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P R E F A C E

W e  o f the in d u s tr ia l age boast o f o u r co n tro l o v e r n a tu re . P la n t  

o r  a n im a l, s ta r  o r  a to m , w ind  o r  r iv e r — th e re  is  no fo rc e  in  

e a rth  o r  sky w hich  w e w il l  not s h o rtly  harness to  build the "good 

l ife "  fo r  o u rs e lv e s . But w hat is  the good life ?  Is  a ll th is  g lu t of 

pow er to be used on ly  fo r  bread  and b u tte r ends? M an  cannot 

liv e  by b re a d , o r  F o rd s , a lo n e . A r e  w e too poor in purse o r  

s p ir it  to  app ly som e of i t  to  keep the land p leasant to s e e , and 

good to liv e  in?

A ld o  Leopold^

^Aldo L eo p o ld , G am e M anagem ent (New  Y o rk : C h a rle s  
S c h rib n e rs  S o n s , 1933).
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C H A P T E R  I 

IN T R O D U C T IO N

L ife  in  the f i r s t  h a lf o f the 1970s leaves  l i t t le  doubt th a t the la s t  

q u a rte r  of the T w e n tie th  C e n tu ry  w i l l  be a new and try in g  te s t of 

m an 's  a b ility  to  m a s te r  h is  w o r ld . T h e  m o re  w e have a ttem p ted  

to m anage and m an ip u la te  the fo rc e s  a t w o rk , the m o re  w e have  

questioned o u r a b ility  to  con tro l them  s u c cess fu lly . Y e t  w e renew  

ou r e ffo r ts , s u rp r is in g ly , w ith  a  b it o f o p tim ism  born o f an a b ility  

to  s u rv iv e  som e ra th e r  d ra s tic  a lte ra tio n s  to  our tra d itio n a l as 

sum ptions . M o re  and mo re  w e find  o u rse lve s  dealing in  the  

m a in s tre a m  o f com m unity  l i fe  and the g ive  and take of eco nom ic , 

so c ia l and p o lit ic a l a c t iv ity .

I t  is  h a rd ly  germ an e  w h e th e r w e find  th is  tra n s itio n  to  o u r  

lik in g ; e ffo rts  to re v e r t  to  the fo r m e r  is o la tio n , com m on to m an y  

p ro fe s s io n a ls , w ould appear to  hold l i t t le  p ro m is e . W h at is  

im p o rtan t is  tha t w e acknow ledge the new c irc u m s ta n c e s , re a liz e  

the  opportun ities  th a t accom pany the changes, and co m m it o u rse lves  

to the fu lle s t  possib le  p a rtic ip a tio n  in  the processes and dec is ions  

w hich  w i l l  shape the fu tu r e .

1
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Issues having the potentia l to  e ffe c t fu tu re  conditions such as  

land use le g is la tio n , reg io n a l and s ta te  planning agency p o w ers , 

and the n o -g ro w th  syndrom e a re  o f d ire c t  s e lf - in te re s t  to  us a l l .  

Y e t  even these issues gen era te  l i t t le  in te re s t  among som e of the  

com ponents o f o u r  national p ro fess io n a l s o c ie tie s . W hen econom ic  

conditions a re  good, " th e re  is  no t im e ” fo r  such a c t iv ity . W hen  

conditions a re  no t, "w e cannot a ffo rd  i t . "

T o  be e ffe c tiv e  re q u ire s  th a t w e  be w e ll  in fo rm ed ; but above  

a l l , w e need to  le a rn  to  con s id er the public  and pro fess iona l events  

o f each day in  the la r g e r  context of co m m u n ity , state and national 

needs.

M an ag em en t and m an ip u la tio n  o f the econom y of o u r country  

and throughout the w o r ld , w h e th e r re s u ltin g  fro m  w isdom  o r  des

p e ra tio n , is  now a fa c t o f l i f e .  A s  top econom ic exp erts  o f o u r  

governm ent a re  f re e  to  a d m it, no one r e a l ly  knows i f  a d e m o c ra tic  

so c ie ty  lik e  o u rs  can success fu lly  m anage its  econom y. W e a re  

w ithout re a l p recedent and exp erien ce  and w e m u st develop new 

m echan ism s fo r  econom ic m anagem ent and t im e ly ,  e ffe c tive  

an a lys is  o f r e s u lts .

S im i la r ly ,  fre e -w h e e lin g , uncontro lled  grow th  o f physical 

developm ent has proved so in e ffic ie n t, inhum ane, and en v iro n 

m e n ta lly  degrading th a t m o re  m anagem ent and contro l in  th is  a re a  

seem s a n e c e s s ity . T h e  fa c t  th a t the in d u s tr ia lize d  nations have
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been in  the process o f destroying  the n a tu ra l env ironm ent and m aking  

i t  un livab le  h a s , fo rtu n a te ly , becom e w id e ly  understood in the  

U nited  S ta te s . W ith  th is  aw areness has com e a new a r r a y  o f 

governm ent m echan ism s and c itiz e n  a c tiv it ie s  to re v e rs e  th is  

p ro ce ss . U n fo rtu n a te ly , the em o tio n a lism  th a t has accom panied  

th is  concern  has tended to  p o la r iz e  people in to  two cam ps, each  

g e n e ra lly  in to le ra n t to the o th e r ’s point of v ie w . W hat seem s to  

be needed is  a th ird  fo rc e  to  a rb itra te  the ex tre m e s  and to balance ra 

tio n a lly  the n ecessary  p re s e rv a tio n  o f o u r env ironm ent w ith  the  

reasonable needs o f m a n . R esource  M a n a g e rs , through knowledge  

and tra in in g , m a y  w e ll be in a good position  to p lay  th is  th ird  ro le  

in lo c a l, s ta te , and national a c tiv it ie s  req u ired  to reso lve  itiese  

issues through Land U se P lan n in g .

T h e  people o f the U n ited  S ta tes  have alw ays been o f two m inds  

about p lann ing , including planning fo r  national developm ent. T h e re  

is  the long h is to ry  o f an tipathy  to  planning w hich involves in te rfe re n c e  

by governm ent w ith  the decisions of p riv a te  ind iv iduals and organ

iz a tio n s . S e n a to r  H e n ry  Jackson says b lu n tly , " In  the p as t, lan d - 

use decisions w e re  m ade by those whose in te re s ts  w e re  s e lf is h ,  

s h o r t - te r m , and p r iv a te . In  the fu tu re  these decisions w il l  be long

te rm  and p u b lic ."^

^R obert S tin s o n , "C on struc tion  Business of the F u tu re ,"  
E n g in eerin g  N e w s -R e c o rd , A p r i l  3 0 , 1974, p . 291 .
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A basic s h ift  in  p o lit ic a l and econom ic philosophies w il l  o cc u r  

when go vern m en t, d ire c t ly  o r  in d ire c t ly ,  co n tro ls  the use of lan d . 

Law s a im ed  a t pro tecting  the en v iro n m en t can e ffe c tiv e ly  p ro h ib it 

the h ighest econom ic use o f lan d , a d o c trin e  thought basic to the  

fre e  e n te rp r is e  s y s te m . Y e t m o st o f us a re  not su re  o f w hat w e  

as ind iv idu als  w a n t, e ith e r  fo r  o u rse lve s  o r  fo r  so c ie ty . T h e  

p re v a le n t tendency o f co n tem p o ra ry  so c ie ty  is  to  depend upon the  

m a rk e t and s te a d ily  r is in g  purchasing pow er fo r  things w hich  w e  

do w a n t, w h ile  being fo rced  to tu rn  to  c o lle c tiv e  action to e lim in a te  

th ings w e do not w a n t. A n im p o rta n t a s p e c t, th e re fo re , o f the  

N ationa l Land Ose P lann ing developm ent ta s k  is  the c rea tio n  o f an 

atm osphere w h ich  w il l  support exp lo ra tio n  and innovation. P la in ly ,  

innovation in  the public s e c to r m ust be based on public dem and.

One basis o f dem and is  pub lic d issa tis fa c tio n  w ith  ex isting  con d itio ns , 

but, g iven the fa c t that the m a jo r ity  is  not as y e t c r is is -m in d e d ,  

i t  is  h igh ly l ik e ly  that N ational Land U se P lann ing developm ent 

p o licy  in  the fo resee ab le  fu tu re  w i l l  be a s e r ie s  o f in c re m e n ta l 

steps and ad ju s tm en ts , ra th e r  than quantum  leap s .

E x p lo ra tio n  and innovation in  the developm ent of Land U se  

Plann ing m u st be o f an in te r -d is c ip lin a ry  n a tu re . O ur c u rre n t  

scope o f inte i—d is c ip lin a ry  action  is  a t  best a poor and in e ffec tive  

m ethod fo r  the fo llow ing  reasons:

1 . W hen w e focus only on b io lo g ic a l, tec h n ic a l, p h y s ic a l.
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econom ic and so c ia l p a ra m e te rs , i t  leads us to  v iew  these p a ra m e te rs  

as sep ara te  con sid erations w h en , in  fa c t ,  they  a re  in e x tr ic a b ly  lin k e d .

2 .  T h e  re s u lts  of em phasizing  tech n ica l judgm ents o f the so c ia l 

d im ension lead to  a s ig n ific a n t loss in  q u a lity .

3 .  M a n  faces  an en v iro n m en ta l p red icam en t caused by the  

e ssen tia l und eterm inancy and u n p re d ic ta b ility  o f outcom es o f m a n 's  

ac tio n s . E x is tin g  s tra te g ie s  o f en v iro n m en ta l m anagem ent a re  

p o o rly  designed and inadequate to  accom odate th is  p re d ic a m e n t.

4 . Change w ith in  in d iv id u a l p ro fess ions is  d iff ic u lt  because  

re a l s h o r t - te rm  con flic ts  o f in te re s t d iv id e  those w itti a s take  in  

lo n g -te rm  change. In the a re a  o f ecology th is  is p a r t ic u la r ly  c le a r .

5 . W e  liv e  in  a  system  w h ere  technology dem ands, soc ie ty  

adjusts and responds ra th e r  than a continuous cyc le  in  w h ich  soc ie ty  

dem ands, technology responds.

A s one looks in to  a m is ty  fu tu re , he m a y  then conclude tha t 

the w is e  use o f Land Use P lann ing invo lves both v is ion  and the w i l l  

and cap ac ity  o f  people to  a c t .

In essence too m an y  a re a s  have been planned by d e fa u lt, th e ir  

"design" being the com posite  o f the h ap h azard , eco lo g ica lly  in 

sen s itive  decisions o f p r iv a te  groups and public agencies w o rk in g  

w ithou t a com prehensive  concept o f how a re a s  should develop and 

w hen they  should s to p . L o ca l and s ta te  governm ents a re  often  

unenthusiastic  about c o lla b o ra tiv e  p lan n in g . T h e y  m ay be co m p etitive
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fo r  ta x  d o lla rs  and public support', e x tre m e ly  suspicious that land  

planning m a y  b en efit o th e r governm ents a t th e ir  expense; they  m a y  

be in sp ired  by inconsistent o r  c o n tra d ic to ry  land use philosophies—  

a freq u en t o ccu rren ce  w hen one governm ent rep resen ts  a g ro w th -

p
m inded constituency w h ile  another does n o t. T h e n , to o , the e le c tiv e  

p o lic y -m a k in g  bodies o f m any state  and lo ca l governm ents a re  

dom inated by m en  and w om en whose businesses p ro sp er w ith  com 

m u n ity  expansion— b a n k e rs , re a l esta te  peop le , s m a ll bus inessm en, 

land deve lo pers  and o thers  fro m  s e rv ic e  in d u s tr ie s . F o r  a ll  these  

reasons and m o re , the U . S .  C onference of M a y o rs  re c e n tly  con

cluded, "L o c a l o ffic ia ls  tend to th ink o f grow th  as being v ir tu a lly  

the sole c r ite r io n  o f econom ic health  and th e ir  econom ic p ro g ram s  

a re  ded icated a lm o s t exc lu s ive ly  to g ro w th ."®

T h is  pap er w il l  exp lo re  the h is to ry , purpose and potentia l of 

Land U se P lann ing  and how i t  e ffec ts  the p ro fess iona l R esource  

M a n a g e r.

W a lte r  A .  Rosenbaum , T h e  P o litic s  o f E n v iro n m e n ta l C oncern  , 
(New  Y o rk : P ra e g e r  P u b lis h e rs , 1973), p . 2 83 .

®New Y o rk  T im e s , (New  Y o rk ,  New Y o r k ) ,  News A r t ic le ,  
S e p te m b e r 3 0 ,  1972 .
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C H A P T E R  I I  

H IS T O R IC A L  P E R S P E C T IV E

A m e ric a n  attitudes tow ards the land have tra d it io n a lly  been  

based on an a g ra r ia n  econom y: land w as abundant and cheap; i t  

w as the f r o n t ie r ,  re q u irin g  se ttlem e n t; c le a re d  and s e ttle d , its  

h a rv e s t w as p len tifu l enough to  support the new w ay  of l i fe  sought 

by its  ten an ts . J e ffe rs o n 's  s ta te m e n t, " th is  land p e rm its  us to  

support o u r people in  p ro s p e r ity , fo r  the next thousand y e a r s ,"  

seem ed to  be v a lid .

Though land w as cheap, i t  w as a  com m odity  to be bought and 

so ld . A s  E n g lish  re a l esta te  com panies fo rm e d  the basis fo r  ex

p lo ra tio n  of the  New W o r ld , so did the co lon ia l governm ent encourage  

s e ttle m e n t and expansion in  A m e r ic a ,  and p rov ide  revenues fo r  

i ts e lf  by sa le  o f lan d , a t ro ck -b o tto m  p r ic e s , w ith  n e a rly  u n re s tr ic te d  

r ig h ts . T h e  use o r  abuse of m a n 's  land w as  h is  own concern: it  

w as h is  p ro p e rty .

T h e  countrys ide w as se ttled  q u ic k ly , and the density  o f people  

in c re a s e d . T h e  p ro m ise  o f the In d u s tr ia l R evo lu tion  o f the la te  

eighteenth and nineteenth cen tu ries  led la rg e  num bers to ra p id ly  

grow ing  c it ie s ,  e s p e c ia lly  as m uch la n d , m a rg in a l at bes t fo r  fa rm in g ,

7
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8

becam e e ro d e d , depleted and u np ro ductive .

T h e  new urban  econom y w as not accom panied by a change in  

so c ia l a ttitu d e s . T h e  c ity  w as  the f r o n t ie r ,  to o , and a m a n 's  land  

w as s t i l l  h is  own to  develop as he saw f i t .  But in  the c ity ,  the h ig h er  

density  of developm ent caused serio u s  c o n flic t, w ith  inco m p atib le  

uses on neighboring la n d s . A  fa c to ry  located next to a re s id e n tia l 

a re a ; so ca lled  "nuisance" uses— w areh o u s es , s lau g h ter houses, 

garbage dum ps, o r  c lo s e ly -p a c k e d , poor fa c to ry  w o rk e rs — in filt ra te d  

the c ity ,  decreas ing  the va lue  o f neighboring  h ig h -va lu e  lan d . 

P re s s u re  on lo c a l governm ent— fo r  "reaso n s  o f hea lth  and s a fe ly " —  

lead to the need fo r  som e co n tro l o v e r land use— zoning re g u la tio n s . 

Based on va lue  o f location  and ex is tin g  u se , th e ir  function w as  

c h ie fly  to  p ro te c t in v e s tm e n t, not plan c it ie s .

L o c a l g o vern m en ts , em pow ered by th e ir  s ta te s , developed  

g en era l zoning p lan s . Though techniques becam e m o re  so p h is tica ted , 

that s o r t  o f land use planning had rem ain ed  dom inant u n til the la s t  

decad e .

S in c e  the tw e n tie s , i t  becam e in c re a s in g ly  app aren t th a t loca l 

zoning w as  in e ffe c tiv e  o r  neg ative . Though it  p ro tected  homogenous 

area s  and land va lues  fo r  c e rta in  in te re s ts , i t  confined o thers : 

w ealthy  a re a s  w e re  b a r r ie r s  to so c ia l and econom ic m o b ility .  

P o lit ic a l exp ed iency , not com m unity  g o a ls , w e re  often the bas is fo r  

d ec is io n -m ak in g : decisions w e re  s h o r t - ru n . S in ce  planning w as
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seldom  com prehensive o r  re g io n a l, but s in g le -p u rp o sed — each set 

of decisions affected o th er sec to rs  of the u rban  sys te m , often  in  a 

non -su pportive  w a y . A s the a re a l extent o f u rb an iza tio n  in c re a s e d , 

the m u lt ip lic ity  o f ju r is d ic tio n s  and o v e r-la p p in g  d is tr ic ts  c rea ted  

un reso lvab le  con flic ts  because o f uncoordinated d e c is io n -m a k in g .

A t  the sam e t im e ,  rap id  u rb an iza tio n  re q u ire d  in creas in g  

am ounts o f lan d . T h e  p re s s u re  o f econom ic expansion and specula

tion  caused p r im e  a g r ic u ltu ra l land to be developed o r  rem oved  

fro m  production . O ften , governm ent s tru c tu re  in  these a re a s  w as  

in s u ffic ie n tly  developed to contro l the expansion; o r ,  perce iv in g  

the apparent w ea lth  of u rb a n iza tio n , w elcom ed it; they developed  

f lo o d p la in s , a re a s  of geologic in s ta b ility , stagnant w a te r  and 

a i r  sheds.

R u ra l a rea s  outside the l im its  o r  urban grow th w e re  not un

a ffe c te d . M a rg in a l lan d , e ro d ed , d ep le ted , m ined  land , was  

abandoned, as th e ir  tenants sought the p ro s p e r ity  o f the c ity .

I t  becom es ap p aren t, now , th a t land is a f in ite  re s o u rc e , not 

a co m m o d ity . I f  it  is  consum ed, i t  is  not renew ab le— dep letion  of 

the s o il ,  e ro s io n , b u ll-d o z in g , s tr ip  m in in g , dredge and f i l l  a re  

a ll  exam ples o f th is . I f  in s tead , the land is  u tiliz e d  as a renew able  

re s o u rc e , i t  can be conserved by w ise  m anagem ent to ben efit a w ide  

range o f public in te re s t needs.^

1 D e p artm e n t o f the In te r io r ,  O ffice  o f Regional P lan n in g , N ational 
Land Use S ym p o s iu m , O cto b er, 1972.
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T h e  one thousand m ile  C a lifo rn ia  coast is  irre v o c a b ly  in te rlo ck ed  

w ith  the C a lifo rn ia  w ay  o f l i f e .  It  is  an im m en se segm ent of the  

national coast l in e , encom passing about the sam e d istance as th a t 

fro m  Boston to Savannah. About s ix teen  m ill io n  people l iv e  w ith in  

tw enty  m ile s  o f th is  co ast, along the l i t to ra l  between the coasta l 

m ountains and the  s e a . It  is  one o f the m o s t sc e n ic , d e s ira b le ,  

crow ded , and disputed c o rr id o rs  on e a r th . About 60 p e rce n t o f it  is  

p r iv a te ly  owned. T h e re  is  public access to about o n e -fo u rth  of the  

co ast. The  re s t  is fe d e ra lly  ow ned, m uch of i t  by the m i l i t a r y ,  

w ith  re s tr ic te d  a c c e s s .

Passage o f lim ite d  grow th  in it ia t iv e  le g is la tio n  shocked big  

business and la b o r , the lending in d u s try , and land d ev e lo p ers , whose  

p o lit ic a l w a r  chest outweighed th a t o f the en v iro n m en ta lis ts  by tw enty  

to  one. I t  c rea ted  a coasta l com m ission  and s ix  reg ional sub com m is

sions to ru le  on developm ent p e rm its  w ith in  1000 yards  o f the h ig h -  

t id e  lin e  and to  sub m it to  the 1976 le g is la tu re  a m a s te r  plan fo r  the  

C a lifo rn ia  coast fro m  th re e  m ile s  a t sea  to f iv e  m ile s  in la n d . No  

other s ta te  agency has as m uch autonom y as th is  co m m iss io n , n o r  

is  any o th e r g iven such broad pow ers o v e r land u se . T h e  f i r s t  steps  

of the com m ission  have been to tte r in g  and som e p re d ic t its  d o w n fa ll, 

but, m o d ified  and re fin e d , i t  should s u ffic e . No state  o r  fe d e ra l  

le g is la tio n  has p re v io u s ly  com e to  g r ip s  w ith  env ironm en ta l c r is e s  

at so e ffe c tiv e  a w o rk in g  le v e l.  Illu s io n s  have been ja r r e d  a ll  acro ss
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A m e ric a ;  h o w eve r, as in o ld e r s o c ie tie s , a sense of the l im its  o f 

l i fe  has begun to p ervad e . T h is  v a g ra n t so c ie ty  d iscard s  and em 

braces  a t a  reck les s  ra te .  I t  is  doing so now , at a w ate rshed  in  its

p
b r ie f  h is to ry . T h e  p re tty  c u ltu re  m u s t find  shape and d u ra b il ity .

S om e im p o rtan t steps have been taken s ince o ur country  began 

ho w ever, re la t iv e  to attem pts  a t land u se . Som e im p o rtan t dates  

in  United S ta te s  Land h is to ry  a re  outlined in  T a b le  1 .

^ N e il M o rg a n , "Running Out o f S p a c e ,"  H a rp e rs  M a g a z in e , 
S e p te m b e r, 1973 .
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T A B L E  1 

S O M E  IM P O R T A N T  D A T E S  

IN  U N IT E D  S T A T E S  L A N D  H IS T O R Y ^

1785 Land O rd inance esteüslished re c ta n g u la r system  of ca
d a s tra l su rveys o f public land in  N o rthw est T e r r i to r y  
(n o rth  o f Ohio R iv e r )

1796 A c t o f Congress provided  fo r  a d m in is tra tio n , s u rv e y ,
and sa le  o f public lands in  c e n tra l p a rt o f N o rthw est 
T e r r i t o r y ,  su rve yo rs  being re q u ired  to  d escribe  the  
n atu re  o f s o il ,  w a te r ,  veg e ta tio n , e tc .

1807 L ead  m in es  on pub lic  lands f i r s t  leased by the fe d e ra l
governm ent to p riv a te  e n te rp r is e s

1828 S enate  reso lu tio n  re q u ire d  land o ffices  to es tim a te  r e la 
t iv e  acreages o f v a rio u s  classes o f pub lic  lands not y e t 
sold

1832 H o t S p rin g s  a re a  in  A rka n sas  w as set aside by the C ongress

1849 F i r s t  g ra n t o f sw am plands in  the public dom ain fo r  re 
c lam atio n

1862 A c t estab lished  the U n ited  S ta tes  D ep artm en t o f A g r i
c u ltu re  and d ire c tin g  the C o m m is s io n e r of A g ric u ltu re  
to  c o lle c t s ta tis tic s

1864 M o r r i l l  Land G ra n t A c t set aside land a reas  as supports
fo r  s ta te  u n iv e rs it ie s

1866 M in in g  A c t d ec la red  a ll m in e ra l lands o f the public dom ain
open to exp lo ra tio n  and occupation

1873 T im b e r  C u ltu re  A c t

12
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T a b le  1 (C ontinued)

1877 D e s e r t  Land A ct

1878 T im b e r  and Stone A c t

1891 F o re s t  R e s e rv e  A c t ,  w h ich  began national fo re s t system

1897 O rg an ic  A d m in is tra tio n  A c t o f 1897

1906 B ureau  o f F o re s try  estab lished  in  U . S .  D e p a rtm e n t o f 
A g ric u ltu re

1907 A m e ric a n  A n tiq u itie s  A c t au th o rized  national m onum ents  
on public lands

1916 N ational P a rk  S e rv ic e  estab lished  in  U .S .  D e p artm e n t
o f the In te r io r

1920 M in e ra l  Leasing A c t

1926 G e n e ra l R ec lam atio n  A c t

1928 F o re s t  R esearch  A c t p rovided  fo r  m aking and keeping
c u rre n t a nation w ide  fo re s t  su rvey  
M c S w e e n e y -M c N a ry  A c t

1933 S o il E ro s io n  S e rv ic e  estab lished  in  U . S .  D e p artm e n t o f
In te r io r ,  t ra n s fe rre d  to  U . S .  D e p artm e n t o f A g ric u ltu re  
two y e a rs  la te r

1935 S o il  C o nservation  A c t

1941 N a tio n a l R esources  P lann ing  B o a rd 's  Land P lann ing
C o m m ittee  issued re p o rt on Land C la s s ific a tio n  in  the  
U nited  S ta tes

1948 F i r s t  m a jo r  app lica tion  o f land use data in  d e te rm in in g  
t r ip  generating  c h a ra c te r is t ic s  o f land in  the U n ited  
S ta te s  (A re a  T ra n s p o rta tio n  Study)

1949 Housing A c t estab lished  U rb a n  R enew al A d m in is tra tio n
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T a b le  1 (Continued)

1954 W ate rsh ed  P ro te c tio n  and F lood P rev en tio n  A c t

1958 O utdoor R e crea tio n  R esources  R eview  C om m ission
estab lished

1960 S o il C lass ific a tio n : A  C om prehensive  S ystem  published
by U .S  . D ep artm en t o f A g ric u ltu re

1962 R eso u rce  D evelopm ent Econom ics D iv is io n  estab lished  in
Econom ic R esearch  S e rv ic e ,  U . S .  D epartm ent of A g r i
c u ltu re

1964 P u b lic  Land Law  R eview  C o m m ission  created
W ild e rn e s s  A c t
Land  and W a te r  C o nserva tion  Fund A c t

1968 N ationa l T r a i ls  S ystem  A c t
W ild  and S cen ic  R iv e rs  A c t

1970 N ational E n v iro n m en ta l P o lic y  A c t
E n v iro n m en ta l Q u a lity  Im p ro vem en t A c t

1974 F o re s t  and Rangelands R enew able R esources P lann ing
A c t

^ M a rio n  C law son and C h a rle s  L .  S te w a rd , Land U se  
In fo rm a tio n , A  C r i t ic a l  S u rv e y  of U . S .  S ta t is t ic s  Including  
P o s s ib ilit ie s  f o r  G re a te r  U n ifo rm ity  (B a ltim o re ; The Johns  
Hopkins P r e s s , 1965), pp. 1 8 1 -1 8 4 .
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C H A P T E R  I I I  

C O N C E P T S  A B O U T  LA N D

Land U sing  A c tiv it ie s  

T h e  U n ited  S ta tes  has s lig h tly  less than 2 .3  b illio n  a c re s  o f land, 

O f th is , tw en ty-one p ercen t is  in c ro p lan d , tw en ty -seven  p e rc e n t in 

pastu re  and range lan d , and th ir ty - tw o  p ercen t in fo res ts  (T a b le  2 ) .  

P ro p o rtio n s  of the national land base in  these uses have rem a in ed  

n e a rly  constant fo r  m o re  than tw o decades , although changes have  

o c c u rre d  w ith in  reg io n s . U rban  uses have doubled in a re a  s ince  

1950, but th e ir  p resen t a re a  includes only 1 .5  percen t o f the to ta l 

land b a s e . ^

T h e  re la t iv e ly  s im p le -a p p e a rin g  idea of c lass ify in g  land ac

cording to  m a n 's  a c tiv it ie s  on i t  encounters m any com plications in  

p ra c tic e  . F o r  one th in g , in  w h a te v e r m an n er the a c tiv it ie s  m ay  be 

grouped o r  defined , a  g re a t deal o f land— perhaps the overw helm in g  

p a r t  o f i t — is  not used fo r  one a c t iv ity  a lo n e , but fo r  s e v e ra l,  u su ally  

in  d iffe re n t p ro p o rtio n s . T h e  uses w hich som e o b s e rv e rs  w ould

^ E a r l O . Heady and John F .  T im m o n s , "U ,S .  Land Needs fo r  
M eetin g  Food and F ib e r  D e m a n d s ,"  Jo u rn a l o f S o il and W a te r  Con
s e rv a tio n , J a n u a ry -F e b ru a ry , 1975, p . 17 .

15
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T A B L E  2

U S E  O F  LA N D  IN  T H E  U N IT E D  S T A T E S ®

M illio n s  o f A c re s  P e rc en tag e  o f 
U ses o f Land in Each U se Land in  E ach  U se

C rop land 472 2 0 . 9
G ra ss lan d  pas tu re  and rangeland 604 2 6 . 7
F o re s t land 723 31 .9
S p e c ia l uses o f land^ 178 7 .8
O th e r land^ 287 1 2 .7

T o ta l land 2 , 2 6 4 1 0 0 .0

^Based on 1969 U . S .  Census d a ta .
^Includes u rb a n , h ighw ay, p a rk s , w ild li fe ,  m il i ta r y ,  and fa rm s te a d  
u s e s .
^Includes land in  d e s e rt, sw am ps, ro c k  and tu n d ra  cond itions.

c la s s ify  as secondary  m ay  seem  dom inant to  o thers w ith  d iffe re n t  

2
in te re s ts .

P erh ap s  a bas ic  c r it ic is m  o f c lass ify in g  land according to  its  

u tiliz a tio n  by m an 's  a c tiv it ie s  is  th a t th is  c la s s ifie s  the observab le  

re s u lts  and not the bas ic  fa c to r s . I t  m ig h t be argued th a t the c la s s if ie r  

is ,  o r  should be , m o re  in te re s te d  in  those c h a ra c te r is tic s  of land  

w hich lead  to s p e c ific  a c t iv it ie s , o r  w h ich  m ig h t do s o , than in  the  

a c tiv it ie s  th e m s e lv e s . T h e  la t te r  a re  c e r ta in ly  influenced i f  not 

d eterm in ed  by a host of fo rc e s  not lo c a lize d  to the land i ts e lf ,  and

O
they change o v e r  t im e .

p
C law son and S te w a r t ,  p . 1 4 .

^ Ib id . , p . 15 .
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N a tu ra l Q u a litie s  o f Land  

T h e  land p lanner m ust co n s id er the n a tu ra l q u a lities  o f the lan d , 

w hich  to som e deg ree  a re  in te rre la te d  w ith  c u rre n t a c tiv itie s  on the  

lan d , but to va ry in g  degrees m ay  be ap p aren tly  u n re la te d . I t  can be 

argued  th a t the n a tu ra l q u a litie s  o f the land a re  m o re  perm anent and 

m o re  l ik e ly  to  be p e rva s iv e  o v e r long periods of t im e , and thus  

som ehow m o re  basic than data on c u rre n t land u se s . On the o th e r  

hand, the n a tu ra l q u a lities  o f land a re  m a n y , indeed , a lm o s t in fin ite  

of one includes v a r ia tio n s  in m agnitudes as w e ll as d iffe ren c es  in  

c h a ra c te r .^

In  m any c irc u m s ta n c e s , the veg eta tive  co ver o f the land is  a 

p a rt o f its  n a tu ra l q u a lit ie s , in sp ite  o f its  dependence upon m a n ’s 

a c t iv it ie s .  T h e re  is ,  th e re fo re , a c lose re la tio n s h ip  between n a tu ra l 

q u a litie s  o f land and the a c t iv it ie s  m aking use of the lan d , but th is  

re la tio n s h ip  is  n e ith e r  fix e d  n or in v a r ia b le . T h is  is tru e  even fo r  

a c tiv it ie s  c lo se ly  o rien ted  to  the n a tu ra l q u a litie s  of la n d , such as  

fo r e s t r y ,  and it  is  the m o re  so when the ch ie f d e te rm in a n t o f a c t iv ity  

is  s ite  o r  location  and not o th e r na tu ra l q u a litie s  of the lan d . F o r  

in s tan ce , a  lo ca l p ark  m a y  be developed on a s ite  that p lanners  

w ould co n s id er f a r  fro m  id e a l, s im p ly  because people dem and conven

ie n tly  located re c re a tio n  a r e a s , and no p h y s ic a lly  b e tte r  a re a  is  

a v a ila b le .

^C law son and S te w a r t ,  p . 16. 
^Ib id  . ,  p . 17.
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U n fo rtu n a te ly , the te rm  ’’ con servatio n" suggests "h o a rd in g ,"  

as i f  the idea w e re  s im p ly  to ra tio n  s ta tic  supplies so th a t th e re  

w ould be som e le ft  fo r  the fu tu re . T h e  a im  of good conservation  

is  to  in su re  a continuous y ie ld  o f useful p lan ts , a n im a ls , and 

m a te r ia ls ,  by estab lish ing  a balanced cyc le  of h a rv e s t and re n e w a l.

I t  is  cu s to m ary  to d iv ide  n a tu ra l resou rces  in to  two ca teg o ries ; 

renew ab le  and n o n -re n e w a b le . A lthough i t  is  tru e  that c o a l, iro n ,  

and o il deposits a re  not renew ab le  in  the sam e sense as fo re s ts  o r  

f is h ,  h o w eve r, n itro g en , iro n  and energ y  sources a re  renew ab le  

ju s t  as m uch as liv in g  re s o u rc e s . M a n  need n e v e r lack  v ita l  

m a te r ia ls  so long as the b iogeochem ical cyc les opera te  in  such a  

w a y  th a t m a te r ia ls  as w e ll as o rg an ism s a re  "reass em b le d " as  

fa s t  as they a re  d isp erse d .®

Im p ro vem en ts  to Land

T h e  heavy overuse o f f re e  goods is  w hat b io lo g is t G a r re t t  

H a rd in  has ca lled  the " tra g e d y  o f the com m ons ,"  T h e  com m ons  

have been abused fro m  tim e  im m e m o r ia l, and w e  have not gained  

the w isdom  to avoid repea ting  the e x p e rie n c e . H a rd in  g ives  the  

exam p le  o f a ra tio n a l herdsm an  using a com m on p as tu re , w h e re  

h is  s e lf - in te re s t  d ic ta tes  th a t he add e v e r  ano ther an im al to  h is

®Eugene P .  O dum , Fundam entals  o f E c o lo g y , (P h ila d e lp h ia :  
W . B . Saunders C om pany, 1953), p . 317 .
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h e rd . E v e ry  herdsm an is  locked into a ra tio n a le  d ic ta tin g  th a t he 

too expand his herd; and th e re  is  the tragedy: overuse o f the  

com m ons. Each pursues h is  own s e lf - in te r e s t ,  in  the nam e of 

fre e d o m , w h ile  bring ing  ru in  to a ll

T h e  tra g ed y  o f the com m ons is  an exam ple  o f the w o rk in g s  o f  

the law  o f supply sind dem an d . A s  long as the supply of the re s o u rc e , 

l ik e  a i r  o r  land , appears  u n lim ite d  w ith  resp ect to  the dem ands of 

a s m a ll population, the res o u rc e  m ay  be tre a te d  as a " fre e  good ,"  

th a t is ,  w ithout cost fo r  its  u se .  Once the res o u rc e  supply becom es  

l im ite d  in  re la tio n  to  the dem ands o f a la rg e  population , then the  

res o u rc e  m ust acq u ire  a p r ic e  o r  cost w hich  equates the w o rth  o f 

an in c re m e n t of the supply w ith  the m a rg in a l u t i l i ty  fo r  i t .  I f  th is  

p ric in g  system  does not com e in to  being , and i f  so c ie ty  p e rs is ts  in 

the delusion that the com m ons rep resen ts  a f re e  good fo r  a l l , even in  

the face  o f o verw helm in g  dem and and dw indling supp ly , then the 

consequence is  overuse o f the com m ons and its  ru in  by despoliation  

In te lle c tu a ls  in  g en era l and urban re s e a rc h e rs  in p a r t ic u la r  

have dem onstrated  a b ias  to w ard  country o ve r c ity  v a lu e s . In  past 

t im e s  th is  bias re fle c te d  a conception o f the n a tu ra l env ironm en t as  

conducive to a m o ra l and u p rig h t w ay  o f l i f e . N a tu re  w as seen as

^ S tah l Edm unds and John L e te y , E n v iro n m e n ta l A d m in is tra tio n  
(N ew  Y o rk : M c G r a w -H il l  Book C om pany, 1 9 7 3 ), pp. 6 1 -6 2 .

® Ib id . ,  p .  62 .
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som ehow transcendent to the m undane exp erien ce  o f the c ity .

T h o re au  expressed  th is  attitude in q u a s i-s p ir itu a l te rm s , Thom as

J e ffe rs o n  fro m  a concern fo r  c iv ic  v ir tu e s , and Theodore R ooseve lt

by arguing th a t the outdoor l i fe  w as essen tia l to the build ing o f

g
national c h a ra c te r  and v i r i l i t y .  T h e  w ild e rn e s s , in  p a r t ic u la r ,

has becom e a setting  w h ere  the c lash  of values concerning the use

of the n a tu ra l env ironm ent is  m o st sh a rp ly  focused. T h e  a r t is t -

co n serva tio n is t A lan  Gussow sum s up th is  point o f view :

"Open space o ffe rs  an opportun ity  fo r  confrontation—  
not the confrontation  of a new p o litic s  but a  d ire c t  
look in to  a system  of w hich m an is  only a p a r t .  Open 
space— n a tu ra l open space— o ffe rs  the settings fo r  
the d isco v ery  that a ll things a ffe c t each o th e r . As w e  
in e v ita b ly  becom e m o re  hu m b le , sensing th a t m an is  
a p a r t  o f n a tu re , not versu s  n a tu re , that w e a re  in 
deed a p a rt o f a vast c h a in ."

A n y con sid eration  o f land use ra th e r  q u ick ly  gets in to  the  

m a tte r  o f im p ro vem en ts  to the la n d . Land in a com ple te ly  "n a tu ra l"  

o r  unim proved s ta te  has v e ry  lim ite d  value to m odern  m an under 

c u rre n t p ra c t ic e . In ven to ries  o f a c tiv it ie s  and o f im p ro vem ents  

a re  often in te rm in g le d . F o r  m any kinds of usage, a c tiv ity  and im 

provem ents a re  d ire c t ly  re la te d ; in o th e r s im ila r  im p ro vem en ts , o r  

d iffe re n t im p ro vem en ts  a re  m ade to p rov ide  fo r  the sam e a c tiv it ie s  ^

% V illia m  H . Itte ls o n , e t a l . ,  An In trod uction  to E n v iro n m e n ta l 
P sycho logy , (New  Y o rk : H o lt , R in e h a rt and W in s to n , I n c . ,  1974), 
p . 2 4 4 .

1 ° I b i d . ,  p .  321 .

11 C law son and S te w a r t, p . 2 0 .
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W e  m u st fin d  w ays o f  m easu rin g  s o c ie ty ’s dem ands fo r  im p ro v in g  

the q u a lity  of land and re s o u rc e s . T h e  b a fflin g ly  unm easurab le  m u st 

be m ade m e a s u ra b le . T h e re  a re  s m a ll beginnings today and m uch  

grop ing  fo r  a n s w e rs , f o r  i t  is  c le a r  th a t in the absence o f acceptable  

m easu rem en ts  the debate w i l l  continue to  produce m o re  heat than  

l ig h t .  M o re o v e r , s ince funds w il l  be ap p ro p ria ted  and spent w ith o u t 

g re a te r  guidance fro m  any dem and gauge, re s p o n s ib ility  w i l l  re m a in  

above a ll  w ith  the reso u rc e  m anager', who m u st construe a dem and  

schedule out o f h is  own sca le  o f p re fe re n c e s , and w hat he th inks  

ought to  be o th e r peoples p re fe re n c e s . He w il l  g e t som e help  fro m  

the  p o lit ic a l p ro ce ss , but the p rocess is  c lum sy e s p e c ia lly  w hen i t  

com es to d e ta il.  C u s to m a rily , i t  p e rm its  choices only between  

ap p ro va l and re je c t io n , betw een yes  and no. A s  a consequence  

decis ions tend to be reached w ith  l i t t le  fac tu a l knowledge o f the va lues  

th a t so c ie ty  as a w hole puts on the resu lts  o f the contem plated action

W e should , th e re fo re , p lan ahead on ly  so f a r  as w e  can see  

w ith  som e degree o f p re c is io n , and then read ju s t our p lans a t fre q u en t  

in te rv a ls . W e  can be assured  that th e re  w i l l  n e v e r be enough fac ts  

a v a ila b le  to g ive these plans any f in a li ty ,  and th a t w e s h a ll a lw ays  be  

m aking  judgm ents based upon p ro b a b ilit ie s .

^^M ichael M ic k lin ,  P o p u la tio n , E n v iro n m e n t and S o c ia l 
O rg an iza tio n ; C u rre n t Issues in  Hum an E c o lo g y , (H in s d a le , Ill in o is :  
T h e  D ryd en  P re s s , 1 97 3 ), p . 148.
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T h e  reso u rc e  m anag ers  task  is  to spearhead m a n 's  response  

to  hum an im pacts  on the lan d . T o  do th is  e ffe c tiv e ly  re q u ire s  re a d i

ness to accept g re a t re s p o n s ib ility , to m ake d ec is io n s , to  argue a 

case w ith  those concerned— p u b lic ly  i f  n ecessary— and to le a d , 

persuade and in fo rm .

In tens ity  o f Land Use  

Land is  im p ro ved  in  o rd e r  to  be used m o re  f j l l y ,  o r  m o re  

in te n s ive ly ; and m o re  in tensive use u su a lly  re q u ire s  im p ro vem ents  

in  o rd e r  to  be e ffe c tiv e . In  g e n e ra l, in te n s ity  o f land use can be 

m e a s u re d , I t  consists o f e ith e r  (1 ) g r e a te r  annual inputs of la b o r ,  

c a p ita l, o th e r m a te r ia ls ,  and m anagem ent p e r  u n it of a re a ,  o r  (2) 

g re a t usage o r  output o f product o r  s e rv ic e s  p e r  u n it o f land su rface  

T h e  developm ent of reso u rce  m anagem ent p lan s , h o w eve r, 

re q u ire s  m o re  in fo rm atio n  about p lan t and an im a l ecosystem s, 

eco nom ics , m o re  d e ta ile d  reso u rc e  in v e n to r ie s , knowledge o f the  

production c a p a b ilitie s  o f each p a rc e l o f land fo r  each possib le  

p ro d u ct, recog n ition  o f the degree to w hich d iffe re n t land uses a re  

c o m p e titiv e , su p p le m e n ta ry , o r  co m p le m e n ta ry . A  g re a t need 

ex is ts  f o r  expanded re s e a rc h  to p rov ide  th is  in fo rm a tio n .

M u ch  o f o u r c u rre n t decision m aking processes re la tin g  to

"'^Clawson and S te w a r t , pp. 20 -21  .
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reso u rc e  m anagem ent is  in  r e a l ity  m anagem ent by exception , w h e re b y  

w e only m anage those a re a s  w hich exceed o u r p re -s e t  to le ra n c e  

l im i t s . T h e  public objects only w hen o u r o b jec tive  has somehow  

been v io la te d . I t  is ,  th e re fo re , n ec essa ry  th a t w e an tic ip a te  p o lit ic a l 

express ions and in co rp o ra te  them  into  o u r dec is ion  m echan ism s by 

being responsive to  public dem an d s.

Knowledge o f the m any fa c to rs  invo lved  in  any decision on land  

use is  r a r e ly  a v a ila b le  to d ie  c it iz e n . O ften  only the p o lit ic ia n  in  

pow er can have access to a ll the knowledge and p o s s ib ilit ie s  on w hich  

to  m ake va lue  judgm ents and d e c is io n s . I t  is  essen tia l that the public  

becom e in fo rm e d , aw are  o f the issu es , w ith  attitudes and ideas based  

m o re  fu lly  on s c ie n tif ic a lly  diagnosed fa c t .

T h e re  is  a vas t scope fo r  im p ro vem en t in the s tru c tu re  and 

content of c e n tra l and lo c a l g o vern m en t. A d m in is tra tio n , p a r t ic 

u la r ly ,  re q u ire s  new a ttitudes  and id e a s . T h e  social ben efits  to  be 

d erived  fro m  im p ro v in g  d e re lic t  and degraded land m u st be assessed , 

and the cost shared  in  an enlightened p a rtn e rs h ip  between govern 

m ent a u th o ritie s  and c o m m e rc ia l f i r m s .  ,T h is  ca lls  fo r  a d m in is tra 

tio n  capable o f so lv ing  p rob lem s of land use in ten s ity  in  a pos itive  

w a y , o f bridg ing  o r  e lim in a tin g  the gaps between b u rea u cracy , 

technology and d e m o c ra c y , and o f p rov id ing  b e tte r  in te rco m m u n ica tio n  

at a ll  lev e ls  o f s o c ie ty . F a i lu r e  h e re  leads to w aste  o f the m o st v ita l  

re s o u rc e — m a n 's  in te lle c t .  P ro g re s s  is  d e laye d , re s e a rc h  and
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studies a re  u n n e c e s s a rily  rep ea te d , m is ta k e s  re c u r , because in 

fo rm a tio n  is  not spread  e ffe c tiv e ly .^ '^

In te rre la t io n s  o f Land U se  

T hrou gh  the past h a lf-c e n tu ry  the N a tio n 's  grow th  in  population , 

its  in c re a s e  in  in d u s tr ia liz a tio n , and the expansion o f c it ie s  and 

suburbs have c rea ted  a lan d -u se  c r is is  and m ade it  im p o ss ib le  to  

ignore the need fo r  the developm ent o f a N a tio n a l Land U se P o lic y .

I f  the en v iro n m en t is  to  re m a in  to le ra b le  fo r  people , w e m u st 

in ten s ify  o u r e ffo rts  to p lan fo r  o u r fu tu re  reso u rce  needs, and 

above a l l ,  fo r  the use o f land w hich is  a v ita l  basis fo r  a ll re s o u rc e s . 

W e can no lo n g er accept the ten et that so c ie ty  benefits  w h en ever and 

w h e re v e r  th e re  is  any kind o f grow th ; n o r can w e susta in  the econom ic  

illu s io n  tha t the m o re  in tensive  the developm ent, the b e tte r  the  

com m unity  and s o c ie ty .

W e  can no lo n g e r t r e a t  land as i f  i t  w e re  in fin ite ; w e know now 

that land is  sub jec t to  the d im ensions o f q u a lity  and q u a n tity . Y e t  

the N a tio n 's  f in ite  land base m ust continue to m e e t the to ta l needs 

of the peo p le . I t  m u st m e e t the in creas in g  demands fo r  fo o d , clothing  

and s h e lte r ;  i t  m u s t p ro v id e  fo r  tra n s p o rta tio n , com m unication , 

in d u s tr ia l g row th  and em ploym ent o p p o rtu n itie s . I t  m u st a lso

^'^Robert O r v i l l ,  M a n  and E n v iro n m e n t (London: Penguin  
B ooks, L t d . ,  1970 ), pp . 2 1 -2 3 .

Reproduced wi,P permission o, me oopyrigi., owner. Further reproduction prohlbhed without permission.



2 5

produce the en erg y  necessary  fo r  p ro d u ctio n , and fo r  the convenience  

and health of a grow ing  pop u la tion .

In  add ition  to  a ll  o f th is , the land m ust p rov ide  fo r  the aes the tic  

needs o f the in d iv id u a l. Open space fo r  the s p ir i t ,  v is tas  fo r  the 

m in d , and re c re a tio n a l opportun ities  fo r  o u r le is u re  hours m ust 

com e fro m  the la n d .

How do w e m e a s u re  land reso u rce  potentia ls?  I f  w e could confine  

o urse lves  s im p ly  to  a g r ic u ltu re , w e could m ake  som e in te llig e n t  

estim a tes  fo r  th is  country based on w hat w e know about the re q u ire 

m ents of p lants and about o u r c lim a te , s o ils ,  and te r r a in .  Land  

resou rce  poten tia ls  a re  not f ix e d , tx jt constantly  changing.^®

W e have the fu r th e r  question w h e th er the changing w ants of 

people do not a lso  change land use p o te n tia ls . T h e  tem po o f change 

in  sa tis fac tio n s  people w ant fro m  life  is  in creas in g  in th is  e ra  of 

fast-chang ing  technology and m o re  w id esp read  education . A  

m an ifes ta tion  is the in creas in g  w ants o f people fo r  land reso u rces  

m e re ly  fo r  space

P lann ing  is  the developm ent o f a p ro g ram  o f u ltim a te  ob jectives

s  . D e p artm e n t o f the In te r io r ,  C onservation  Y earb o o k  
S e r ie s ,  N u m b er 8 .

1 6 c . P .  B a rn e s , "Land  R esource  P o ten tia ls  of the U n ited  S ta tes  
and W o rld  R e g io n s ,"  M o d ern  Land P o lic y , (U rb a n a , Ill in o is :  
U n iv e rs ity  o f I l l in o is  P re s s , 1960), p . 69 .

I^ ib id . ,  p . 6 9 .
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and a schedule o f operations to ach ieve the d e s ire d  re s u lts . In  the  

developm ent and w is e  use o f resou rces  a c le a r  s ta tem ent o f the  

ob jectives  to be atta ined  is  essentia l to the execution of the p la n .

P lann ing is  not reg im en ta tio n  o r  m ay  not b e . In  the U n ited  

S ta tes  d em o c ra tic  planning should em erg e  fro m  com m unity  o r  

national d iscussion of issues that re q u ire  co lle c tiv e  ac tion . P lanning  

should be continuous, o r  a t leas t th e re  should be a p erio d ic  rev iew  

o f p revious plans so that obsolete ob jectives m ay  be abandoned. I t  

is  essen tia l th a t planning should be responsive to the w il l  o f the 

p eo p le .  ̂^

^® S m ith , G . ,  C o nserva tion  o f N a tu ra l R e s o u rc e s , (John  
W ile y  and S o n s , In c . ,  1965).
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C H A P T E R  IV

T H E  R E S P O N S IB IL IT Y  O F  S O C IE T Y  T O  IT S  R E S O U R C E S

T h e  Q u a lity  o f L ife  

T h e  e x tra c tiv e  a c tiv it ie s  that have con tribu ted  to the d e te r io ra tio n  

of the n a tu ra l env ironm en t have prom oted in  a s ig n ific a n t w ay  the  

grow th  o f the national econom y and the m a te r ia l w e ll-b e in g  o f human  

s o c ie ty . W ith o u t th e m , a m odern  in d u s tr ia l nation could not have  

developed. To d ay  w e  have a la rg e  accum ulation  o f cap ita l and a 

leve l of liv in g  u n p ara lle led  in o th er cu ltu res  and previous p e r io d s . ^

Do w e w ish  to continue to invest even m o re  o f o ur reso u rces  in  

m eeting  dem ands fo r  m o re  s e rv ic e s , m o re  c la s s ro o m s , m o re  

h o sp ita ls , and m o re  housing as population continues to grow? O r  

should w e concentrate  o ur energ ies  and reso u rces  on im p ro v in g  the  

q u a lity  o f ex is tin g  s e rv ic e s  and extending them  to la rg e  num bers of 

people fo r  whom  the "q u a lity  o f life "  s t i l l  m eans getting a square  

m eal?

W e need to th ink in te rm s  o f w hat s o c ie ty , c o lle c tiv e ly , p re fe rs  

fo r  land use betw een d iffe re n t a lte rn a tiv e s . I f  people w e re  a ll  a l ik e .

1 M ic h le n , p . 148 .
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and i f  the p re fe ren c es  o f each person w e re  independent o f each o th e r ,  

the rep resen ta tio n  o f s o c ia l p re fe re n c e s  would be quite s im p le .  

U n fo rtu n a te ly , ind iv idu a ls  a re  not a ll the sam e and peoples' p re 

fe ren ce s  a re  not independent. S o c ie ty  has been c o lle c tiv e ly  gulled  

in to  s trugg ling  on acc u m u la tin g , d e s tro y in g , innovating , to no 

in te llig e n t purpose. T h e  "goodies" p r o life ra te , but s o c ie ty  fe e ls  

no b e tte r  o ff .

Im m ed ia te  concern  m u st be w ith  the revo lu tion  in  thought and 

fee lin g  that is  n ec essa ry  i f  m en 's  asp ira tio n s  tow ard  th e  good l ife  

a re  e v e r  to  be r e a liz e d .

C oncern  in  the past about land use planning has been m in im a l,  

y e t th e re  appears to  be an in fo rm a l consensus that w e should not 

only keep but im p ro ve  the q u a lity  o f l ife  fo r  o u rs e lv e s , o u r c h ild re n ,  

and g ra n d c h ild re n .

Beyond that th e re  is  no consensus; th e re  is l i t t le  understanding  

o f the long te rm  effec ts  that d iffe re n t ra tes  and kinds o f grow th  w ould  

have on the q u a lity  o f l i f e . T h e re  has been l it t le  concerted  action  

tow ard  adopting coord inated long range g o a ls . T h e re  is  no ag ree 

m ent on w hat m ix  o f m a te r ia l goods and in tangib les is  needed fo r  the  

highest a tta in ab le  q u a lity  o f l i f e .  E ach  p erso n , each c o rp o ra tio n , 

each governm enta l u n it , each c it iz e n 's  o rg an iza tio n  h is to r ic a lly  

has pursued h is  o r  its  own ends. T h e  re s u lt has been unplanned.
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uncoord inated , and uncontro lled  g ro w th . T h is  kind o f grow th h is to r ic 

a l ly  has produced in the U n ited  S ta te s  a  high m a te r ia l s tandard  o f  

l iv in g . But i t  a lso  is  in c re a s in g ly  y ie ld in g  und esirab le  en v iro n m en ta l

p
re s u lts  and causing c o n flic t.

I t  has been estab lished  that m o s t, i f  not a l l ,  spec ies  o f w ild

an im a ls  have ins tinc ts  w hich  u su a lly  tend to  p reven t overcrow ding

in  th e ir  native  h a b ita t. T h e y  fre q u e n tly  th r iv e  best a t  less  than the

m axim um  density  w hich w ould be possib le  w ith  the a v a ila b le  food,

s h e lte r , e tc . In  o th er w o rd s , sustained c a rry in g  cap ac ity  e s tim a te s

f o r  d iffe re n t species o f w ild life  m u st recog n ize  population den s ity

in  add ition  to o th e r c o n s tra in ts . T h e re  is  grow ing ev iden ce , but no

conclusive p ro o f and no consensus among e x p e rts , that s im ila r

3p rin c ip le s  app ly to  hum an s o c ie ty .

T h e re  has been l i t t le  s c ie n tific  e ffo r t  devoted to s y s te m a tic a lly  

iden tify ing  the e lem en ts  th a t co m p rise  an optim um  q u a lity  of l i f e .

Y e t  i f  the people a re  to  guide th e ir  fu tu re  d e s tin y , the u lt im a te  goals  

m u st be d escrib ed  in  both com prehensive and understandable te rm s .  

One w ay  to  com e to g rip s  w ith  such a com plicated  p rob lem  is  to 

propose a bas ic  conceptual fra m e w o rk  and sub jec t i t  to re v ie w , 

re v is io n , im p ro v e m e n t, and re fin e m e n t. Both the m a te r ia l e lem ents

^ P a c if ic  N o rth w est R iv e r  B asins C o m m is s io n , U rb a n  and R u ra l 
Lands C o m m itte e , E co logy and the E conom y, J u ly  1973, p . 1 .

^ Ib id . ,  p . 2 .
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and the in tang ib le  e lem ents  a re  essen tia l to the re a liz a tio n  o f the  

d e s ire d  q u a lity  o f l i f e ,  but one o f the g re a te s t th re a ts  th is  nation  

faces  is  that the in tang ib le  va lu es  w il l  be ir r e t r ie v a b ly  destroyed  

d uring  the p u rsu it o f s h o rt t e r m ,  m a te r ia l v a lu e s . Indeed , the  

t ra g ic  evidence o f such m yop ia  is  a lre a d y  ap p aren t to  too m any p a rts  

of th is  n a tio n .^

C a p a b ilit ie s  of Response  

C rea tin g  a d e s ira b le  fu tu re  in  land planning dem ands m o re  than  

fo re s ig h t; i t  re q u ire s  v is io n . M an k in d 's  g re a te s t ach ievem ents a re  

the  products o f v is io n . P lann ing  f o r  the fu tu re  dem ands an eco log ica l 

a ttitu d e  based on the assum ption that m an w il l  continuously bring  

about evo lu tio n ary  changes through the c re a tiv e  p o te n tia litie s  in

h e re n t in  his b io lo g ica l n a tu re .

W e c la im  that hum an re la tio n sh ip s  and com m union w ith  n atu re  

a re  the u ltim a te  sou rces  o f happiness and beau ty . Y e t  w e do not 

h es ita te  to  spo il o u r surroundings and human associations fo r  the 

sake o f e ffic ie n c y  in  acq u iring  pow er and w e a lth .

A g g ress ive  b eh av io r fo r  m oney o r  fo r  p re s t ig e , the destruction  

o f scen ic  beauty and h is to r ic  la n d m a rk s , the w aste  o f n a tu ra l r e 

s o u rc e s , the th re a ts  to hea lth  c rea ted  by thoughtless technology— a ll 

these c h a ra c te r is t ic s  con tribu te  to the dehum anization  o f l i f e .  S o c ie ty  

cannot be re fo rm e d  by c rea tin g  m o re  w ea lth  and p o w e r. Instead

4 lb id . ,  p . 2 7 .
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econom ic and technologic considerations m u st be m ade su b serv ien t 

to  the needs, a ttitu d es , and asp ira tio n s  that have woven in to  the  

fa b r ic  o f m an 's  nature  during  h is  evo lu tio n ary  and h is to r ic a l develop

m e n t.

T h e  m ost hopeful sign fo r  the fu tu re  is  the a ttem p t by the  

reb e llio u s  young to re je c t  o u r so c ia l v a lu e s . T h e ir  p ro tests  ind icate  

th a t m ankind is  becom ing d is turbed  by increaising dehum anization

K

and so m ay ac t in t im e  to re v e rs e  the t re n d .

M ankind  has a la rg e  re s e rv e  of p o te n tia litie s  that becom e  

expressed  on ly when c ircu m stan ce s  a re  fa v o ra b le . P h ys ica l and 

so c ia l surroundings condition  both the b io log ical and the m enta l 

expressions o f in d iv id u a ls . E n v iro n m en ta l planning can thus p lay  a 

key ro le  in  the re a liz a tio n  o f human p o te n tia lit ie s . One can take i t  

fo r  granted th a t th e re  is  a b e tte r  chance of converting  these potent

ia lit ie s  into re a l ity  w hen the env ironm en t p rov ides  a v a r ie ty  of 

s tim u la tin g  exp erien ces and o p p o rtu n ities , e s p e c ia lly  fo r  the young

L ife  in  the c ity  is  an endless round o f o bstac les , c o n flic ts , 

inconveniences, and b u re a u c ra tic  ro u tin e . T h e  urban d w e lle r  is  

confronted d a ily  w ith  n o ise , l i t t e r ,  a i r  p o llu tio n , and o v e rc ro w d in g .

^Rene Dubos, S o  Hum an An A n im a l (N ew  Y o rk : C h a rle s  
S c h r ib n e r 's  S o n s , 1968), p . 5 .

G ib id . ,  p . 241 .
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S o m e of these conditions a re  p e rv a s iv e . O thers  o cc u r on ly a t  hom e, 

o r  a t w o rk , o r  in  t ra n s it .  T h e ir  incidence is  profoundly d is tu rb in g , 

and m any com m entators  on m o d ern  urban l ife  a lle g e  that such con

d itio n s  produce b eh av io ra l and physio log ica l consequences in im ic a l 

to  the hea lth  and w e ll being o f m a n . The study of these consequences 

m ay  be subsumed under the ca teg o ry  o f s tre s s , w h ich  has been

g e n e ra lly  defined as the a ffe c tiv e , b e h a v io ra l, and physio logical

7response to a v e rs iv e  s t im u l i .

M a n 's  ad a p ta b ility  is  con tinua lly  put to  test; h o w ever, m ost 

people m anage to  su rv iv e  w ithout Im m ed ia te  psychological and organ ic  

breakdow n. T h e y  ad just to  the s tre s s fu l aspects o f th e ir  env ironm en t 

and becom e accustom ed to th e m . But th is  a b ility  to  su rv iv e  the  

in ev ita b le  s tresses  and s tra in s  of l i fe  is  only p a rt o f the s to r y .

M o re  im p o rta n t, perhaps, a re  the less im m ed ia te  consequences of 

th re a ts  fro m  the e n v iro n m e n t. Responses to  a s tre s s fu l event m ay  

becom e adapted to i t ,  y e t the adaption m ay  take its  to l l .  Im m ed ia te  

a fte r  e ffec ts  m a y  re m a in  in  the fo rm  of physical and m enta l d iseases , 

psychosom atic d is o rd e rs , p erfo rm an ce  and lea rn in g  d e fic its  and 

g en era l s o c ia l-e m o tio n a l m a la d ju s tm e n ts .

I t  should be m ade c le a r  that s tre s s  and adaption to  s tre s s

^D av id  C . G lass and J e ro m e  E .  S in g e r , U rb an  S tre s s  , (New  
Y o rk :  A cad em ic  P re s s , 1972), p . 6 .

® Ib id .,  p . 1 0 .
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should not be regarded  as having unequivocably ad verse  consequences. 

In  an e ra  when anything annoying is  tagged w ith  an un favo rab le  ep ith e t, 

i t  is  n ecessary  to sep ara te  out the sys te m a tic  e ffec ts  o f s tre s s  fro m  

the  eva luation  of its  consequences.

I t  can be argued that s tre s s  is  an unavoidab le , even ro u tin e , 

com ponent of each in d iv id u a l's  ex is te n c e . T h is  assum ption has been  

a dom inant them e underly ing  the con struc t o f m o tiva tio n  in  Tw entieth  

cen tu ry  A m e ric a n  physio logy and psychology.

Land use planning is  an a re a  in w hich people m ake decisions  

in fluencing  the use and q u a lity  of th e ir  e n v iro n m en t. W h a t a re  the  

fa c to rs  involved in  th is  process? How a re  attitudes fo rm e d  th a t lead  

to  decisions? And who m akes these decisions?

A s p a rt of the d em o c ra tic  p ro ce ss , land use planning is  es

tab lish ed  through p o litic a l channels . O ccas io n a lly , p o licy  is  the  

re s u lt  o f p re s s u re  on the p a rt o f the g en era l pub lic ; m o re  o fte n , it  

com es fro m  sp ec ia l in te re s t o r  advocate groups such as the highw ay  

lobby o r  the S ie r r a  C lub; fre q u e n tly , i t  is  fo s te red  by an ap p ro p ria te  

agency, such as the U .S  . A rm y  C o rp s  of E n g in e e rs .

In som e ins tances , decis ions w il l  be im p lem en ted  by a s ing le  

in d iv id u a l— the ra n g e r, le t  us s a y , o f a S ta te  F o re s t .  P o lic y  ad

m in is tra t io n , h o w eve r, is  u su a lly  in  the hands o f a c o m m iss io n .

Such a group w il l  be influenced not only by the nature  o f the  

en v iro n m en t that is being m anag ed , b u t, th e o re t ic a lly , a t le a s t by
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the a ttitudes o f those who use the en v iro n m en t.®

A t the c e n te r o f o u r m any co n tro ve rs ies  o v e r land use planning  

a re  the attitudes of the people involved o r  a ffected  by em inen t land 

use d e c is io n s .

H e re  a re  som e fa c to rs  that con tribu te  to the fo rm a tio n  o f  

attitudes on the p a rt o f the g en era l public:

T h e  R o le  of T h e  "E x p e rt"

In techno log ical so c ie ties  p o licy  fo rm a tio n  is  la rg e ly  in s ti

tu tio n a liz e d . F ro m  the so il co n serva tio n is t to the c ity  p la n n e r, 

fro m  the fo re s te r  to the e n g in e e r, con tro l o r  m o d ifica tio n  o f the  

en v iro n m en t is  based on in fo rm atio n  supplied by the e x p e rt, who  

m ay  also  define the need fo r  action  out of h is  p ro fess iona l concern  

w ith  p a r t ic u la r  land use p ro b le m s .

A ttem p ts  to d e m o c ra tize  th is  e x p e rtis e  v a ry  in e ffe c tive n ess , 

but in th e o ry  people a re  "clued  in" a t the point of im p act through  

such procedures as public h e a rin g s . T h e  purpose o f such hearings  

is  to reco n c ile  broad public in te re s t w ith  lo ca l p re fe re n c e s .

Im posed so lu tions by a public agency c re a te  d is tru s t. T h e  hearing  

i ts e lf  m ay  be w indow  dress ing  fo r  a  p o licy  a lre a d y  decided  

upon.  ̂®

^ Itte ls o n , p . 3 3 0 . 

1 ® Ib id ., p . 3 3 2 .
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M o s t proposed land use changes a re  presented to the public  

as fa its  a c c o m p lis , o r  in  the s p ir i t  th a t "the e x p e rt knows b e s t."

L a c k  o f fa m il ia r i ty  w ith  com plex p rob lem s among la y m e n , and the  

esteem  in  w hich the e n g in e e r, fo re s te r  and s c ie n tis t a re  h e ld , 

fo s te rs  such an approach i f  i t  does not alw ays prov ide  a  ra tio n a le  

fo r  i t .  So lu tions a re  p erce ived  in  v e ry  conventional te r m s , re f le c t

ing standard  p ra c tic e s  o f the "pro fess ion" and an adherence to  

estab lished  governm ent p o lic y . In  te rm s  o f ro le -p e rc e p tio n , a 

deg ree  o f jea lo u sy  e x is ts  v is -a -v is  the o u ts id e r . E x p e rtis e  im p lie s  

p o w e r, and th e re  is  l i t t le  d e s ire  to sh are  i t  w ith  the public a t la rg e .  

R esource  m anagem ent opera tes  la rg e ly  as a closed s y s te m . T h is  

system  m ust be m ade m o re  resp o n s ive . T e c h n ic a l p rob lem s re la tiv e  

to  land use planning m u st be view ed in  a so c ia l con text.

P la n n e rs , as do a ll  o th ers  who c re a te , express  not only the

g en era l va lues  and a ttitu d es  o f th e ir  s o c ie ty , but th e ir  own unique

p e rs o n a litie s  and th e ir  in d iv id u a l tastes  and w ays o f looking a t the

w o r ld .  T o  design o r  designate land use a re a s  w ith  purpose m eans

to  c rea te  a physical setting  w ith  one o r  s e v e ra l human sp ec ifica tio n s

as p r im a ry ,  w h ile  o th ers  a re  considered seco n d ary , o r  a re  taken fo r

11granted  and not considered  a t a l l .

T o o  o fte n , land p lanners  m is ta k e n ly  adopt a  d e te rm in is tic

 ̂^ Ib id . ,  p . 342
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p o s itio n . T h e y  assum e th a t the physical en v iro n m en t w i l l  be suf

f ic ie n t ly  pow erfu l by i ts e lf  to  overcom e the s o c ia l and c u ltu ra l 

c h a ra c te r is t ic s  o f the u sers  o f these e n v iro n m e n ts . E x p e rie n c e  

w ith  urban  renew al and the construction  of m a jo r  highways through  

c en tra l c it ie s  has ind icated  th a t these a c t iv it ie s  do fra c tu re  and 

fra g m e n t d e lic a te  so c ia l n e tw o rks . B ut the e ffe c ts  of such physical 

changes m ust be in te rp re te d  in  the lig h t o f the so c io c u ltu ra l ch a ra c 

te r is t ic s  o f the u s e rs  o f va rio u s  en v iro n m e n ts . ^^

1 2 ib id .,  pp . 3 4 8 -3 4 9 .
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C H A P T E R  V

T H E  N E E D  T O  R E L A T E  P L A N N IN G  T O  T H E  G O A LS  '

O F O UR S O C IE T Y

O bjectives  of P o lic y  

Because  en v iro n m en ta l and reso u rc e  p o lic ie s  a re  in h e re n tly  a  

public o r  c o lle c tiv e  g o a l, the fo rc e s  w h ich  w i l l  d e te rm in e  the extent 

of th e ir  p rov is ion  a re  p o l it ic a l . A ny d iscussion o f national a lte rn a tiv e s  

fo r  reso u rce  p o lic ies  m ust face  up to the ex is tence of p o lit ic a l as  

w e ll as econom ic c o n s tra in ts . T h e  slow  in e r t ia  and r ig id ity  favo rin g  

the status quo in the pub lic  sec to r seem  to com e not so m uch fro m  

r ig id it ie s  in  sp e c ific  p ro g ram s and p o lic ie s , but ra th e r  fro m  a 

r ig id ity  in  the p o lit ic a l process w hich p ro g ram s  m ust navigate b efo re  

being im p lem en ted .

D esp ite  a few  notable exceptions, p o lit ic a l in e r t ia  and a tendency  

to  m a in ta in  the status quo a re  fo rc e s  to  be reckoned w ith  when fo r 

m u lating  p o lic y . W hen unprecedented changes in  approach to dealing  

w ith  prob lem s a re  a ttem p ted , negotiations among conflic ting  groups  

fre q u en tly  b reak  dow n. The fa c t that co n stra in ts  a re  p o lit ic a l and 

so c ia l ra th e r  than techno log ical o r  physical in  n a tu re  does not im p ly

th a t they a re  any less  re a l o r  b ind ing .

37
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In  sp ite  o f past e ffo rts  to r a l ly  pub lic  support f o r  adequate land  

use p lann ing , reso u rc e  and planning agencies a re  not in  a position  

today to d es crib e  the to ta l job  of land use planning in  the U n ited  

S ta te s  o r  to e s tim a te  w hat i t  w ould c o s t. In  p a rt th is  is  because  

planning has been p ie c e m e a l, and th e re  has been no consistent e ffo r t  

to  fra m e  planning ob jec tives  in  re la tio n  to  b ro a d e r national a s p ira tio n s , 

P u b lic  s e rv ic e s  have fa ile d  to  keep pace w ith  m ushroom ing p r iv a te  

output. In la rg e  p a r t ,  th is  has been so because the typ ica l A m e r ic a n  

has regarded  governm ent as a n ecessary  e v il and fa ile d  ra th e r  

con sis ten tly  to recog n ize  the im p o rtan t ro le  o f governm ent in  any  

successfu l s o c ie ty .

A s a consequence, u rban  b lig h t, inadequate educational fa c i l i t ie s ,  

degrading p o verty  and d e te r io ra tio n  o f the env ironm ent a re  issues  

and prob lem s w e have to fa c e . T h e  kinds o f values w hich cannot be 

lis te d  in  accounting led g ers  have not re c e iv e d  th e ir  p ro p e r s h a re  o f 

attention  in  pub lic  po licy  fo rm a tio n . W e have ye t to develop a s e t  

o f sca les on w h ich  the f in a n c ia l,  s o c ia l,  e th ica l and in s p ira tio n a l 

can be w eighed to g e th e r. M o re o v e r , th e re  is  constant p re s s u re  to  

allow  those va lu es  w hich  can be m easu red  m o re  o r  less  co m p le te ly  

in  d o lla rs  to dom inate public agency decisions at the expense o f those  

values w h ich  cannot be expressed  in d o lla rs  and in som e cases cannot 

be m easu red  a t  a l l .

B y  and la r g e , s ta te  and lo ca l governm ents have done l i t t le
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planning and introduced l i t t le  In n o va tio n . M o s t of the rece n t s p u rt  

o f planning a c tiv ity  has been fo s te re d  and fin a n c ia lly  ass isted  by the  

fe d e ra l g o vern m en t, f o r  in s tan ce , through the w o rkab le  progrcums. 

S ta te , reg ional and lo ca l planning agencies have a t leas t contributed  

to  public education in  the m a tte r  o f planning needs and g o a ls , although  

w ith  a few  exceptions th e ir  e ffo rts  have produced l it t le  tan g ib le  p ayo ff.

W h at is  essen tia l to  re a liz e  is  th a t m eaningfu l decis ions about 

land use planning w il l  in fluence patte rn s  of land holding and develop

m en t in  c r it ic a l  w a y s , w ith  im p lic a tio n s  fo r  po licy  m aking  th a t w e  

a re  not y e t ready to  accep t. Land use c o n tro ls , and d ire c t  p ro g ram s  

o f governm ental in te rv e n tio n , opera te  in  a com plex m a tr ix  o f hum an, 

so c ia l and econom ic in te ra c tio n s  to  w h ich  w e  m u st respond.

W e cannot shape new in cen tives  and con tro ls  u n til w e know w hat 

issues w il l  re c e iv e  a tten tion  a t the national le v e l. F o r  the m o st p a r t ,  

those p ro b lem s that re q u ire  in teg ra ted  national a ttention  a re  the hard  

p rob lem s th a t w e have m anaged to  ig n o re . O ur ex isting  in te rg o v e rn 

m en ta l n e tw o rk  should undergo continuous re fin e m e n t to  develop a 

po licy  m aking  process in  w h ich  fe d e ra l agencies in c re a s in g ly  sh are  

re s p o n s ib ility , fo r  m a jo r  p o lic ie s  w ith  re g io n a l, state and loca l 

c o u n te rp a rts .

P o lic y  is m ost su p press ive  of innovation when i t  co m p le te ly  

defines action  and sta tes  e x a c tly  w h at is  to  be done. P o lic y  is  m ost 

f ru s tra tin g  to  in it ia tiv e  w hen i t  is  u nd ete rm inab le  and sub jec t to
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fu tu re  defin itio n  and re tro a c tiv e  a p p lica tio n . P o lic y  is  m ost antago

n iz in g  when i t  is im posed on a subordinate fo r  the benefit o f a s u p e r io r .  

P o lic y  is  m ost confusing when i t  is  in te rn a lly  incons isten t and provides  

no guide fo r  reso lv ing  con flic ting  p re s s u re s .

P o lic y  should a llow  freed o m  to innovate and should have the  

fe w e s t re s tr ic tio n s  com patib le  w ith  the coord ination  needed to insure  

o v e r -a l l  system  s tre n g th , s ta b ility  and g ro w th . P o lic y  should be 

a c c e s s ib le , c le a r  and not re tro a c t iv e . T h e  source of p o licy  should 

be a process th a t ensures som e consensus by those affected th a t it  

is  a ju s t com prom ise  fo r  the com m on good. P o lic ie s  should be 

consistent by being designed as p arts  of a to ta l po licy  s tru c tu re  that 

crea tes  the d es ired  dynam ic beh avio r in  the resu ltin g  s y s te m .

Som e s tr ik in g  ach ievem ents a re  a ttr ib u ta b le  to  im a g in a tiv e , 

even v is io n a ry  g o a l-s e ttin g . G oals provide the d ire c tio n  to planning  

th a t is  so essen tia l in  o rd e r  to  p rov ide  room  fo r  new in fo rm a tio n , 

new concepts, and innovations. S o u rces  o f new concepts and new 

in fo rm atio n  th a t w il l  lead to  w id e ly  accepted goals m ust include  

governm ental u n its , nongovernm ental so u rc es , the infeeding o f ideas  

fro m  the p u b lic , business, re s e a rc h , academ ic in s titu tio n s , and 

o th e rs . ^

B r ie f ly ,  goals m ay  be defined as a fu tu re  s tate  o f a f fa irs  that a

^ P a c ific  N o rth w est R iv e r  Basins C o m m iss io n , p . 5 3 .
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p erso n , o rg a n iza tio n , e n tity , o r  so c ie ty  in  a geographic a re a  is

attem pting  to r e a l iz e .  T h e y  m ay  be e ith e r  e x p lic it  o r  im p lic it ,  o r

a com bination o f the tw o . Both plans and o p era tin g  p o lic ies  can be

e ffe c tiv e ly  m easu red  against g o a ls . G oals  suggest o r  define the

need fo r  t im e ly  in fo rm a tio n . T h e re  is  a strong re la tio n s h ip  am ong

p ro b le m s , g o a ls , p o lic y , and in fo rm a tio n . In fo rm atio n  is  needed

to c o n firm  and define the need f o r  action  p ro g ra m s . P o lic y  is

needed to  guide actions by w hich goals m ay  be ach ieved . P ro b le m

d escrip tio n s  help  to  id en tify  the need fo r  p o licy  and p lans. T h e  lack

o f in fo rm atio n  id en tifie d  the need fo r  re s e a rc h . G oal setting  is  an

in te g ra l step  in  an endless process y ie ld in g  im proved  planning and 

2m anagem ent.

It  is  p re tty  obvious that national g row th  is  not of i ts e lf  a panacea  

fo r  m an 's  w o es , since i t  tends to c re a te  as m any probe lm s as i t  

s o lv e s . One b y -p ro d u c t of the in d u s tr ia l age has been a co n s id erab le  

fou ling  o f the hum an e n v iro n m e n t. A n o th e r is the rap id  exp lo ita tio n  

and exp end itu re  o f cheap and a v a ila b le  re s o u rc e s . A  th ird  is  the

O

developm ent o f c r it ic a l so c ia l p ro b lem s am ong the urban ized  m a s s e s .

A  system  of conservation  based s o le ly  on econom ic s e lf - in te re s t  

is  hopelessly  lops ided . It  tends to  ig n o re , and thus even tu a lly  to

^ Ib id . , p . 54

^ P . S h ep ard  and D . M c K in le y , T h e  S u b vers ive  S c ie n c e , E ssays  
T o w a rd  an E co logy of M a n , 1969. p . 5 .
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e lim in a te , m any e lem ents  in  the land com m unity  th a t la c k  c o m m e rc ia l 

v a lu e , but th a t a re  (as  f a r  as w e know) essen tia l to  its  hea lthy fu n c 

tio n in g . I t  assum es, fa is e ly , I th in k , th a t the econom ic p a rts  o f the

4
b io tic  c lock  w il l  function  w ithout the uneconom ic p a r ts .

P ro b lem s  o f Land R eso u rce  A llo ca tio n  

A  grow ing population , r is in g  re a l incom es p e r  c a p ita , and o th e r  

fa c to rs  have in ten s ified  the com petition  fo r  the fix e d  a re a  o f land  

w hich  o u r country  con ta ins. Land uses a re  changing in num erous  

and often com plex w a y s , and fu r th e r  changes in  the fu tu re  seem  

c e r ta in .

In th is  dynam ic s itu a tio n , a c c u ra te , m ean in g fu l, c u rre n t data  

on land use a re  e s s e n tia l. I f  pub lic agencies and p riv a te  o rg an iza tio n s  

a re  to  know w h at is  happening, and a re  to  m ake  sound plans fo r  th e ir  

own fu tu re  ac tio n , then re lia b le  in fo rm a tio n  is  c r i t ic a l .  But in  the  

U n ited  S ta te s  land use data has evolved g ra d u a lly , p ie c e m e a l, to  

m e e t sp e c ific  lim ite d  needs. T h e y  have often served  those needs 

w e ll .  B ut no com prehensive system  o f c o lle c tio n , a n a ly s is , and 

pub lica tion  o f land use data has e v e r  r e a l ly  been put into o p e ra tio n . 

T h e re  has not even been fu ll  ag reem en t as to land use d e fin itio n s  and 

concepts . B y and la rg e , land use data fo r  the U n ited  S ta tes  is  a

"^ Ib id ., p . 408 .
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5hodge-podge.'

R esource  m anagem ent in  i ts e lf  is  a cu ltu ra l reac tio n  to  the 

s itu a tion  o f the socia l g ro u p , s ince  the group appra ises the physical 

en v iro n m en t in  w hich i t  liv e s  and the techno log ical assets a t its  

com m and. M anagem ent o f reso u rc es  m a y  have a v a r ie ty  o f ob

je c t iv e s , including m ax im um  s h o r t - te rm  output, m axim um  long

te rm  output, s ta b iliz a tio n  o f output. Im p ro vem en t o f reso u rce  

q u a lity , c re a tio n  o f em ploym ent o p p o rtu n ities , o r  s t il l  o th e r o b jec tives ,

I t  m a y  seem  as though the ra p id  grow th o f science should o ffset 

the upsurge o f  u n c erta in ty  in m aking  reso u rc e  decisions re la tiv e  to  

these o b je c tiv e s . S c ien ce  enables us not on ly  to p red ic t m o re  

a c c u ra te ly , but a lso  to  devise m o re  ingenious schem es fo r  hedging; 

so science alone cannot subdue u n certa in ty ; science alone cannot 

su ffice  in  d ec is io n  m aking  fo r  re s o u rc e  m anagem ent. S c ien ce  has 

fre e d  m an o f the need to  be concerned about d im in ish ing  re tu rn s  

but has brought new p rob lem s in its  w a k e . The  capacity  o f s c ie n tific  

p ro g ress  to  c re a te  new p ro b lem s  fo r  s o c ie ty , it  a p p ears , has outrun  

the cap ac ity  o f so c ia l p ro g ress  to  so lve  th e m .

I t  is  obvious th a t reso u rc e  m anagem ent po lic ies  w il l  be p ro 

ductive and e ffe c tiv e  fo r  s o c ie ty  as a w hole only i f  they  m ake adequate 

pro v is io n s  fo r  a co n s id era tio n  o f a l l  e lem ents  of the public  in te re s t .

^C law son and S te w a r t ,  p . 3 8 2 .
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And i t  should be equ ally  obvious th a t reso u rce  m anagem ent p o lic ies  

can only be e ffe c tiv e ly  im p lem en ted  by m a in ta in ing  an on-going  

re la tio n s h ip  w ith  d ie  pub lic in te re s t .

T h e  ap p ro p ria tio n  of land to  sp e c ific  hum an uses is  the m ost 

fundam ental of a ll  decis ions re la tin g  to  the en v iro n m en t, because  

th is  decision  d e te rm in es  w hat a m an  m ay  do w ith , o n , and to the earth  

of w hich he is  a p a r t .  Land ap p ro p ria tio n  and tenure  p ra c tic e s  go 

deep into h is to ry  and a re  perhaps the m ost com plex and deep ly  

em bedded nations w e h a v e . T h e y  a re  so deeply embedded th a t w e  

seldom  th ink profoundly about them  .

T h e  A m e ric a n  system  of land ow nership  in fee  s im p le  absolute  

m akes  land easy to m ortg age and f re e ly  s a la b le , w hich tre a ts  land 

l ik e  any o th er co m m o d ity . The idea o f trad in g  land as a com m odity  

w ould be a lm ost inconceivable in o th er cu ltu ra l s e ttin g s , fo r  ins tance , 

to  the A m e ric a n  Ind ian  who looked at land as the root o f h is being to  

be used in com m on, to  the C hinese who base th e ir  m a te rn a l system  

on fa m il ia l  land te n u re . H e re  in the U n ited  S ta te s , the  land develo per  

and specu la to r can u su a lly  c a jo le , o r  o ccas io n a lly  b r ib e , a c ity  

council into g iving h im  the zoning va rian ce s  p re tty  m uch as he w is h e s . 

Zon ing  cases a re  the o verw helm in g  business o f m any c ity  cou ncils , 

and council m e m b e rs  soon le a rn  the im p ortan ce o f p lacating  m ost land

^Edm unds and L e te y , pp . 3 8 -3 9 .
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use dem ands in o rd e r  to  get re -e le c te d . Land speculation  in the 

U nited  S ta tes  is  today a lm o st as ubiquitous as i t  w as a cen tu ry  

ago, except now the h arves t cen te rs  on zoning and lan d -u se  dem ands  

ra th e r  than upon public land s a le s .^

“̂ Ib id .,  p . 4 2 .
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C H A P T E R  V I  

LA.ND R E S O U R C E  M A N A G E M E N T  M E A S U R E S

Im p o rta n t Land U se L e g is la tio n

Land use con tro l g e n e ra lly  has re lie d  upon such established  

techniques as zo n in g , subdiv is ion  reg u la tio n s  and o ffic ia l m a p s . In  

m any ju r is d ic t io n s , build ing codes and m a s te r  plans a re  p a rt  of the  

tra d itio n a l co n tro l s tru c tu re . B u t th is  con tro l system  has com e  

und er m o re  and m o re  c r i t ic is m . M a s te r  plans lack  d y n a m is m , 

tending s im p ly  to be accum ulation  of s m a ll decis ions concerning  

p a r t ic u la r  p a rce ls  and tra c ts  fo r  designated uses and not a p ro jec tio n  

of how space m ig h t best be o rgan ized  to m e e t lo n g -ran g e  com m unity  

needs and to  im p ro v e  the q u a lity  o f l i f e . A ttem p ts  to  reg u la te  sub

d iv is io n s , to  schedule the pace and a re a s  f o r  developm ent, to p rov ide  

green b e lts  to p ro tec t open sp aces , and to  p re s e rv e  fa rm  lands have 

not m ade m uch p ro g re s s . P a r t ic u la r ly  unsuccessful have been e ffo rts  

to  shape p a tte rn s  f o r  developm ent of open (o ften  a g r ic u ltu ra l)  lands.^

 ̂N o rm an  W e n g e rt and T ho m as G ra h a m /'T ra n s fe ra b le  
D evelopm ent R igh ts  and Land U se  C o ntro l,"  Jou rn al o f S o il  and 
W a te r  C o n serva tio n , N o v e m b e r-D e c e m b e r, 1974, p . 2 5 4 .

46
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T h e  d iff ic u lt ie s  w ith  tra d it io n a l con tro ls  fa l l  into th re e  

catego ries;

1 . Econom ic: I t  has been too expensive to  use public  

funds to  secu re  m any urban  land goals in  the face  

of land booms and in fla tio n .

2 .  P o lit ic a l:  C om plex  issues re v o lv e  around the p ro p e r  

ro le  o f governm ent and the le v e ls  a t w hich  governm ent 

re s p o n s ib ility  should be e x e rc is e d . L e g is la tiv e  a ttem p ts  

to  change the land use co n tro l system  have crea ted  

b it te r  c o n tro v e rs ie s .

3 .  L eg a l and constitu tional: T h e  c o u rts , u n til qu ite  re c e n tly ,

have construed g overnm enta l pow ers to  reg u la te  land  

2
uses n a rro w ly .

F o r  m any y e a rs  the fe d e ra l governm ent has had a p e rva s iv e  

in fluence on how land is  used in  th is  co u n try . D u ring  d iscussions  

o f proposed national land use p o lic y  leg is la tio n  in  the 92nd C o n g ress , 

a l is t  w as  p rep ared  o f about s e v e n ty -fiv e  m a jo r  fe d e ra l le g is la tiv e  

en actm en ts , po licy  s ta te m e n ts , and governm ent re o rg an iza tio n a l 

e ffo rts  fo r  the p eriod  1944 to  1971 that re la te d  to  land u s e . W ith in  

the execu tive  b ran c h , tw e n ty -th re e  fe d e ra l departm ents  and indepen

dent agencies w e re  id en tifie d  as having p ro g ra m s  re la te d  to  land use

---------------------- ---------------— Ç—

2 lb id . , p . 2 5 4 .
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p o licy  and planning; 112 fe d e ra l la n d -o rie n te d  p ro g ram s  w e re  

id en tified

I f  one considers as land use p o lic y  any p rogram  o r  action  that 

has an e ffec t on land u se , then w e have had m a n y .

F o r  the past few  y e a rs , h o w ever, the debates in  the Congress  

o v e r national land use p o licy  have focused on a p a r t ic u la r  type of 

p o lic y . The basic soc ia l concerns that led to the le g is la tiv e  proposals  

w e re  e n v iro n m en ta l, and en v iro n m en ta l p ro tec tio n  has been a m a jo r  

ob jective  in a ll  the m a jo r  p ro p o sa ls . The  proposals u n iv e rs a lly  

recog n ize  the p r im a c y  of s ta te  au th o rity  under o u r constitu tional 

system  to  co n tro l p r iv a te  land u se . T h e  approach is  to  p rovide  

fe d e ra l grants to states th a t w i l l  encourage "process" re fo rm  and 

provide im petus fo r  in it ia tiv e s  underw ay in som e states to take back 

c e rta in  land use co n tro l a u th o ritie s  h is to r ic a lly  delegated to lo ca l 

g overnm ents . I t  has been c h a ra c te r iz e d  as fe d e ra l enabling  le g is 

la tio n  to encourage s ta tes  to  e x e rc is e  s ta tes ' rig h ts .'^

W h ile  the focus o f c u rre n t fe d e ra l b ills  is  on procedure  

ra th e r  than substance. Congress m ay  subsequently enact substantive  

national land use p o lic ie s . F o r  exa m p le , the Jackson B i l l ,  as it  

passed the S e n a te , provided  fo r  a fe a s ib ility  study of national land

^ W illia m  D .  A n d erso n , e t a l . , "P e rs p e c tiv e s  on A g r ic u ltu ra l  
Land P o lic y ,"  Jo u rn a l o f S o il and W a te r  C o n serva tio n , J a n . 1975.

^ Ib id . ,  p . 3 8 .
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use p o lic ies  by the Council on E n v iro n m en ta l Q u a lity  and specified  

tw e lve  p o lic ies  to be ad d re ssed . A t the m o m en t. Congress has not 

enacted national le g is la tio n , and discussion o f the issues continues  

P u b lic  in te re s t in  env ironm en ta l q u a lity  and the use o f n a tu ra l 

resou rces  is  m an ifes ted  in public d iscussions and p ressu res  fo r  

ac tio n . Reacting to these d iscussions and p re s s u re s , lo c a l, s ta te , 

and fe d e ra l governm ents have been s tr iv in g  to a r t ic u la te  and a m e lio 

ra te  land use and en v iro n m en ta l p ro b le m s . A ccord ing  to the U . S .  

Senate C o m m ittee  on In te r io r  and In s u la r A f fa ir s ,  o ve r 200  land use 

p o lic y  m easu res  w e re  in troduced in  one o r  both houses o f the 92nd 

C o n g ress . L ik e w is e , num erous land use m easu res  have been  

introduced in s ta te  le g is la tu re s . T h e  Council o f S ta te  G overnm ents  

rep o rted  that seven s ta tes  have developed statew ide land use plans  

and s ix teen  m o re  s ta tes  c u rre n tly  a re  developing som e kind o f a 

state  land use p lan .®

W ith in  the past two y e a rs  the N ational G o vern o rs  C onference  

presented the s ta tes ' v iew  on the need fo r  land use po licy: "A cross  

the nation , a fa ilu re  to conduct sound land use planning has re q u ire d  

public and p r iv a tè  e n te rp r is e  to d e la y , l it ig a te , and cancel proposed  

public u t il ity  and w id esp read  and c o m m e rc ia l developm ents because

® Ib id ., p . 3 8 .

®Heady and T im m o n s , pp. 2 1 -2 2 .
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o f the unreso lved  land use questions, th ereb y  causing an unnecessary

w aste  o f human and econom ic reso u rces  and a th re a t to  public

s e rv ic e , often resu ltin g  in  dec is ions to locate u t il it ie s  and in d u s tr ia l

and c o m m e rc ia l a c tiv it ie s  in  the a re a  of le a s t public and p o lit ic a l

re s is ta n c e , but w ithou t re g a rd  to re le v a n t env ironm en ta l and econom ic

co n s id e ra tio n s . ” ̂

W id esp read  recogn ition  of the need and support fo r  the

developm ent o f land use p o lic ies  is  ev id en t. H o w e v e r, land use

p o licy  actions re m a in  s ty m ie d , f lu id , and in  the process o f fo rm u la tio n .

A s  t im e  passes and le g is la tio n  is  enacted , p o licy  w i l l  becom e f ix e d ,

and options fo r  guiding and shaping land use p o licy  actions w i l l  l ik e ly  

8d im in is h .

Recognition  th a t the day o f choice is  c lose a t hand m a y  be 

im p lie d  in a passage o f the N a tiona l E n v iro n m e n ta l P o lic y  A c t o f 

1969 , P u b lic  Law  9 1 -1 9 0 , Jan u ary  1 , 1970. The act says in  part:

"T h e  C ongress recogn izing  the profound im pact 
of m a n ’s a c tiv ity  on the in te rre la t io n s  o f a ll  com 
ponents of the n a tu ra l en v iro n m en t, p a r t ic u la r ly  
the profound in fluences o f population g ro w th , h ig h -  
d en s ity  u rb a n iza tio n , in d u s tria l expansion, reso u rce  
e x p lo ita tio n , and new and expanding techno lig ica l 
advances and recogn izing  fu r th e r  the c r it ic a l  im 
portance o f re s to r in g  and m ain ta in in g  env ironm en ta l 
q u a lity  to  the o v e ra ll w e lfa re  and developm ent o f 
m a n , d e c la re s  th a t i t  is  the continuing po licy  o f the

^ Ib id . ,  p . 2 2 .  

® Ib id ., p . 2 2 .
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F e d e ra l G o vern m en t, In cooperation  w ith  S ta te  
and loca l g overnm ents , and o th er concerned public  
and p r iv a te  o rg a n iza tio n s , to  use a ll p ra c tic a l 
m eans and m e a s u re s , including fin a n c ia l and 
techn ical ass is tan c e , in a m a n n e r ca lcu la ted  to  
fo s te r  and p rom ote the g en era l w e lfa re ,  to  c rea te  
and m a in ta in  conditions under w hich m an and natu re  
can e x is t in p roductive  h a rm o n y , and f u lf i l l  the 
s o c ia l, econom ic , and o th e r req u irem en ts  o f 
p resen t and fu tu re  generations o f A m e r ic a n s ."

T h e  a c t c rea ted  the C ouncil on E n v iro n m en ta l Q u a lity , w hich

is  charged w ith  a p o licy  ro le  to exam ine a ll  proposed le g is la tio n ,

new requests fo r  funding by fe d e ra l ag en c ies , and executive  o rd e rs

fo r  the purpose o f ascerta in in g  the  fo llow ing:

1 . T h e  env ironm en ta l im p act of the proposed action;

2 .  A ny adverse  en v iro n m en ta l e ffec ts  w hich cannot be avoided  

i f  the proposal is  im p lem ented;

3 .  A lte rn a tiv e s  to  the proposed action;

4 .  The re la tio n s h ip  between lo ca l s h o rtte rm  uses of m a n ’s 

en v iro n m en t and the m ain tenance and enhancem ent of lo n g term  

p ro d u ctiv ity ;

5 . A ny ir re v e rs ib le  and ir re tr ie v a b le  co m m itm ents  o f 

reso u rces  w hich would ensue fro m  the proposed ac tio n .

T he new ly  crea ted  Council on E n v iro n m en ta l Q u a lity  issued  

in te r im  gu idelines on A p r i l  3 0 , 1970 , w hich re q u ire  fe d e ra l agencies  

to  sub m it env ironm en ta l im p act s tatem ents fo r  new le g is la tiv e  

p ro p o s a ls . F o r  the m ost p a r t ,  the guidelines resta ted  the f iv e
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req u irem en ts  lis ted  above, w ith  som e a m p lific a tio n  as to  the m eaning

of the f i r s t  point to be covered  in  te rm s  of:

"T h e  probable im pact of the proposed action on the 
e n v iro n m en t, including im p act on eco log ical system s  
such as w ild l i fe ,  fish  and m a r in e  l i f e .  Both p r im a ry  
and secondary s ig n ifican t consequences fo r  the en
v iro n m e n t should be included in the a n a ly s is . F o r  
e x a m p le , the im p lic a tio n s , i f  any , o f the action  fo r  
population d is trib u tio n  o r  concentration  should be es
tim a ted  and an assessm ent m ade of the e ffect of any 
possib le change in  population patterns  upon the re 
source b ase , including land use , w a te r ,  and public  
s e rv ic e , o f the a re a  in  q u es tio n ."

T h e se  actions w e re  fo llow ed  by a m essage fro m  the P re s id e n t  

to  the C o n g ress , on J u ly  9 , 1970, re la t iv e  to R eo rg an iza tio n  P lans  

N u m b er 3 and 4 , w hich c rea ted  the E n v iro n m e n ta l P ro tec tio n  A g ency, 

charged w ith  re s p o n s ib ility  fo r  regu la tio n  o r  im p lem en tation  of 

p ro g ram s  to im p ro ve  env ironm en ta l q u a lity .

On Agusut 17 , 1974, the P re s id e n t signed P ub lic  Law  9 3 -3 7 8  

in to  being . T h is  is known as the F o re s t and Rangeland Renew able  

R esources P lann ing A c t o f 1974 . T h is  A c t is im p o rtan t because i f  

d ire c ts  the S e c re ta ry  o f A g r ic u ltu re , through the F o re s t S e rv ic e ,  

to  m ake and keep c u rre n t a com prehensive survey  and ana lys is  o f 

the p resen t and prosp ective  conditions of and req u irem en ts  f o r  the  

renew able  reso u rces  o f the fo re s t and rangelands of (tie U n ited  

S ta te s  and o f the supplies o f such renew ab le  re s o u rc e s , including a 

d e te rm in a tio n  of the p resen t and potentia l p rodu ctiv ity  o f the land .
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and o f such o th e r fac ts  as m a y  be n ecessary  and useful in  the d e te r

m in a tio n  o f w ays and m eans needed to balance the dem and fo r  supply  

o f these renew able  reso u rces  .

P ro v is io n s  o f the b il l  w i l l  encom pass m uch m o re  land than  

F o re s t S e rv ic e  land am ounting to  som e 1 .4 5  b illio n  a c re s . In 

e ffe c t i t  w i l l  re s u lt in  the com pila tion  o f an inven to ry  o f in v e n to rie s — 

a f i r s t  m a jo r  basis fo r  com piling  data  so im p o rta n t fo r  use in  land  

use p lanning.

E s sen tia l R esource  P lann ing and M anagem ent Functions

T h e  c r it ic a l  d e te rm in a n t fo r  the land use p la n n e r, in  m aking  

a sp ec ific  d ec is io n , is his perception  of the design of the w hole  

s y s te m . T o  the extent th a t he c o rre c tly  p e rce ive s  the purpose  

and sta te  of the eco sys tem , he can m ake a decision w hich  is con

s is ten t w ith  the w h o le . O th e rw is e , he in ad ve rten tly  m akes a seg

m ented o r  suboptim al d ec is io n , w hich has as its  consequence  

env ironm en ta l d eg ra d a tio n . In any new f ie ld ,  w here  soc ia l change 

is  im m in e n t, the ra tio n a le  of dec is ion  m aking  is  perhaps m o re  

im p o rta n t than a sp ec ific  d ec is io n , because the ra tio n a le  is  the 

ana lys is  w ith  w h ic h , by con currence o r  c o n tro v e rs y , a new life  is  

fo rg e d . An an a lys is  is ,  th en , a s to ry  o f the fu tu re , o r  w hat m ig h t  

b e , w h ich  people can c r it iq u e , re v is e , o r  em brace as a m eans o f 

beh av io ra l adaption and change. T h e  content o f ana lys is  cu r re n t ly
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in  use u su a lly  contains:

1 . A  d es crip tio n  of the p resent s ta te  o f the s y s te m , w hich  

m ay a lso  be ca lled  a d e fin itio n  o f the prob lem  . S in ce  

th e re  a re  no prob lem s w ithout som e n o rm ativ e  judgm ents  

about w h at is  b e tte r  o r  w o rs e , the an a lys is  is  a lso  a p re 

l im in a r y  s ta tem en t o f q u a lita tiv e  o r  e th ic a l assum ptions.

2 .  A  d es crip tio n  of the contingences o f the fu tu re , o r  a l te r 

natives o f w hat m ay  b e .

3 .  A  s ta tem en t o f c r i te r ia  by w hich to eva luate  the a lte r^  

n a tiv e s .

4 . A n eva luation  of the a lte rn a tiv e s  aga inst the c r i t e r ia .

5 . A  se lec tio n  of the "best" a lte rn a tiv e s  accord ing to the  

c r i te r ia :  th a t is ,  w hich approach p ro v id es  the m ost ideal 

solu tion  to the u sers  o r  b e n e fic ia r ie s .

6 . A n assessm ent o f the s ta te -o f - th e -a r t  a v a ila b le  to c a r r y  

out the best a lte rn a tiv e s , in  o th er w o rd s , how fe a s ib le  

a t w hat cost?

7 . A  d e fin itio n  of sp e c ific  outputs and im p lem en ta tio n  plans  

to  c a r ry  out the best a lte rn a t iv e s .

8 . A  f in a l s u m m a ry  s ta tem ent o f the w o rth  of the proposed  

goals and d ec is io n s , w hich  quan tifies  o r  ep itom izes  

d e s c r ip tly  the c r i te r ia ,  the fe a s ib i li ty ,  the m ethodology, 

the b e n e fits , costs and o v e ra ll w o rth  o f the proposal in

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



5 5

the value schem e o f the u s e rs .®

T h e  p resen t ana lys is  m ethod did not o rig in a te  today, but has 

been used in  techn ical eva luations fo r  m any y e a rs , since the "takeoff"  

o f the in d u s tr ia l revo lu tio n  in  the  W e s te rn  w o r ld . In o th e r w o rd s , w e  

s t i l l  opera te  under the p re in d u s tr ia l assum ptions. H ence, o u r  

presen t ana lys is  m ethods read  o f the past as w e ll as of the p re s e n t.

T h is  an a lys is  is  not a lto g e th e r app ealing , esp ec ia lly  to  those  

who do not sh are  equ a lly  in  the econom ic g a in s , who d e s ire  a h ig h er  

o rd e r  o f en v iro n m en ta l q u a lity , o r  who p r iz e  ind iv idu ation . I f  th is  

is ,  th en , the case , upon w h a t bas is  do w e have to evaluate land use 

c r ite r ia ?

One o p era tio n a l guide to  dec is ion  m a k in g , in  keeping w ith  the  

nature o f ind iv idual and eco lo g ica l w e ll-b e in g , is  w hat O liv e r  Johnson  

has ca lled  the p r in c ip le  o f personal im p a r t ia l ity ,  w hich can a lso  be 

stated: one ought n e v e r do an ac t having soc ia l o r  env ironm en ta l 

consequences that d is c r im in a te s  among people (o r  species) on the 

basis o f th e ir  ind iv idu al d iffe re n c e s  a lo n e . One d iffe re n c e , o f co u rs e , 

is  between the s e lf  and a ll o th ers ; and so the p rin c ip le  says that one 

ought not do an act having s o c ia l costs o r  dam age e ffe c ts , consequences 

w hich  b en efit o n e se lf a lo n e , o r  one 's  group a lo n e , o r  som e group  

versu s  ano ther g roup . T h u s , w e ought not purchase our own happiness.

^Edm unds and L e te y , pp . 4 1 6 -4 1 7 .
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even in d ire c tly , at the expense o f o th e rs . T o  d is c r im in a te  against 

the w e ll  being o f o th e rs , s im p ly  to ac t in  fa v o r o f one’s own happiness, 

is  to  act a r b i t r a r i ly  and u n e th ica lly .^ ®

A  second guide to action  m a y  be ca lled  the p rin c ip le  o f equal 

r ig h ts , w hich is  to  say  that e v e ry  person has an equal r ig h t to w e ll

being . T h e  ju s tif ic a tio n  fo r  th is  p rin c ip le  is  th a t w e ll-b e in g  is  a 

u n iv e rs a l ob ject o f m e n 's  d e s ire s , s ince to be ’’w e ll"  and to "be"  

constitu te  l i fe  i ts e lf .  A s long as m en a ff irm  l i f e ,  w e ll-b e in g  w il l  

be its  g en era l o b jec t.

A  th ird  o p era tio n a l p r in c ip le  is  th a t d iv e rs ity  should be p rize d  

and encouraged fo r  i ts e lf ,  in  the ecosystem  o r  in  the in d iv id u a l, 

because d iv e rs ity  in  ecology is  the m eans o f adaptive s u rv iv a l,  and 

d iv e rs ity  in  the ind iv idu al is  h is  m eans o f ind iv iduation  and m a tu r ity .

W h at w e have es tab lish ed , then , as c r i te r ia  and m easu res  o f 

w o rth  a re  en v iro n m en ta l q u a lities  and human perceptions w hich a re  

o bservab le  and q u a n tifia b le , as w e ll as being d e rived  fro m  opera tiona l 

p rin c ip le s  consistent w ith  m o ra l ph ilosophy. T hese  m eas u res  of 

w o rth  can be in corpora ted  in to  a dec is ion  s tru c tu re  fo r  land use 

p la n n e rs , both as goals o f the ana lys is  in ju s tify in g  the basis fo r  the  

dec is ion  a n d /o r  o b jectives  in a m anagem ent system  to es tab lish  contro l 

o v e r o p e ra tio n s .  ̂^

1 ® Ib id ., p . 431 .

Ib id . , p . 4 3 3 .
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These p r in c ip le s  a re  often fo rg o tten  o r  tossed into the background  

in  o u r sea rch  fo r  balance in  dec is ions re la tiv e  to land use planning  

so that w e have a lo g ica l d iff ic u lty  in d e te rm in in g  who is  m aking  

d ec is io n s . G roups a re  m aking  dec is ions to  solve land-use prob lem s  

based upon th e ir  s p e c ia lt ie s , but how do they  know w hat the problem  

(w hole sys tem ) r e a l ly  is? S u re ly  th e ir  s p e c ia ltie s  do not q u a lify  

them  to see the w ho le  sys tem ; ra th e r  they  p reve n t them  fro m  doing 

s o . T h e  lens o r  p e rs p e c tiv e  o f th e ir  s p e c ia lty  causes them  to focus  

on p art of the s y s te m , the p a r t  they  understand o r  at le a s t recog

n ize  .

A  f i r s t  p r io r ity  in  lan d -u se  planning is  to t r y  to expand the  

rep res en ta tio n  o f the p rese n t in s t itu t io n s . T h is  process o f in s titu 

tio n a l change is  undoubtedly lo n g -te rm  in its  developm ent, because  

i t  im p lie s  a lte ra tio n  o f so c ia l re w a rd s  by le g is la tio n , persuasion  

and public o p in ions , w hich  a re  conducive to  a m o re  com prehensive  

se t of goals by c o rp o ra tio n s  o r  pub lic  agenc ies . E x is ting  institu tions  

need to reco g n ize  th a t they s e rv e  a m u lt ip lic ity  o f in te re s ts  (o f the 

w hole sys tem ) ra th e r  than the pursuance o f n arro w  o r  exc lus ive  goals  

as in  the p a s t. T h e  d e te rm in is tic  goals of p ro d u ctiv ity  and econom ic  

g ro w th , w hich  have dom inated the va lues and ob jectives  o f soc ie ty  

in  the p a s t, a re  found to be w anting by a public w hich now has w id e r

l^ l b i d . , p . 438 .
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a s p ira tio n s . New d e te rm in is tic  goals now app ear to  be s o c ia l-  

p o lit ic a l ob jec tives  o f an im p ro ved  q u a lity  o f life .^ ®

E ffec tu atin g  P o lic y

S in ce  lan d -u se  planning m easu res  a re  usu a lly  set by ad m in is 

t ra t iv e  hearing  p ro ce d u res , co m p ro m ises  a re  frequent w ith  those  

who d e s ire  le n ie n t standards fo r  econom ic reasons. O ur p resen t 

public  o rd e r  perpetuates obsolete va lues  and perceptions w hich  a re  

d erived  fro m  econom ic w ant and in s e c u rity  o f past g en era tio n s .

T h e  developm ent o f pow erfu l technologies has a lle v ia ted  the econom ic  

need and p o v erty  fo r  m o s t. But the va lues  in  the decision s tru c tu re  

have not changed to encom pass m any new is s u e s .

T o d a y , in  the face  o f population g ro w th , env ironm en ta l d eg ra d a tio n , 

and techno log ical c o m p le x ity , le g is la tiv e  bodies delegate the respo nsi

b il i ty  fo r  developing and c o n tro llin g  technologies to  a d m in is tra tiv e  

ag e n c ies . T h e  ob jectives  o f these a d m in is tra tiv e  agencies fre q u e n tly  

m ix  va lue  and technique in  a w ay w hich  fu r th e rs  the in te re s ts  o f those

who support th e ir  p ro g ra m s , m a in ly  the econom ic groups who benefit 

14fro m  the agency.

T h e  la c k  o f an adequate public in it ia t iv e  and in q u iry  in  ad m in is 

t ra t iv e  p rocesses causes the re s p o n s ib ility  fo r  s c ru tin iz in g  m ix ed

IS ib id . , p . 4 40 .

'^Edmunds and L e te y , pp. 4 9 1 -4 9 2 .
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questions o f va lue  and technique to  pass, by d e fa u lt, to in te re s t  groups  

who a re  not re p re s e n ta tiv e  n o r ob jec tive  in  m aking such ju d g m en ts . ^5

R o le  of the F e d e ra l G overnm ent

T h e  F e d e ra l G overnm ent hais a  substeintial s take in  land and 

n atu ra l reso u rc e  p lanning. F ro m  a p ro p r ie ta ry  standpoint, the  

F e d e ra l G o vern m en t is  a v e ry  la rg e  landow ner, owning a p p ro x im a te ly  

o n e -th ird  o f the nation 's  la n d . C ongress sets the basic p o lic y  fo r  

m anagem ent and a d m in is tra tio n  o f fe d e ra l lands, and v a rio u s  fe d e ra l 

agencies im p lem en t th is  p o lic y  fo r  the lands w ith in  th e ir  resp ec tive  

ju r is d ic t io n s .

Land use decisions a r e ,  in  the f i r s t  in s tan ce , p ro p e rly  lo ca l 

d ec is io n s , and ju s t as lo ca l reg u la tio n s  should on ly  be p re -e m p te d  by 

the S ta te  when th e re  is  a c r i t ic a l  s ta te  con cern , i t  seem s th a t s ta te  

and lo ca l co n tro ls  o v e r land use should be subjected to national 

su p rem acy  on ly  when a c r it ic a l national concern so re q u ire s . A ll  

le v e ls  o f governm ent— fe d e ra l, s ta te  and lo c a l— have im p o rta n t ro le s  

to  p lay; but th e ir  resp ec tive  planning and re g u la to ry  e ffo rts  w il l  be 

fu lly  e ffe c tiv e  on ly  to  the extent th a t they  a re  coord inated in  a m an n er  

th a t ach ieves fo rm a tiv e  re s u lts .

T h e re  is  nothing novel in the observation  that planning w il l  be 

m o re  e ffe c tiv e  i f  i t  is  designed to produce a statew ide p lan  w hich

■ '^ Ib id ., p . 4 92 .
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w il l  in co rp o ra te  the v a rio u s  e lem en ts  o f the public  in te re s t w ith in  

the s ta te . Each sta te  has developed , o r  is  in  the process o f develop

in g , a s ta tew ide  plan f o r  the use o f w a te r  re s o u rc e s , and such plan

ning is  financed in  p a r t  by the W a te r  R esources C o u n c il, c rea ted  by 

the W a te r  R esources P lann ing  A c t o f 1965 . S im ila r ly ,  s ta tew ide  

plans a re  being developed fo r  outdoor re c re a tio n , funded in p a rt  fro m  

the Land and W a te r  C o nserva tion  Fund act m in is te re d  by the B ureau  

of O utdoor R e c re a tio n . In  ad d itio n , som e states have provided fo r  

developm ent o f s ta tew ide  land use p lan s , and vario u s  b ills  pending 

in  C ongress w ould s tim u la te  the p re p a ra tio n  o f such plans by each  

s ta te .

T h e  ess en tia l in g re d ie n t now lacking  is  a coord ination  o f these  

v a rio u s  plans so th a t the public  in te re s t in  the conservation  and use 

o f lan d , w a te r ,  and o th e r n a tu ra l reso u rces  can be w eighed w ith in  a 

consolidated , fu lly  in te g ra te d , com prehensive planning fra m e w o rk .  

Even w h e re  fe d e ra l funds a re  now provided  fo r  va rio u s  n a tu ra l 

reso u rc e  planning p u rp o ses , th e re  is  no fe d e ra l re q u ire m e n t that such  

planning be co o rd in a ted . S ta te  le g is la tio n  s im ila r ly  fa i ls  to  re q u ire  

such co o rd in a tio n . I t  is  obvious that planning w il l  be p rodu ctive  and 

e ffe c tiv e  only i f  i t  m akes adequate p rov is ion  fo r  a con sid eration  o f a ll 

elem en ts  o f the public  in te re s t .  And i t  should be equ a lly  obvious that 

the  public  in te re s t is  best d e te rm in ed  a f te r  hearing  the v iew s o f a ll  

in te re s te d  m e m b e rs  o f the p u b lic . T h is  is  e s s e n tia lly  the "open
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planning" concept, w h ich  holds that the planning process should be an  

open and pub lic  p ro c e s s , w h ereb y  m e m b e rs  o f the public w i l l  not only  

be apprised  o f w hat is  going on at each planning s tag e , but w i l l  be 

affo rded  an opportun ity  to  p a rtic ip a te  auid exp ress  th e ir  v iew s  

concerning the p ro p e r a llo ca tio n  o f reso u rces  to  va rio u s  uses.^®

^ ^ A m erican  B a r  A s s o c ia tio n , In d u s tr ia l D evelopm ent and the  
E n viron m ent; L e g a l R e fo rm s  to  Im p ro ve  the D ecis ion  M ak ing  
P ro c ess  in  In d u s tr ia l S ite  S e lec tio n  (R ev iew  d r a f t ) ,  A u gust, 1973 .
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C H A P T E R  V I I  

T H E  C H A L L E N G E  T O  IM P R O V E  U N D E R S T A N D IN G

T h e  U n c e rta in ty  O f Conventional W isdom  

In  m a tte rs  o f land use planning w e tend to act on ly under the  

p re s s u re  o f em erg e n cy . I t  took the tra g ed ies  of the dust bowls o f 

the 1920 's  and 1930's  to ac tiva te  p o lic ies  fo r  the contro l of so il 

e ro s io n . C o m m un ities  a re  on ly now w aking up to  the dan gers—  

w hich could have been p red ic ted  decades ago— a ris in g  fro m  un

d isc ip lin ed  technology and population g ro w th . T h e  m onstrous ugliness  

o f o u r c it ie s  and highways is  generating  som e concern fo r  adequate  

planning p o lic ie s . T h e  scandal o f the liv in g  conditions in the s lum s  

of la rg e  c it ie s ,  fo r  in s tan ce , en tered  into public consciousness only  

under the race  r io ts .  H o w ev er, aw areness of these p ro b lem s does 

not seem  s u ffic ie n t to  g en erate  r e a l ly  e ffec tive  contro l p o lic ie s .

Any type of planning is  com m only associated w ith  p o lit ic a l  

utopias and fo r  th is  reason e lic its  skep tic ism  and even h o s tile  

re a c tio n s . U topias a re  no lo n g er fash io n ab le , in  p a rt as a re s u lt  

of the p ro g re s s iv e  eros ion  o f the b e lie f  in  ra tio n a l p ro g re s s , and 

m o re  ju s t if ia b ly  because o f the aw areness that s ta tic  ins titu tio n s  

cannot s u rv iv e  in  a com petitive  w o r ld . C o nstru ctive  a lte rn a tiv e s
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m u st be devised fo r  land use planning based on b e tte r  knowledge of 

the lo n g -ran g e  e ffec ts  th a t en v iro n m en ta l fa c to rs  e x e r t  on physical 

and m enta l h e a lth .

In  land use p lann ing , as in  a ll  aspects o f l i f e ,  w e m u st le a rn  

to  d isco v er and accept the re s tra in ts  inheren t in m an 's  n a tu re  and 

in  the conditions of o u r t im e s . C iv iliz a tio n s  em erg e  fro m  m an 's  

c re a tiv e  e ffo rts  to take  advantage o f the lim ita tio n s  im posed on his  

freedom  by h is  own natu re  and by the c h a ra c te r  o f the la n d . ^

Incentives  fo r  P h ilosoph ica l Innovation

T h e  com plex ph ilosophical issues associated w ith  land use 

contro l a r e ,  to  a la rg e  deg ree  the c ru x  o f the p ro b le m . D is tin c tio n s  

need to be m ade between ind iv idu a l rig h ts  and so c ia l r ig h ts . Land  

p lanners cannot p rov ide  s im p le  so lutions f o r  such e th ica l q u es tio n s . 

T h e y  can , h o w ever, en u m era te  the effects  of accepting one position  

o v e r an o th e r. One sound e th ic a l question holds that in d iv id u a l r ig h ts  

a re  s u p re m e . Such a position  p e rm its  the p o s s ib ility  o f land use 

con tro ls  but leaves  the choice to the ind iv idual o r  en tity  owning the  

la n d . A  second e th ica l position  is  th a t p e rm ittin g  u n res tra in ed  land  

developm ent m ay  encroach  upon the rig h ts  o f o th e rs , p a r t ic u la r ly  

w hen reso u rces  a re  s c a rc e . In  th is  v ie w , s o c ie ty , c o lle c t iv e ly .

 ̂Du bos, p . 2 08 .
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should m ake the u ltim a te  dec is ion  as to  the ap p ro p ria te  le v e l o f 

land u s e . Is  the d e te rm in a tio n  of land use too im p o rta n t to  be le ft  

to u n res tra in ed  hum an behavior?

The a p p ro p ria te  m easu res  o f con tro l w i l l  depend upon the 

eth ica l position  adopted. The  natu re  of con tro l m easu res  depends 

upon our e th ic a l judgm ents . T h is  is  e x tre m e ly  d iff ic u lt  to  accom plish , 

T h e  m a rk e t m echanism  does not e ve ryw h e re  prov ide  entei— 

pren eu rs  o r  reso u rc e  ow ners w ith  ap p ro p ria te  in fo rm atio n  in  incen

tive s  to adopt actions that a re  s o c ia lly  o p tim a l w h ile  s t i l l  p r iv a te ly  

re m u n e ra tiv e . T h u s , th e re  a re  im p erfec tio n s  in the w ay  the m a rk e t  

organ izes  land use produ ction , and the governm ent usu ally  in te rven es  

in  p a r t ic u la r  s itu a tions  to  o ffse t th is  d e fic ie n c y . T h u s , governm ent 

m ust help to  ach ieve c o lle c tiv e ly  w hat cannot be atta ined in d iv id u a lly . 

T h is  in vo lves , in  p a r t ,  the acq u is ition  of g re a te r  knowledge in  the  

natura l as w e ll  as the b eh av io ra l sc ien c es . Such knowledge w ould  

enable both p r iv a te  and public  land m anag ers  to  m ake m o re  d is c r i

m in ating  judgm ents about m a tte rs  th a t m ig h t have adverse and 

i r r e v e r s ib le  consequences.^

T h e  need fo r  so c ia l and p o lit ic a l innovation is  becom ing  

urgen t fo r  m a n k in d . T h e  re la tio n s h ip  between m an and his en v i

ronm ent has to  be thought through and re s tru c tu re d . No m odern

^ M ic h le n , p . 154 .
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in s titu tio n  appears to govern  e ffe c tiv e ly  a n y m o re . The c r is is  o f land  

use planning is ,  above a l l ,  an in s titu tio n a l c r is is  dem anding in s titu 

tion a l in n o va tio n .

Innovation is  not a techn ica l t e r m .  I t  is  an econom ic and soc ia l 

t e r m . Its  c r ite r io n  is  not science o r  technology, but a change in  

the econom ic o r  soc ia l en v iro n m en t, a change in the beh av io r o f 

peo p le . Innovation c rea tes  new potentia l of action ra th e r  than new 

knowledge; i t  is not science o r  technology, but v a lu e . T h e  m easu re

O
of innovation is  the im p act on the envirx>nm ent. Innovative s tra te g y  

a im s  at c rea tin g  new concepts o f w hat is  value ra th e r  than sa tis fy ing  

exis ting  value expectations a l i t t le  b e tte r . R esis tance to  change 

has fo r  m any y e a rs  been considered a c en tra l p rob lem  of land use 

m anag em ent. I t  is  incapable o f being reso lved  as long as we ta lk  

o f " re s is ta n c e  to change." T h e  r ig h t w ay to define the p rob lem  so 

as to m ake it  capable of reso lu tio n  is  as a challenge to c re a te , build  

and m a in ta in  the innovative concept, the concept fo r  w hich change is  

norm  ra th e r  than the excep tion , and opportun ity  ra th e r  than th re a t .  

Innovation is ,  th e re fo re , a ttitude  and p ra c tic e s

T im e  H o rizo n s  

Planning is  a function o f governm ent w hich is  a c re a tu re  of

® P e te r F . D ru c k e r , M an ag em en t, T a s k s , R e s p o n s ib ilit ie s , 
P ra c tic e s , (New  Y o rk : H a rp e r  & R o w , 1974), p . 788 .

4 lb id . , p . 797 .
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p o lit ic s . T h e  planning function o f m o d ern  p o litic s  im p lie s  an in 

te g ra te d  governm ent w ith  pow er to  fo rm u la te  and to c a r r y  out p o lic y , 

sub jec t to p e rio d ic  e le c to ra l re v ie w  and the  p o s s ib ility  o f being  

rep laced  by an a lte rn a tiv e  g o v ern m en t. W hat the U n ited  S ta te s  lacks  

is  a s u ffic ie n t coord ination  o f p o w e rs .

B y f a r  the w o rs t danger of planning is  th a t i t  m ay  becom e  

ce n tra l to  a  to ta lita r ia n  p o lit ic a l re lig io n . In  th e ir  d issa tis fa c tio n  

w ith  in h e rite d  fa ith s  m en slough o ff not on ly th e ir  souls but th e ir  

sins and accept in  th e ir  p r iv a te  w o rld s  the p o s s ib ility  o f u ltim a te  

p erfec tio n  through the g race  o f p s y c h ia try  w ith  no re p re s s io n s , no 

com pu ls ions, no a b re a c tio n s , no ag g ress io n s , but only p e rfe c t  

ad justm ent in a b lessed ly  p e rm is s iv e  to g eth ern ess . In th e ir  public  

w o rld s  th is  re je c tio n  and substitu tion  m a y  be p a ra lle le d  by a fa ith  

in  an e a r th ly  m ille n n iu m  in  w h ich  a ll  d iscords  w i l l  succum b to  

p lan n in g .

Such tendencies a re  th e r e ,  but even to m ention them  m ay  

be m is le a d in g . O u r m o st u rgen t p o lit ic a l danger does not a r is e  

fro m  these re la t iv e ly  m ild  ten d en c ie s . I t  a r is e s , ra th e r , fro m  o u r  

in a b ility  to  p rovide a p o lit ic a l base n ecessary  fo r  a s tro n g , but 

accountable planning function

T h e  pow er c e n te r o f A m e ric a n  p o litic s  has la rg e ly  been

^ C h a rles  M  . H a rd in , M o d e m  Land P o lic y  (U rb a n a , Ill in o is :  
U n iv e rs ity  of I l l in o is  P re s s , 1 9 6 9 ), p . 2 6 7 .
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m ade up o f econom ic issues w ith  noneconom ic fa c to rs  on the s ide

l in e .  In  an a fflu en t soc ie ty  w ith  a la rg e  body o f w e ll educated people , 

m a tte rs  o f human w e lfa re  and en v iro n m en ta l b e tte rm e n t have become 

m a jo r  p o lit ic a l issu es . T h is  in  tu rn  could re s u lt in  support fo r  a 

b e tte r  balanced and m o re  adequate e ffo r t  in  land use p lanning.

A s  pro fess iona ls  o r  s p e c ia lis ts  in  v a r ie d  d is c ip lin e s , w e a re  

n e c e s s a rily  concerned w ith  the p r im a ry  question o f  who p rep a re s  

the p lan s . W e a re  a lso  v e ry  m uch concerned w ith  the questions  

of plans p rep ared  fo r  whom  and plans c a rr ie d  out by w hat m e a n s . 

P lan s  d ivorced  fro m  the m eans fo r  action  a re  o f l i t t le  v a lu e . T h ey  

m a y  be useful as illu s tra tio n s  o f  w hat m ig h t be , o r  as p ilo t guides 

f o r  s tudy, but th e ir  usefulness is  dec ided ly  lim ite d  unless they a re  

harnessed to  ad m in is tra tio n  fo r  ac tio n . The m eans fo r  action  re s t  

p r im a r i ly  w ith  the fe d e ra l governm ent and the s ta te s . U n der our 

constitu tional system  the a u th o ritie s  re q u ired  to undertake broad  

planning and action in developm ent m ust be exe rc is ed  by these basic  

governm ent u n its .®

D esp ite  a ll  the attention  th a t has been given the land reso u rce  

p o licy  prob lem  in recen t y e a r s , th e re  rem ain s  a need fo r  a fre s h  

and ob jective  study of the issues in vo lved . T h e  p o s s ib ilit ie s  fo r  

m aking  the type o f study needed is  re s tra in e d  by a num ber of

® Ib id ., p . 154 .

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



6 8

in s titu tio n a l and attitude  o b s ta c le s . P a rtic ip a tio n  by rep res en ta tives  

of reso u rce  m anagem ent agencies would appear a lm ost e s s e n tia l, 

in  v iew  of th e ir  exp erien ce  and access to f in a n c ia l re s o u rc e s . Y e t  

th e ir  p artic ip a tio n  ra is e s  d iff ic u lt ie s  in  case o f any con flic ts  between  

agency and public in te re s ts . S im ila r  p ro b lem s a r is e  w h ere  non

governm ent m e m b e rs  o f study groups re p re s e n t geographic groups  

o r  specia l in te re s ts . Because o f the fe a r  of je o p a rd iz in g  th e ir  tax  

s ta tu s , re se arch  foundations have been hes itan t to  undertake studies  

o f issues as c o n tro v e rs ia l as those invo lved . S ta te  u n iv e rs itie s  and 

a g r ic u ltu ra l co lleges face s im ila r  p ro b le m s , and lik e  o th er re s e a rc h  

agenc ies , a re  confronted by budget re s tra in ts .^

T hese  considerations would l im it  the types of agencies that 

a re  in  a position to m ake im p a rtia l reso u rce  studies ess en tia lly  

f re e  of r e s t r a in ts . One p o s s ib ility  would be an independent governm ent 

resou rce  re s e a rc h  agency that w as provided w ith  adequate s ta ff, t im e  

and access to reso u rce  m anagem ent agency d a ta . A n o th er p o ss ib ility  

m ig ht be a governm ent co n trac t w ith  one o r  m o re  of the la rg e  

endowed u n iv e rs it ie s . Success in exp lo ring  and c la rify in g  issues  

in  any case would re q u ire  a com bination of enlightened d irec tio n  and 

com petent s ta ff.®

^ M a rk  M . R egan , M o d ern  Land P o licy ; Im p lem enting  Land  
R esource  P o lic y , (U rb a n a , I ll in o is : U n iv e rs ity  o f Illin o is  P re s s , 1960) 
p . 2 8 2 .

® Ib id .,  p . 2 8 2 .
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T h e  m o st d is tin c tiv e  c h a ra c te r is t ic  o f o u r so c ie ty  is ,  and 

w il l  becom e even m o re  s o , education . W ith in  fifte en  y e a rs ,  tw o -  

th ird s  o f o u r population liv in g  in  m e tro p o lita n  areas  w i l l  have attended  

c o lleg e . A d u lt education is  grow ing even fa s te r ,  probably because o f 

the ra te  o f p ro fess io n a l obsolescence. T h e  K illia n  re p o rt showed  

th a t the average  en g in eer re q u ire s  fu r th e r  education on ly  ten y e a rs  

a fte r  gaining his d e g re e . I t  w i l l  becom e a lm o st routine fo r  the  

experienced  p h ys ic ian , en g in eer and executive  to  go back to school 

fo r  advanced tra in in g  e v e ry  tw o o r  th re e  y e a rs . A ll  o f th is  education  

is  not ju s t " n ic e ,"  i t  is  n ec essa ry .®

®S . J . C a r r o l ,  J r . ,  T h e  M anagem ent P ro cess  , (New  Y o rk :  
T h e  M a c M illa n  C om pany, 1973), p . 3 8 4 .
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C H A P T E R  V I I I  

S U M M A R Y

T h e  opportun ities  f o r  b e tte r  land use planning a re  staggering  

to  the im a g in a tio n . R egard ing  the n a tu ra l env ironm ent w e need less  

ta lk  of c r is e s  and m o re  h a rd  w o rk  in  planning in a  d e lib e ra te  and 

high ly  p ro fess iona l m a n n e r. W e sh a ll have to exam ine the n a tu ra l 

en v iro n m en t and its  s e v e ra l p a rts  m o re  com preh ensive ly  and sys

te m a tic a lly ,  looking fu r th e r  ahead, and paying m o re  a tten tion  to  

the  in te rre la t io n s  between th a t en v iro n m en t on the one hand and the  

c u ltu ra l en v iro n m en t o f re s e a rc h , technology, econom ic developm ent 

and human w e lfa re  on the o th e r hand. Land p lanners w i l l  have to  

be among the le a d e rs  in  th is  exa m in a tio n .

V is io n s  o f w hat the fu tu re  m ay  b r in g , o f c rea tin g  a b e tte r

l ife  fo r  a l l ,  o f how to  exp ress  these p o s s ib ilit ie s  in  plans th a t people

can act on— these a re  the m agnets w hich  can draw  the w o r ld  fo r w a r d .

H e re  is  w h ere  the land p lanners  com e in to  the p ic tu re . F in a l ly ,  the

people m u st have the w i l l  and cap ac ity  to  a c t . In the n a tu ra l reso u rc es

fie ld  th is  m eans to p ress  fo rw a rd  w ith  re s e a rc h  into new uses of raw

m a te r ia ls ;  w ith  con servatio n  p ro g ram s  to  p reven t m isuse; w ith

education o f p ro fess iona l m an ag ers  and a  redefin ing  of o u r econom ic

70
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v a lu e s .

A s  issues concerning the m anagem ent o f the physical envi nom

m e n t become in c re a s in g ly  national in c h a ra c te r , w e a re  pushed to  

f in d  an ap p ro p ria te  m eans in  w hich c r it ic a l  p o lic ies  can be fo rm u la te d , 

w ith o u t denying the n arro w  approach th a t g e n e ra lly  m a rk s  the local 

com m unity  and the b u re a u c ra tic  s tru c tu re . T h is  w i l l  re q u ire  an 

increas ing  soph is tication  in  public ad m in is tra tio n  w hich p rese n tly  

w e do not possess .

O u r th inking  m ust be innovative and m u st go beyond the  

im m ed ia te  preoccupation w ith  lo c a lly  vested in te re s t in the p r io r  

solutions o f iso la ted  p ro b lem s through re s tr ic te d  thinking b u re a u -  

o c ra c ie s . T h e  knowledge w ith  w hich w e m ig h t m ake the c o rre c t  

decisions re la tiv e  to land use planning is  b a re ly  adequate . W e  can 

only hope that fu tu re  m an can d isco v er a s e lf-re n e w in g  v ita li ty  and 

concern to seek such innovative th inking and b re a k  loose fro m  

ex is tin g  ty ran n ies  o f h is  m in d .

Land planning should not be im posed on human o rgan iza tion  

but should grow  out o f an a r r a y  of c u ltu ra l and soc ia l needs. And  

only as these needs can be an tic ipated  w il l  the eng ineering  ach ieve

m ents  that we know a re  possib le p rov ide  the behaviora l f i t  th a t m akes  

them  w o rth w h ile . H e re  w e have a paradox: it  is  c h a ra c te r is tic  of 

a ll  t im e s  that the technology of the age d e te rm in es  in la rg e  m easure  

w hat these needs w il l  be . T h u s , the des ign er of fu tu re  environm ents
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is  in the d iff ic u lt  position o f p ro jec tin g  so lutions to p rob lem s that

his technology m ay  c rea te ; u n in ten tio n a lly , he is supplying new

d iff ic u lt ie s  as w e ll as new a n s w ers . Above a l l , in  th is  a c c e le ra tio n

of tech n ica l m a s te ry  he m a y  be th ru s tin g  m an into the fu tu re  before

he is  re a d y  fo r  it .^

Y e t  perhaps the re a l danger fac in g  m ankind is not so m uch

that the w o r ld  w i l l  be overp lan ned , but that planning w il l  be neg lected—

as in  the past— in fa v o r  o f expedient so lu tio n s . F o r  m any  reasons

m an w il l  p ro b ab ly  c ling  to  the q u a litie s  of h is  p resen t w o r ld  th a t have

proved psycho log ica lly  s a tis fy in g . H o w ever m irac u lo u s  its  too ls ,

land planning is  a h ab ita t as w e ll as a m ach in e , a context fo r  the

p a rtic ip a tio n  and cha llenges, the d iv e rs ity  and personal m ean in g s ,

the fa c e -to -fa c e  and group re la tio n s h ip s  th a t transcend the u t i l i ty

o f l ife  and m ake it  p re c io u s . F o r  w h a te v e r its  outw ard fo r m , the

o
fu tu re  m u st enclose a w o rld  in  w h ich  w e recog n ize  o u rse lve s .

1 . W e m u st re a liz e  th a t m ean in g , v a lu e , and purpose a re  

w hat d istingu ish  m an fro m  the re s t  o f the b io tic  co m m u n ity . W e m ust 

engage in  a conscious and continuous dialogue on w h ere  we a re  head ing , 

w h ere  w e w ish  to go, and then a tte m p t to so a rra n g e  o u r in s titu tio n s  

as to m ake  possib le the la t te r .  O nly then can o u r institu tions serv e  

o u r bas ic needs.

 ̂Itte ls o n , p . 389 . 

^ Itte ls o n , p . 3 91 .
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2 . T h e  l ife  o f m odern  m an Is  bound up in econom ics and 

techno logy, but fo r  each a new p ersp ec tive  seem s ca lled  fo r  i f  m an  

is to  be w e ll  s e rv e d . W ith  resp e c t to  econom ics, the c u ltu ra l r e 

ad justm ent req u ired  in  o u r th inking re la t iv e  to  land use planning  

w il l  depend h e a v ily  on the w isdom  of the eco nom is t.

W ith  resp e c t to  techno logy, v a s t m anipu lations of the e n v iro n 

m en t can re s u lt  in  unknown changes; i t  is  thus im p e ra tiv e  th a t w e do 

o u r u tm ost as p lanners to avoid s itu a tions  w h e re in  sh eer n ecess ity  

com pels the adoption o f techno log ica l m easu res  before th e ir  so c ia l 

and en v iro n m en ta l im pacts have been fu lly  analyzed and thought out.

3 .  S u p e r io r  land use planning is  u n lik e ly  to be fo rth co m in g

in the absence of a fra m e w o rk  m o re  am enable to the n u rtu rin g  o f such 

p lans.

I t  is  a unique exp erien ce  fo r  us to  have peacetim e p ro b lem s  

o r  tech n ica l p ro b lem s w hich a re  not in d u s tr ia l p ro b lem s , on such a 

s c a le . W e  do not know w h ere  to  s ta r t ,  and th e re  is  no m echanism  

y e t fo r  g en era tin g  ideas s y s te m a tic a lly  o r  paying team s to  tu rn  them  

in to  successfu l so lu tio n s . Y e s , th e re  w i l l  be a need fo r  m oney and 

pow er to overco m e o rg an iza tio n a l d iff ic u lt ie s  and vested in te re s ts .  

B ut i t  is  w o rth  re m e m b e rin g  th a t the only re a l source o f  pow er in  the  

w o rld  is  the gap between w hat is  and w hat m ig h t b e .3

®John P la t t ,  W h at W e M u s t Do , S c ie n c e , V o lu m e 166 , 
N o v e m b e r, 1969 . pp. 1 1 2 0 -1 1 2 1 .
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T h e  only possib le conclusion is  a ca ll to  a c tio n . W ho w il l  

c o m m it h im s e lf to  th is  kind o f sea rch  fo r  m o re  ingenious and ft jn -  

d am ental solutions? W ho w il l  begin to  assem ble  the re s e a rc h  team s  

and the funds? W ho w il l  begin to  develop fu l l - t im e  in te rd is c ip lin a ry  

cen ters  th a t w il l  be n ec essa ry  fo r  testing  designs and tu rn in g  them  

into e ffe c tive  applications?*^

4 lb id . ,  p . 1121 .
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