued
that many of the variables which reflect the class status of a neighbor-
hood are highly correlated with the area's rent level, as is the price
of housing.

The ensuing discussion from the floor brought general agreement
that the pattern of racial segregation in housing is not likely to
change a great deal in the near future, and fair housing laws would not
have much short term impact. The main value of such laws is that they
protect the real estate broker who is willing to sell to minority groups,
but might otherwise be intimidated from doing so, and that by widening
available opportunities they make the minority groups ''feel' better,
thus generating a type of psychic income for these groups which tends to
be ignored. A general discussion of block busting ensued. It was
generally agreed that this activity increases the quality of housing
available to Negroes but does nothing to foster integration. In fact,

it tends to increase racial tensions rather than lessen them.
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Ira Lowry stated that if current population trends continue, the
largest American cities will have Negro govermments within the next
four decades. Downs replied that projection of current trends in a
linear manner would indeed indicate such a result, but feil that the
white power structure would not allow this to happen. Metropolitan
govermment, which seems to be stalled at the present time, may be adopted
in the future as a method of maintaining white control of the older

central cities.

POVERTY IN AN URBAN SETTING

A Research Program for the Study of Urban Poverty

Herman Miller presented a paper outlining worthwhile research topics
for the study of urban poverty. He pointed out that poverty is not a
straightforward problem which can be defined exclusively in economic
terms. Poverty also has emotional, cultural and political aspects, and
can be attacked successfully only by the application of interdisciplinary
methods.

Interest in the problem of poverty, which had lain dormant since
the 1930's, has revived recently. This revival of interest has been
stimulated by automation, the Negro revolution, and the prospect of
disarmament. Automation is blamed for the elimination of many semi-skilled
and unskilled jobs on which the lower income groups depend. These groups,
among them the Negro community, now face high unemployment rates. Negro
leaders are becoming spokesmen for the poor, a role which was formerly
exercised by labor union leaders. Should a substantial measure of
disarmament eventuate, increased govermment expenditures on education,
public works and social welfare will probably be necessary to maintain full

employment.
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Poverty is not easy to define. Many low-income families have
adequate housing, television sets, telephones and private bathrooms.
However, it is not known to what extent expenditures on these amenities
signify that health care, good diet and education are neglected. There
are several approaches to defining poverty, but the most promising is
probably the Minimum Adequate Budget. This necessitates defining a
"modest, but adequate" standard of living. Any family whaich did not
attain such a level would be classified as poor.

The current approach to the poverty problem involves transforming
the poor individual so he can participate in middle class society, while
the method used during the 1930's was based exclusively on cash payments
because the job shortage was then general and not limited to the low—
skilled groups. For instance, the poor are now encouraged to stay in
school to improve their job skills. But this current approach requires
much more research if it is to be effective. Otherwise the anti-poverty
program may not accomplish its goals.

There are many questions requiring investigation. How much
poverty is voluntary K for example. A longitudinal, three-year study
of selected middle and lower income groups is needed, to discover how
people emerge from, descend to, and cope with poverty. Particular
attention should be paid to the intergenerational aspects of poverty,
the value structures of poor families, and the special problems of the
aged. A research program focused on measures to eliminate poverty is
desirable, but this is not included in the govermment's current anti-

poverty program.
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Community Efforts to Recover from Chronic Unemployment

John Nixon followed with a paper on community efforts to recover
from chronic unemployment. He summarized five case studies, sponsored
by the Committee for Economic Development, of communities faced with
serious declines in employment. These communities are Altoona, Pennsylvania;
Burlington, Vermont; Evansville, Indiana; Helena-West Helena, Arkansas;
and Utica, New York.

The author states that no matter how well organized, a development
effort is not likely to succeed unless at least some of the fundamental
locational attributes of the area are favorable. These attributes might
include empty factory buildings, a skilled labor supply, good transporta-
tion facilities, proximity to industrial centers and markets, and the
ability to serve as a regional center.

A city with serious unemployment problems should institute a com-
prehensive economic development program. In order to attain maximum
effectiveness, the program must include the entire urbanized area sur-
rounding the central city and should have sustained centralized direction
and a continuing permanent existence. Broad community support for the
program must be enlisted. Before a program can be formulated, an economic
base study is required in order to ascertain the principal advan-
tages and disadvantages of the area for prospective employers.

After the program has been drawn up,a local nonprofit industrial
development corporation or foundation should be created to aid in attracting
new industries and business firms. Good industrial sites must be iden-
tified and an industrial park might be laid out. Old factory buildings

can be rehabilitated. Harmonious labor-management relations are essential
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and efforts to retrain workers whose skills are obsolescent should be
carried forward. The author lists a number of further steps which might
be taken.

If the development effort is not strikingly successful, outmigration
usually helps mitigate the problem. However, outmigration is a slow and
undependable process and therefore chronic regional unemployment is not

easily alleviated by this method.

Discussion

Andrew Brimmer opened this discussion by stating that all five of
Nixon's studies predate the Area Redevelopment Authority. He went on
to outline the characteristics of the A.R.A. program, discussing its
basic orientation and operations and some of the areas where shifts in
emphasis are foreseen. He pointed out the focus on manufacturing in
the community programs. More attention to service oriented industries
might be preferable. 1In any case, most of the unemployed workers in
Nixon's five areas are not poor and unskilled. Some of the outmigration
from these areas might have increased unemployment elsewhere.

The Anti-Poverty Act has a strategy. Its approach is to prevent
poverty by stressing the basic education of young people. Less emphasis
is placed on the current generation of the poor. The Act was intended
to integrate several individual pieces of legislation which had been
under consideration at various times since 1952. The community action
section of the Act is its key part.

Michael Harrington stated that the income-raising approach will not
work for all of the poor although it will help some of thém. During the 1930's

poor relief was considered a temporary expedient which would be necessary
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only until full employment was reattained. However, the purpose of the
present Act is to make better people of the poor, a long tem approach.
It seeks to help the poor organize themselves, and consequently is a
political commitment on the part of society. Unfortunately, the bill
is inadequate because $1 billion is far from sufficient given the mag-
nitude of the need.

There has not been enough long range thinking about the problem of
poverty. More research is essential and an office should be created
expressly for this function. We must ascertain whether automation is
really a serious threat to millions of jobs. If the Clark report is
correct, manufacturing will not be a major source of new jobs during
the future, but government and service industries will be important.
Totally new kinds of jobs =-- such as employing older women as nursery
school teachers and teachers' aids for slum schools -- need to be considered.
The United States lacks a system of national economic planning which would
keep unemployment below the 3 per-cent level. It might be modeled on
the French system of indicative planning which has been in operation since
the close of World War II.

Edward Kalachek stated that small area redevelopment may accomplish
nothing more than robbing other areas of jobs. Since we do not really
understand the poverty problem,we must try a variety of programs until
we find a set that will put us on the road toward a solution. The total
capital stock of society should be increased because it would raise wages
by increasing the productivity of labor. 1In fact, technological change
is not a cause of poverty. It is not technology that has caused unemploy-

ment, but a lethargic fiscal and monetary policy which is responsible.
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Harold Watts pointed out that poverty was an evil because it
demeans and is incompatible with human dignity. Poverty might be
defined as a lack of command over resources. It entails low productivity
stemming from low consumption input to the worker and future worker
(the inter-generational aspect). Aggregate demand should be expanded.
This might alleviate many of the problems associated with poverty, such
as worker retraining, just as it did during World War II.

Herman Miller indicated the lack of a clear research strategy in
the Anti-Poverty Act. The government will find it difficult to evaluate
its projects and see which succeed and which fail. There is no integrated
attempt to analyze the results of the government's efforts. Research
should be undertaken on measuring how much poverty would be alleviated
by full employment.

John Nixon defended community development programs and said they
still have a role to play in matching jobs to workers. He stated that
other forms of basic employment should be emphasized in addition to
manufacturing. He criticized Harold Watt's statement about World War II
by pointing out the amount of inflation, both overt and suppressed, which
existed at that time.

Fred Hayes stated that real job mobility rather than movement per
se, will be necessary in the future. Therefore, better education for all
is a prime necessity. Discrimination must be eliminated. A program of
national economic growth with attention to specific regional problems
is needed. The Anti-Poverty Program should also put more’emphasis on
the mature and the aged.

Edmond Kanwit asserted that pay levels should be improved for the

currently underpaid individuals who provide medical and other important
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services. Werner Hirsch added that there are many types of poverty and
many remedies for it.

Ben Chinitz saw a continuing and important role for community action
in attacking the unemployment problem. There is a basic asymmetry
between the growth and decline of an area. The business firms of the
area do a reasonably good job managing its growth but the community
itself must manage the process of decline because the business firms
are unable to do so. Community action and federal action are two dif-
ferent things but both are helpful if planned and coordinated wisely.

John Meyer said that if a community collapses economically, social
overhead capital is destroyed and a community action program is the
rational way to attempt to preserve it. A. J. Goldenthal stated that
some of the speakers tended to be excessively pessimistic about the prospects
for overcoming poverty. Though struétural unemployment and problems of specific
socio-economic groups often require well conceived specific actions, much of
what is termed poverty will be alleviated, as in the past, by satisfactory rates
of economic growth spurred by policies encouraging technical innovation and
investment. Edward Kalachek said that increased capital investment in agriculture,
trade and service industries will bring reduced employment opportunities but

higher pay in those sectors.

URBAN TRANSPORTATION

The Urban Transportation Problem

A joint presentation by John Meyer and Martin Wohl summarized the

findings of the soon-to-be-published The Urban Transportation Problem

which they authored, together with John Kain, as part of the Ford Foundation/
RAND Corporation urban transportation research project. Meyer pointed
out thattwentieth century technological changes have fundamentally altered

the shape of American cities. The suburbanization of both resident
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population and many types of employment have lessened central city popula-
tion and employment densities. This trend seems to have taken place in
all American cities regardless of geographical location and type of
transportation system. Increasingly people find the private automobile

a more convenient form of transportation than either bus or rail systems.
Cross haul trips which avoid, or simply pass through, the Central Business
District are now much more important than the familiar line haul trip

to the CBD. Bus and rail systems, both admirably suited to high density
origin and destination patterns, have declined drastically in relative
frequency since World War II. Contrary to much popular opinion,urban
transportation appears to have improved since the war, at least in the
sense that in most cities it is now usually possible to go a given
distance in less time than it took 20 years ago.

Martin Wohl reported on a major study on the costing of various
alternative urban transportation systems. Costs were broken down by
residential collection, line haul and downtown distribution functions.

If all three types of cost are totaled, in cities with specific channel
demands of over 10,000 persons per rush-hour, private automobile and

rail mass transit(with a park-and-ride residential collection system)

are the most expensive and are about equally costly. Various bus systems
are cheaper. All of these statements are highly sensitive to the residen-
tial and employment densities at either end of the line haul, the physical
features of the city, and the nature of previous investments in transpor-
tation.

At present, only a handful of American metropolitan areas seem to
have sufficient rush-hour CBD cordon crossings, or sufficiently optimistic

prospects for the future, to justify even serious consideration of elaborate,
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grade-separated transit system investments, be they bus or rail. For
American cities of moderate size, efficient urban transportation seems
most readily obtainable by using private automobiles, complemented by
various amounts and types of bus transit using common rights-of-way.

In many ways the crucial transportation question facing these cities

is whether they can achieve the self-discipline required for coordinated,

efficient use of their highway facilities, particularly during rush hours.

Urban Transportation Technology

George Hoffman spoke on technological possibilities for future urban
transportation vehicles and rights-of-way. He applied systems analysis
to predict future vehicle characteristics and discussed methods for
minimizing both travel time and the amount of urban land used for trans-
portation. Vehicles for collective and individual travel were considered.

By analyzing the components of a 1960 automobile and projecting
expected improvements in its various parts, a fairly clear idea of the
1970 auto can be obtained. This car will be lighter and will have higher
performance characteristics but is unlikely to represent a revolutionary
change over current models. The turbine-powered car appears to be too
expensive to carve out a mass market. One existing possibility is an
electric car powered by hydrogen-oxygen fuel cell, which is now in an
advanced state of development. Such a car might have a range of 100-200
miles without recharging. These electric autos, though costing somewhat
more than today's automobile, whould have similar operating costs and
the obvious advantage of reducing air pollution.

Buses and rapid transit vehicles were also analyzed. The rapid

transit car appears the least efficient, followed by bus, and private
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car, in terms of vehicle weight per unit of volume. The same is true
in terms of weight per unit of horseéower. The speed of collective
transit vehicles with standing passengers is limited to a maximum
acceleration standard of 3 mph/sec.

Currently, freeways are designed to maximize the volume of traffic
flow. In the future, they may be designed and operated to minimize
trip travel time. To attain this goal,present day peak-hour traffic
densities would have to be reduced by controlled access and egress
which might be considerably more costly than the current system.

One disadvantage of the private automobile is its requirement
for substantial amounts of valuable urban land for rights-of-way and
parking space. This disadvantage can be overcome by travelling either
above or below the city. Over the past 30 years, the costs of tunnel
construction have been falling while the right-of-way costs of urban
freeways have been rising. The investment of a few million dollars
in the research and development of boring machines for deep underground
freeways and parking lots might have a very large payoff in the not—too-

distant future.

Discussion

A. J. Goldenthal opened the discussion by congratulating Meyer,
Kain, and Wohl for the realism of their study and Hoffman for his control-
led imagination. It was asserted that the Meyer-Kain-Wohl study would have
a salutary effect in that the findings should help rectify the tendency on
the part of some planners and others to ignore social and economic forces
and the costs of alternative transportation methods. He claimed that most
urban areas, particularly the older ones, have not invested sufficient
amounts in adapting the urban form to the changing locational factors and
the new transportation technology. The Highway Act of 1956 has been helpful

in beginning to overcome past neglect, but it is only a first step.
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Goldenthal stated that the Meyer-Kain-Wohl study should be followed by
studies on the adequacy of investment in urban transportation. Urban motorists
have long not been getting the facilities they have been willing to pay for,
contributing more in user taxes than is being spent on urban highways. Data
drawn from BPR studies were cited which indicated that all special taxes on
motor vehicles and use came to $12 billion but that the motor vehicle cost
responsibility for all roads amounted to less than $8 billion. On an economic
accounting basis, amortizing highway investment and allowing for interest on
depreciated investment, he reported that motor vehicle tax revenues were about
twice the annual cost of roads and streets. Further theoretical and quanti-
tative studies are necessary on highway investment.

Jack Lowry stated that mass transit is now being proposed as a solution
to the problems created by the automobile. These problems are three in number.
First, the automobile is wasteful. Cars are often utilized only one or two hours
per day and lie idle during the rest of the time. Furthermore, storing them uses
large amounts of valuable urban land. Second, the private automobile has been
disruptive of civic order, safety and beauty. It causes dirt, noise and fumes.
Third, the automobile has caused a reshuffling or urban land uses which has dis-
turbed many people, especially the property owners in the central areas. Never-
theless, Lowry accepts the conclusions of the Meyer-Kain-Wohl study, that the
automobile/bus system is cheaper and more efficient than rail systems, given
present land-use patterns. However, he called attention to several weaknesses
in this study. He claimed it analyzes only the effects on the traveler and
neglects other social effects. 1In addition, the authors fail to recognize the
automobile and truck as the chief causes of suburbanization. If the automobile
did not exist, low residential densities would not be possible. This is sub-
stantiated by the fact that improvements in urban transportation systems tend

to be soaked up by residential dispersion. Rail mass transit will replace
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the automobile only if private automobiles are prohibited in the central
city, and that is not likely to be politically feasible.

Robert Nelson mentioned a study which forecasts that by the mid-1970's
cars will be cruising on freeways at 100 mph. Various types of traffic controls
will exist. He also called attention to the fact that the White House has
decided to consider a high speed rail operation between Washington and Boston
which will pass through the centers of the major cities along the route. The
construction of such a rail system implies the depositing of increased numbers
of persons in existing city centers, which may cause a serious overload on the
urban transportation systems of these cities.

John Meyer explained that automobiles were not considered jointly
with trucks in their study since the introduction of truck transportation,
with its attendant ramifications on land use and city forms can ante-
date the widespread use of private autos, as recent European experience
has shown. He argued that freeways often have beneficial effects on
abutting land uses becaise their presence lightens the traffic burden
on local streets. The present city structure, with a highly concentrated
central business district, and modern transit systems are essentially
incompatible. Perhaps cities should be completely redesigned to accom-
modate the efficient use of modern transportation systems. Martin Wohl
added that many vehicles on downtown streets are merely passing through.

Inner belt highways are needed to permit them to by-pass the center.

George Hoffman stated that transit vehicles are produced by private
industry, but roads and highways are under public control. Vehicle
ilmprovements proceed faster than highway improvements. The government
has accomplished very little in the realm of highway and parking tech-
nology. State highway departments act like conservative monopolies. It
was suggested that this can be attributed to the fact that most state
highway commissioners come from rural areas. Andrew Brimmer retorted

that a good deal of valuable research work goes on in the Bureau of
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Public Roads laboratories. Charles Zwick argued that most of the available
research money is being spent on specific development projects rather than
basic research which would be generally applicable to many projects.

Edmond Kanwit stated that the Bureau of Public Roads is now making rapid
progress in developing its research capability. John Nixon, Anthony

Downs and John Meyer debated the extent to which user charges for high-

ways match, or should match, public highway expenditures.

SHAPING THE METROPOLIS

Intergovernmental Relations in Urban Planning

Benjamin Chinitz, presenting 'Intergovernmental Relations in Urban

Planning,"

opened this session by stating that there exists a multiplicity
of planning bodies in most large metropolitan areas and each acts largely
independently of the others. Various city, town, and county agencies
may function within a metropolitan area, which itself has a planning
commission. In addition there are often regional, state, and interstate
planning bodies. This maze of overlapping organizations would be ir-
rational if the intent were to maximize one universal objective function,
as in the Soviet Union. However, this is not the case in the United
States. Each level of planning is responsible, at least to some extent,
to the wishes of the local citizenry rather than to a national set of
directives.

There are three basic reasons why this seeming redundancy exists.
First, planning is constrained by the larger framework of govemmental
structure of which it is a part. Money for urban development and plan-
ning becomes available at various levels of governmental jurisdiction
and consequently planning bodies come into existencé at these same levels.
A second reason for the overlap emerges from the fact that various levels
of planning have essentially different jobs to do. A city will have a

street plan, a county a road plan, the state a highway plan, and the
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federal govermment an interstate highway plan, etc. The need for coordina-
tion constitutes the third reason for the existence of supra-local levels
of planning. The higher level planning bodies coordinate the plans of
those on lower levels. At this point a conflict may arise as, for example,
when some higher level organization, such as a metropolitan planning com-
mission, attempts to suppress the freedom of local planners so as to
enforce its grand design on the entire metropolitan area. Because the
jurisdictions of these two types of planning bodies overlap, conflict

seems inevitable. The author suggests that a more harmonious and clearly
defined division of labor would result if the larger and more comprehensive
planning bodies undertook the required research and technical planning
work to back up smaller agencies, but left the latter free to specify

the ends they want served. The social scientists who serve as consultants
and advisors to planning organizations must, in addition to serving as
suppliers of analytical techniques, try to obtain a clearer articulation

of community goals from public officials.

Public Policy for Urban Development: Intent and Effects

Edward Hearle gave the second paper of the afternoon session entitled
"Public Policy for Urban Development: Intent and Effects."

He began by stating that there is little general agreement on what
should be the policy goals for urban development. Furthermore,
development actions of various agencies are often carried out with
little concern for thier relevance to over-all metropolitan development.
More serious consideration of these "spillovers' is necessary before better
coordination can be attained.

The author discussed five tools for guiding metropolitan growth:

zoning, tax policy, mortgage policy, public investment (such as in
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highways and public utilities), and urban renewal. Zoning has traditionally
been used to segragate incompatible land uses. However, it seems likely

that even without zoning, new development would have generally followed a
pattern similar to that which emerged in the controlled environment. Neverthe-
less, zoning does appear to be an effective tool for controlling residential
densities. On the other hand, the federal government's liberal mortgage
policies and the income tax advantages associated with home ownership have
favored the construction of single-family homes and have had the effect of
encouraging urban sprawl. The financing for multiple units provided by FHA
Section 608 loans has facilitated widespread construction of multiple units
recently. Government mortgage policy has also encouraged the construction of
housing for senior citizens.

Direct public investment is a potentially powerful tool whose develop-
ment impact deserves more scrutiny. For example, the construction of high-
ways has a very strong influence on metropolitan development, but it is not
usually coordinated with a comprehensive plan for influencing and controlling
urban growth. The same can be said for water and sewerage systems. Urban
renewal is a powerful tool for shaping urban development. Its main effect
thus far seems to have been to decrease population densities and increase
the amount of land available for industrial and commercial uses.

The author concluded that in guiding development on a metropolitan
scale less attention should be paid to the traiditonal planning tools
based on the police power (i.e., zoning, building and maintenance codes,
etc.) and more emphasis should be placed on the use of financial power
(i.e., taxation, investment, subsidies). Hearle also called for more
perceptive statements of over-all urban development objectives and

systems to provide better knowledge of the dynamic nature of the metropolis.
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Discussion

Fred Hayes opened the discussion by stating that Hearle's remarks
on police power were generally correct. Governmental power to regulate
private land development will probably increase in the future. Urban
renewal's impact on land use change in general is probably less than
Hearle's data seem to indicate because these data include a limited number
of renewal areas where an almost complete shift in land use took place,
such as in central Boston. Hayes thought Chinitz and Hearle were too
critical of traditional planning. A pluralistic system has advantages
over one that is more rational and authoritarian. At the present time
no metropolis in the United States is being rationally shaped by planners.
Coordinating the plans of small, low density localities is probably not
very important in the larger picture. Highway construction, urban renewal
and the planning of mass transit systems form a nexus between localities
and federal and state governments which gives rise to regional planning.
Planning in the past has been overoptimistic and thus disappointments
have ensued. This has occurred because planning was static rather than
dynamic; it failed to account for growth and decay in the region.

A major goal of planning is workability in terms of regional structure.
A number of alternatives should always be kept open. Past and present
patterns should not be uncritically projected into the future. A highly
centralized unitary concept of planning is poor policy in the United
States and has been an absolute failure in some localities. Regional
plans should be concerned with the transportation system, public utilities,
and high density land uses, especially in central areas. It should work

through the power of the purse rather than the police power. Urban
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decentralization has brought about a deterioration of central city
services and these should be encouraged to take root in suburban areas.

Werner Hirsch stated that planners are perhaps being too ambitious
when they seek to control the size and shape of the metropolis. Goals
of this type are particularly hard to specify in a wealthy society.
More attention should be paid to the quality of urban form and the
quality of urban life (e.g., delinquency, violence, and alcoholism
seem to increase as wealth and leisure increase). Lower level objec-
tives, such as efficiently supplying more and better urban services to
improve the quality of life, are more realistic. This is possible
even if we cannot agree on more grandiose goals. What forces in the
metropolis can be manipulated? Although the atomistic nature of the
metropolitan area tends to frustrate planning it provides a wide arena
for choice and allows new ideas to be introduced easily. We should
define and enforce minimum standards to maintain the beauty of the
environment and the quality of life. As Hearle pointed out, property
taxes do not seem to have an important effect on location. However,
school quality is very important for middle and upper income groups'
locational decisions. Therefore, school policy could be a powerful
planning tool for influencing residential location.

Julius Margolis stated that urban social goals must be formulated
by social scientists. Public officials are not competent to define these
community goals. Consequently, social scientists must not try to avoid
the making of value judgments. City officials keep technical experts in
their employ because the latter will often come to share the goals of

the former. Consultants usually do not share these goals, and as a
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result officials prefer not to use them unless it is clearly necessary.
More research is needed on the relationship of the decision maker of the
bureaucracy on the one hand and the technical advisor on the other.

Margolis went on to speculate on the preferred role of the federal
government in urban affairs. Some feel that it should simply redistribute
funds to the urban areas, and this practice is in fact rapidly expanding.
Local communities often have the power to raise more money but it is
difficult to overcome political inhibitions against taxation and planning.
The federal govemment then enters the scene with money and plans --
since local governments are aften too democratic to act rationally --
thus gradually strengthening the rational elements in the local areas.
Populist democracy tends to wither away. The rational organization of
the community may be a more important function of planning than the
programming of new investment. He also commended the increased use of
property taxes and user charges as a planning tool and criticized the
aggregative nature of Hearle's analysis of urban renewal's impact.

Jerome Rothenberg felt that goals should be evoked democratically
from the population, but they must be clearly formulated and stated.
Unfortunately, different political jurisdictions reveal different sets
of public preferences about goals, assuming that votes are a good measure
of preferences. Which jurisdiction is the correct one? Unfortunately,
none is since each level of jurisdiction expresses some important goal
which must be compromised with others. Among the major goals are home
rule, satisfactory relationship of the central city to the suburbs, and
administrative efficiency. Each of these three goals tends to pull in
a divergent direction. The present system, lacking sufficient coordination,

may give certain entrenched controlling groups excessive benefits. Better
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coordination is now being fostered by the federal govermment with
programs like urban renewal. These programs act as the carrot which
encourages local groups to cooperate with one another.

Hearle replied that only problems having regional impact should
be coordinated at higher levels of jurisdiction. The purely local ones
need not. Anthony Downs denied that there exists an over-all urban
goal structure. Some goals are shared, but others are in conflict.
Incrementalism is the only feasible policy. Unrestrained conflict at
local areas shifts power upward.

Jack Dyckman remarked that the federal government is a poor planner
because legislatures are inherently incapable of planning. The United
States has no regional economic policy because it does not have a cen-
tralized bureaucracy able to carry out orders (as does France, for example) .
Policy goals are being increasingly formulated by the federal government
but it is not assembling the power necessary to attain them. It still
needs to be able to deal through local repositories of power, whether
persons or institutions. A symbiotic relationship exists between
federal and local agencies, the relationship between the Bureau of
Public Roads and state highway departments being typical. The lines
of influence relating various governmental bodies are complex.

Mel Webber felt that administrators have always set general policy.
Economists are just another pressure group, selling their own solutions.
Planners, for instance, have always set planning policy. John Meyer
distinguished between imposing solutions and suggesting possible alter-
native solutions. He felt that economists should limit themselves to
the latter. Planning decisions have been improved over the past because
social scientists have given the planners better information with which

to work.
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Werner Hirsch replied to the effect that, unfortunately, more infor-
mation is often a threat to the public official because it may undermine
his position. He asked, how can we obtain information which does not
threaten the civil servant and thereby continue to be able to work with
him? Other discussants added that the politician would like to control
the information he receives but that once the information is available
to the govermment it is almost impossible to keep it from becoming
available to the general public. Ben Chinitz stated that academic
studies are often not very helpful to public officials because scholars
do not usually supply information of decisive relevance and importance
to the problem at hand.

Mel Webber summed up the consensus of the participants on the
role of the social scientist by saying that the expert is a part of the
political process since the information he generates will affect the

balance of the various political forces.

Adjournment

Anthony Pascal then thanked the participants and adjourned the

conference.



