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!>'EPARTMENT 01' 
AGRICULTURAL ECONOMICS 

DAVIS - LIBRARY 

Economie Conflicts in the Ruml-Urba.n ~e: 
A Problem of Metropolitan OrganizatioI\!/ 

by 

Stephen C. !_::mi thg/ 

Due to urban expansion, the margin between ag;rlmll tuml and urban land 

uses frequently ms been stormy in tenn.s of public debate and. action-. This 

mrgin has not been stable. The relentless pressure of u:t''kk"'!.n growth bas been 

a worldwide phenomena ex:te:ndir.g the cities into i··1.1ra.l areas. A British ·writer 

characterized the process by errtitling bis recent book Cities in Flood,1/ and 

4/ W:tlliam H. Whyte,- in a more popular v·ein., calls attention to "urban sprawl 11 

as a cba.racteristic of metropolitan growth in the United Stateao This urban 

'buildup md:t.ati~ from snm.11 tovu_e and cities a.like is plainly visible to the 

casual observer~ 
. . . .. . . . ' ~-- .. "" -• ... , 

The forces of economic growth have genetl:l.ted centralizing 

tendencies, on the one band, to create the industrlal .. -mu1~e-ifunctional•-cityo 

Shear size of the more monolithic structures., on the other hand., has produced 

the recent conurbations with the suburoa.n areas of one generation being over­

ridden by the u:tba.n agglomerations of subsequen-'c gener-.:l.tions~ 

Before moving on to an examination of problems asElocia:te,d 'With this 

phen.ome:u., it is worth-while to note that the existenc.3 of u.rbem growth is 

no·\; limited to the vTes-t Coost although this :t}eglon bas been receiving special 

- - - - - - - - - - - - - - - - -- -- -- - -- ~ - - - - - -- - - - --
1) Talk preps.red for the Joint Meeting of' the lii'3stern Econc..mcs Association 

and the Weste:::n Farm Economic Association., Pullma:1., 'Washi:i.,gl;on, August 14., 1958. 

g/ Iiepar·tment of Agricultural Economics., Un1:ve:rsity of ~1,J.:~fornia., Berkeley. 
Apprec:iat:i.on is acknovl.ed.::,~d to Professor So V. C:triaey-Wa:u:trnp and 111:tcmel. F. 
Brevrer for helpful cOJmi:l.entso 

t 1.s-ft 



note in the professional journals as well as by conferences and local planning 

bodiesoy' Cities have been.grotrlng on a worldwide basis with the industrialized 

countries becoming the urbanized oountz•ies J and, in the currently nonindustrial 

countries, urbanization js gaining momentum as development takes place; :for 

example, the percentage increase in city size was 12603 per cent in the South 

A.~erican countries during the 30-year period, 1920-19,0oy Of course, Egypt 

and Greece are urbBL"'lized but not industrializedo While the populations in the 

great cities of Asia. do not, as yet, outnumber the rural inhabit.ants, their 

fringe ir~pact is not to be neglected since city growth continues to climbJ/ 

And in the United States, the sparsely settled western and southern coasts have 

shmm dramatic cne.ngeso Yet the largest proportion of our population will be 

in the Atlantic Coast and the lower Great Lakes region.Ji 

1/ Conference on Metropolitan Problems, Organizing for Services a..~d Functions 
in J!etro~litan Areas, Berkeley, California; 0 July2li,:.°259 l95Bo (Proceedings -
to be pufu1shed by tiie Department or Political Science, University of California9 

Be~keley end Los Angeleso) 

Gillies, Janiesi, and Frank Mittelbach, 11Urban Pressures on.Cali.fo:rnia Land: 
A. Comment," Land Economics, volo XXXIV, noo 1, February, 19$8, ppo 80-830 

Gregor, Howard_, "Urban Pressures on California 1and9 it Land Economics, 
volo XXXIII, noo 4, November, 1957, ppo 311-3250 

Gregor, 11Urban Pressures on California Land: 
volo IDIV, noo 11 1958, ppo 83-870 

Lessinger, Jack, "Exclusive Agricultural Zoning; An Appraisal I-,~ri ... 
cultural Shortages," Lmd Economics, volo XXXIV,, noo 21 May, 1958, ppo 149 ... 160.., 

2/ Calculated from the United Nations 1956 Demographic Yearbook by K.1ngsley 
Da.v!s, "A Crowding Hemisphere: Population Change in the Amerieas.,n 'rhe 
Annuals of the American Academz of Political and Social Science, vol:-3°16, 
March, 195Bo .. • 

}/ Davis, "Urbanization and the Develop.rnent of Pre-Industrial Areas," 
Economic Developnent and Cultural Change, volo III, noo 1, October, 195411 

PP• 16-200 

li/ Ackerman, E:iward Ao, "The National F.nvironment of Urban Growth and Highway 
Construction," Urban Land Institute {Washington, Do Co: November, 1957), 
ppo 75-850 \Urban Land Institute Technical Bulletin No,. 3lo) 



For our present pu~poses, I shall assume that this worldwide growih trend 

will cont,inue although not unifo:rm.ly for all localities, and some decreases will 

take place with the shifting pattern of economic developmento The relative 

importance o:r population in the core of the .. metropolis may be expected to 

continue to shl.ft in favor of the fringes al.thQugh urban redevelopment of 

various types w.tll improve the holci.ing power of the cente:ro As a re;sult of 

urban expansion, the fringe will continue to be an :i..1'!lportant area of rura.J. ... 

urban transition whether th,a rural culture ia urbanistic as in large portions 

of the United States or tribal as in much of Mrica,}/ A common ehara.eteristie 

of these areas of transition is the disorganization of economic, political, 

and social proces~eso 

I s,1ggest that we focus our attention upon this chara.cteristicc Such a 

subject is too broad to cover on a worldttlda or, in detail, on a national 

basis; but let us direct our attention to certain com.Y!lon elements of the ruraJ. ... 

urban f'ril-ise-the breakdown of pre,,,,existing institutions 1<rJ:th the consequent 

necessity to build new oneso 

1 

Existing evidence aeems to indicate that the metropolitan community will 

be the dominate type of urban settlement during the twentieth century as the 

compact city characterized the earlier phases of the industrial revolution 

during the nineteenth century.,Y It also seams clear that conurbations will 

not only remain dominate but will co11tinue to expand11 probably with a continua."" 

tion of the process of dispersal fi•om the central ci~y towud a buildup or the 

y 'Ibis statement does not imply that the geographic fringe area is the sole 
or primary "melting potn area or the metropolitan communityo 

2/ Hawley, .Amos Ho., The Ch~ Shape or Metr~olitan Americas Deconcen-
tration Since 1920 (Glencoe9 ois: Tha"'l'ree ess, 19%), po lo 



satellite citieJ/ and a lengthening or the metropolis' radial influence 

(approxlmately 25 to 30 miles were added between 1900-19,0).Y A growth 

pattern of this type will be :more consumptive of land space £or urban use than 

a continued increase in the density of the core areao But the proportion of 

land area put to urban uses in the United States will be a relatively small 

proportion of the total area in the countryo In 19.50 urban places used about 

o9 per cent of the continental United States or about 4 per cent as much land 

as was in farm cropland),/ If this percentage is doubled or tripled, the 

relative area will still be small and will not materially reduce the amount of 

land available to agriculture nor can the over-all effect by judged as detri• 

mental~ Agriculture seems to be capable of meeting its production tasks in 

view ot the persistant increases in production due to technological advance 

· and the possibility of land developmento Recent emphasis upon the loss of 

agricultural land to nontarm. uses has turned our attention from some or the 

more pertinent aspects 0£ this land•use changeo 

At this point ma:zy- have asked "u.pon what b~is does such a judgment rest?0 

In answer, they have very carefully examined numerous trends to arrive at esti• 

mates or population and other factors in the year 1975 and the year 20000 '.alt 

af'ter examining many of these estimates, one is left with an uneasy feeling 

---~~-----~--~-~~----~-----~---~-------
}/ Vining, Rutledge9 "A Description of Certain Special Aspects of .An Econ;.finic 

System," Econ011lic Development and Cultural Chse, volo Ill, noo 2, Janual';,I) 
1955, PPo l47•l95o 

y Hawley. Opo cit., po 1610 

JI Total land area of the United States•-19,0 Census 
Total land area in farm cropland other than that 

used only £or pasture--1950 Census 
Total. land area 1n urban places--estimated by 

Clarson 

1,903,800,000 acres 

408,~o,ooo acres 
16,f.001000 acres 

Cl.a:wson, Marion, Burnell Held, and Charles Ho Stoddard, "Future Land Use 
in the United States" (Washington: Resources for the Future, Inco, June1 l958)si 
part II, PP• 78-790 (Unpublished manuscript.) 
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with. respeot to their releva.ncy' for policy and t.he:i.r validit,;y-oY A more fruit­

ful a.ppcoa.ch might be ma.de by studying the economic factors important to the 

fringe .u-eas and by s-h-adying the institutions used to deal. \or.1th these factorsc 

,-llthough it has been assumed that the loss or land to a.grioul.tu.re lrrill be 

of ~elati veJ.y small national :Laport., local areas ar..d a few specialized crops 

!f'J:'J' feel. the brunt of this trai."lSfe.ro I£ significance is to be found tram the 

loss of agricu.J.ttira1 landJ I s,.1ggest that it w.i.11 be at ~us poin·t of local 

impacto And. if p.1blic aot:ton is to be taken, it m:ust largeJ.y be justified in 

terms of the urban demrow. for open space and for speoial.ized services,., On 

some issues the a.gg,Tegate character of local problems comes through to the 

rational. econ~ and approp?.--:i.ate congressional action is iro.perat:i.ve., But for 

the most part, the determi...'t'W.tion of the specific character and application of 

public action to meet fr:tnee problems is l.a.'r-gel:y a w.atter for the local met­

ropol:i.tan comrmm:tty and its subcO!lml'..J.l'litieso The diffused nature of these 

t,roblems often makes it difficult to f'oous the attention of the state and 

national. governments. Cor..sequentJ.y, research eff o:rts might well be directed 

t~ a study of the institutions which reflect l.ooal interest. at state and 

national. le-.rels since expenditures i'I-om these levels have :i..m.portc.'ll1t local 

efi"ectsci, In this sense,, a .federal agency :may be an ira.portant unit of local 

governmerrto 

One of the characteristics of conurbation is the dispersal of populatior, 

from the central. core to the hinterlando As frequently observed, the area 

or t.ransi tion from rural to urban land use ie graded -tmrough a zone of inter­

sparsed settlenento At some locations the urban uses are dominate while at 

others the rural uses are more in evidemeo At times t.he urban uses ha-\!'e so 

l/ Far a critical. examination or such projections., see Ciriacy .. ;wantrupi, 
So 'f., "The Demand for Land and Water by Agriculture," presented before the 
Land Economics Institute~ University of' DJ:inoi.s, June 2h, 1958, P• .32o 



encircJ.el the agricultural. uses that developnent of this land is severe]J 

restri1;tedo But this margin is not statico For example, urban encroachment 

may lorce out an extensive type of farming 1dth the land rer.ia:i.ning idle for a 

t·a but nith it being subsequent:cy, developed in a more intensive type of agri­

culture before actual.urban use is eat&bl:isbed. 

The irocess of urban dcvelopr.'!Sn-c. may take several. forms-stringi..'11cr along 

"'(;he hir,ln,r.q,, leapfrogging aver the rural countryside., or infiltrating 11among 

'Walnut and orange groveso" Sometimes a shopping cent.er will. be an early de• 

velopr:iont to serve as a. nucleus :for future growth ... •Ol'" investment in such 

facilities may Vcrl.t until the potent~ service area is tiell devel.opedo In S.l'\Y 

eirem., the main guiding forces are those e.."tpressed through the · real estate 

market a.lld a county planning commission., if such exists, with whatever controls 

are available for subdivision., zoning, city expansion, developnem:, of services, 

and other si.7llilar activities. 

On the urban side., the servicing 0£ la-,-density populations is generally 

mare expensive por capita. than for more canpa.ct settle."1l.Onto Tho need to pur­

chase heavier duty facilities o.s population density rises docs not offset the 

costs from extensive _type of' developnentJ/ Utilities, setrrers, roads, public 

transportation, some .forms of recrQa.tion, and similar services generaJ.:cy' in­

crease their costs per capita as the dispersal of settlement increases, pro­

vided land costs do not campensate" other services vary more 'td th the size or 

' population rather than 1-dth its dispersalo They do not increase greatly in 

per-capita cost 't-dth dispersalo 

------------------------------- ----------
2/ Ludlow, William H.9 "Urban Densities and Their Costs," in CoJ.eman Woodbu.7•s 

Urban Deve!:i4nt: Problems and Practices (Chicago1 University Press, 19S3), 
part II, PPo 2-1430 



As the demand for these services increases with greater population density, 

a strain may be placed upon the existing organizational structure to finance 

and manage the required exr,t1,nsiono The provision of school service has been 

frequently put into this position in the pos-h-lforld War II erJ/ wi~ existing 

organizational struct,ures being severe4' tested to meet · tax and other requ.i.re­

r.ientsc Or continued, u..riplmmed growth my make redevelopment both necessary 

and more cos·~- .. far example, road cozi..structiono Frequently, the initial. 

strip development so encroaches the right of 1;1ey that, bei' ore future hiehviay 

const1"llction can take place, the rood must be completely relocated or the ex­

pensive a.butting properties must be acquired. Another pattern, "leapfrog 

development., n may leave "open spacen bet'treen settlements e This space has been 

char.J.Ctel"ized as "dead land" since it may become difficult to utilize econam::t ... 

cally og/ Such space may remain unused even though the metropolitan cammunity 

is extending beyond and developing 11new0 lando 

With e.."'ttension adding to extension and even colli.ding with growth from 

other directions, existing political boundaries are ove:r:M.mo The central city 

cannot keep paaeo Even i£ it could, rnru:,y I)Elople want to outrun it in the 

often mistaken desire that they can create an r.ideal little community" which 

will provide the maxim:um number of services for a tax commensurate with 

a sparsely settled rural comrrrunityo The actual situation is frequently 

reversed-taxes a.re relatively high and services and rel.at:i.vely poor o Each 

looality attempts to follow the "American tradition" and meet nits avmtt 

l/ Stoc1.--er, Fredrick Do, "Some Effects of Suburban Residential Developmen-i, 
on t'oca.1 Finances," A~iculturaJ. Economics Research, -vol. 18., noo 2, Ai:r41 . 
1957, PPo 37•53o .. - -- .,.-,; 

'!;/ Beckman, Herman a., •'Decentralization and Blighted Va.cant Land,u Land 
Economics, vol. XXXll» noo .3, August., J.9.56~ PPo 271-2800 -·-



problemso Yet, they are frequently tackling problems t-mioh are not wholly 

their own and which cannot be solved by adding another district to the atist-­

ing unmanagear;le layers of governmental jurisdictions. 

But vmt .. t of the other side-some farmers sell their land to the subdi­

viders a.vi find new occupations, retire, or relocate their far.ming oporationso 

In ordr.t" to rel1e'Ve their capital. gains position., the la.st group pushes up 

a.grir:tl.tural land p:9ices at sane distant. locationo Other farmers continue 

to .. 1old out for higher land prices and watch surrounding land uses change 

tidle attempting to maintain, in an undisturbed fashion, their agricultural 

)peratio:aso They do not tiant to reliriquish the proprietocy prerogatives which 

th,3y he'J.d prior to the increase in population densityo 

Ftt.rming operations are frequently more difficult to cmT".f on with in-­

creasos in density. Traffic is heavier, ma.king it more difficult to move 

farm niachinery on the rood.so Bur-.ain.g of fa.rm was·i;es, as well as the £lies 

and the odors which may be generated, often are objectionable to the neighborso 

These consequences, of otherwise normal £arming operations, may result in the 

passage of prohibitionary ordina.noeso The spraying of fruit and other crops 

wi-th de~ poisons roa:y not be appreciated by nearby householders.,. and the 

farmer :may not appreciate the pilfering of his orchards, vegetables,- and other 

cropso In particular, the farmer objects to the increased tax load which 

accompani..es the suburbans' demand for greater public serviceo Not oncy does 

the tax rate increase., but the assessed value of his property also is raised 
. 

due to nonf'arm. competition for lando Although he is aware of a greater poten-

tial value to his property., he may £eel inequitably imposed upon due to the 

tide of urbanization which has surrOUl'lded himo He may not object verbally to 

progress11 but he does not want to be forced to transfer his property at a time 

not his own choosingo 



9o 

As a result or this point of view, the farmer may oppose incorporation 

imo a city or the creation of special districts to provide services he feels 

he does not want or the passage of ordinances which restrict his former 

property rights through the use of the police potrero In £act., fal'iller resis­

tance may be organized to rep1"esent his point o£ view in that he ma;y- advocate 

the creation of agricuJ.tural zones to deflect the tide of non!.l.gx-ioultural 

land uses; and .fa't'!flers haw been known to create their own "rural oit:1.esn to 

prot-eot their properties £rem engulfment.)/ 

This discussion has been presented in a somewhat descriptive f ash.i..on 

in order to illustrate some of the elements at work in the rural-urban :f.'ringeo 

By this method the problems can be identified in terms of the participants 

in the adjustment prooess~and insight can be gained into the con.r.J..icting and 

overlapping patterns of im.eresto With this ir.:f'ormation at hand, alternative 

approaches far creating an institutional p,:1.ttern l>.mch ·will relate explicitzy 

the rural, the fringe, and the urban interests as a group of inte..'t"dependent 

interests can be examinedo 

y Galifornia.1 Government Code, Section 350090 

Lester, Jerey-, "Inside a Santa Clara Valley Greenbelt," Cal.i.fo~..1:~J 
March 2, 1957, po 2580 

!.-ester, nsanta Clara's Greenbelts Given Public Hearing," CalifOl"'nia 
Farmer, February lp» 1957, po 202?) 

Lester, "Should California's Fertile Valleys be Saved," 9 .. ~ornia ,I;arme~_., 
Mq ll1 1957 D Po 5260 

Lester9 "Will Incorporation Help Solve Farm-Urban Problems?, n Califarnia 
Farme; Septenmer 28g 19.57,, p., 2700 

Wolfe., Ray Ho, "California's Cmr Towns--The Answer t,o E1:1croach:ru.ent Prob­
lems?," California Farm Bureau r-t(!lt!M3..$ August. 1956g Po 9 o 

Wolfe, "A Progress Report ua California's Year-Old Cow Towns.? 11 Gal.ifarnia 
Farm Bureau M~nthly1 August, 1957 3 Po Jli.., 

Schueller, Martin L~ 1 noreenbel t Zoning Means IIarmor.r.r in Rurbania.# 0 .Q&t-
fornia Farmer, September J.LJ., 1957g Po 2380 · 
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n 
'ihe fringe may be broken, for present purposes, into three interest groups­

the !;.gt"icml.tural group cor:rposed. of the farmers whose land is being purchased 

fo'Y.' urban development or 1-mose land value is ai'£ected by the urban d.emando The 

m,1,l;urlxm interest is represented by the people who are not establishing their 

·J1.•baJ, land use in the city proper nor in the agricul.tural area. For ma.ey 

pur.»ioses, it would be improper to classify them as a group b~e they a.re 

sr hetrogeneous--including the residents in the rural slum~ as well as the 

l'Xclusive estate. subdivisions comrenicntly located just outside the city 

limits. And the city is the hub or diverse interests and serves as a center 

or cummunication, employment, business, am public services. The city has an 

interest in the fringe far this is mere mat\V of' its workers live. This interest 

shaJ.l not be elaborated further at this time as both the popular and professional 

literature abound with descriptions of these interrelations. To note the 

interest's existence is su£ficiento 

The farmer frequently will attempt to maintain his operations in the cone,< 

ventional. fashion even though the density or settlement surrounding him is 

increasing; and, as previously noted, he has a desire to bE;i rid or the extra 

burden the new population has placed upon h:imo Yet, the potential of selling 

out to nonfarm interests is ever present; consequen~, there is a very positive 

interest in the character or the new developnent which is encroaching. The 

farmer interest is very real because of the influences upon the potential. value 

or his own propertyu Of course• this interest may be shared 1-dth other 

nonfarm interests ~o do not want to see the wlues of t:OOir properties de­

terioratedo To protect this economic position against the uncertainty of a 

vocal. nonfarm group imposing restrictions upon his freedom or action and of 

nonf'arm developnent which may tend to limit the potential. nonf'arm value of 
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his property., he ms::, seek to take group action through the agencies in which 

he is represented most ably. The institutions used may va:cy depending upon 

the locality of residence, but the county and the state governments bs.ve 

been frequent a.venues of approach. Farmer strength in a. county government of 

a. rapidly d.evelopi:og area wlll depend, among other things, upon the extent of 

urbanization in nonincorpom.ted areas and in the role of the real estate 

development interests. Of course., farm. interests are not al-ways in agreement 

among themselves with their conflicts of interest at times playing to the 

advantage of those desiring to move in.Y 
Farmers also exert their influence through state legislatures.. These 

activities often are reflected in the passage of enabling legislation 'Which 

:permi:ts the coun:'cy to take action. This influence may 'be seen from the num-

1::ier of states which permit some form of rural zonin,j/ although farmers have 

not been the only suppoi"ters of such legislation. With the este.blisbment of 

a county planning commission, a forum may be provided. for focusing the various 

:i.nte1"'ests a.nd for developing a point of view which ·will, in part., reflect 

farmer interes·ts. 

- • - - - - ~ a ~ ~ • ~ u • • • ~ - • • - ~ • - • e ~ ~ • ~ w ~ - ~ - • • • ~ u 

!/ Fainnan., lt. James., nDiscussion of Some Economic Factors Influencing 
Planning for Agriculture in Southern California.," report of First Annual 
Conference., Southern California PJ.anning Inati tute, edited by E. A. Engle-
1,ert (Berkeley- and Los Angeles: University Extension, University of Califor-
1'lia., 1955)., P• 30. 

Y Solberg records 23 states as mving :passed zoning enabling legislation in 
1949. The e.utho1 .. has not found more recent information available. Solberg., 
Erling o., "Ru.ml Zoning Tools and Objectives," prepared for the Natio:ca.l 
Planning Conference (Detroit, Michigan: October 12., 1953), p. 5 .. 

Solberg., !!u,ral,,?on:tng (Washington: Govt. Print. Off • ., 1952)., p. 230 
(U. S. Depar'cment of Agricult"Ure, Bureau of Agricul.tu.ra.1 Economics., Agri­
cultural Information Bul.. Noo 590) 
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It should be pointed out, however, that at times persons interested 

in planning concentrate too greatly on their own ideal. Tension may develop 

if' the planning officials isolate themselves :from the desires of the citizens 

and attempt to a.et as the determiners of group values.. Attitudes such as 

these are being dissipated as more is learned about public lSrticipation :tn 

the process of' comm.unity pl.anning .. Y 
In California the c,1lmimtion of farmer :representation at both state 

and county levels has lead to the passage of state leg:tslation ,permitting 

the establishment of exclusive agric:ul·rural zoning?/ and the assess.ment of 

fa.rm land :tn these zones at their agricultural use value rather than at a 

competitive market value taking into account their potential transfer to 
. 21 

urban useso""' Theoo means are used in the belief that existing investment 

in fa.ming 'filtX3' be protected against the uncertainty of' indiscriminate urban 

encroa.cbm.ent .. 

Still Within the fringe and outside the city limits, the suburban 

interests also have a desire to protect their property values aga.inst the 

uncertainty of deterioration due to undesired "neighborhood relations. n!!/ 
The resulting cl.a.sh within the fri..'lge is frequently a contest bet~en econa.uic 

~ 8 ~ - - • - - • - ~·~ • - - ~ • • • - a - • d - ~ - • • • ~ ~ - - - - ~ - -

y Smith, Stephen Co, 11The Process of County Pl.arming: A Case Stucey- of 
Henry County, Indiana., 11 Land Economies, vol. 26, no. 2., Ma~, 1950, pp. 162-170~ 

g/ Califo1"ni.a, Goverment Code., Section 35009 and Government Code, Title 7, 
Planning. 

2f California Constitution, Article XI:, Section 12., calls for the a.ssess-
men·t of real estate at "full cash value." The legislature amended the Revewe 
a.nd Taxation Code to add Section 402.5., .Californ.ia Statutes, 1957, chap .. 2011.9, 
p. 3630, "In assessing property which is zoned and used exclusively for agri­
cultural or recreational purposes and as to 'Which there is no reasonable proba­
bility of the removal or modification of the zoning restriction within the near 
future, the assessor shall consider no factors other tha.n those relative to such 
use." The constitutionality of this statute has not been tested in the courts. 

'!±J Cir:ta.ey-Wa.ntrup, s. V., Resource Conservation, Econcmics a.nd Policie~ 
(Berkeley: University of California. Press., 1952), PP• 282-2S6. 
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groups attempting to segregate themselves from another economic group. At 

times, thes,.:i differences a.re straightfonerd With the issues plainly stated 

while a.t ,;tber times the;y are hidden-.. or thought to be hid.den .. •behind the 

guise o~: stsnda.rde of public health, welfare, or amenity- values,,!/ 

13 • 

'.'he suburban area. is broken into standardized subccmmrunit:tes with each 

estt,blishing the standards of school, public health, wel:f'a.re: and amenities 

w~J.ch it desires and can afford. Some of these subcomnrunitiee a.re incorporated 

and others receive their service through special districts or on contract 'With 

the county or nearby- city. Thus, an immigrant to suburbia surveys the "communi• 

ties f'or ealen and selects the one ·which Will fit his pocket and tasteo Of 

course, the story has been told often of the movement from one suburban loeali ty 

to another as a. pg.rt of the vertical and hoi .. izontal social maremento By this 

process of seeking a. better job or a new emri:ronment in 'Which to raise a. 

The resulting pattern of developnent forces each community to attempt to 

solve ":i.ts o·wn" problems in the best possible w-ay---vlth the result that we 

not only have "neighborhood :relations" but community relations. More precisely, 

community interdependence me.7 be complementary or competitive 'With·respect 

to both benefits and costs. 

a - ~ • m ~ • - ~ • • • - • • ~ • ~ • • - ~ • • • - • • • - - - • - ~ • • ~ -

!f Haar, CJJ:arles M., nzoning f'or Minimum Standards: The Wayne Township Case," 
Harvard te:w Review., vol. 66, no. 6, April., 1953, pp .. 1051-lo63o .. 

mar, "Wayne Tmmsbip: Zoning for Wham.'l-•In Brief' Reply," Harvard Iav 
Review, volo 67, no. 6., April, 1954., PP• 986 .. 993. 

Norlar, Val~ and Frank Eo Horack, "How Small a House?••Zoning for Minimum 
Spe.ce Requirements," larva.rd ra,-1 Review., vol. 67, no. 6, April, 1954, pp .. 967-986 .. 
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On the suburban side the focal point of interest rray be, in :part, the 

county goverument but a.lso within special districts which are orse,ni.Zed to 

provide fire, poliee, road., hospital, and other services-•if they are to be 

provided. .Cver-a.11 eamnun:ity' plannSng ~ rest in a property O'Wllers associa­

tion and tneir representation to the county planning camnission if such a. 

commissi~n exists.!/ 

B•.it wbat of the city? Does it bave an interest? By definition ~ 

~ is not in the fringe although some areas in the fringe may be incorporated. 

''Trie city" is interested that the residents of the "bedroom boroughs" can he.ve 

nccess a.t a. reasonable cost to their employment.. It also is concerned td.th 

the movement of commerce and light industry' from the central core to the more 

pa.stors.l industrial parks in the suburban or rural areas. Shifts in retail 

sales, ta.x receipts, public works expenditures., urban redevelopment., and other 

such items ba.ve an incidence upon "the city" which often means financial 

difficulty-. To keep pace with the aut'Ward spread, strips and bits of land 

often are annexed. Frequently', these annexations 'Will be m.rrow strips a.long 

either side of the major highways servicing nthe city." The contoor of 

"the city" is one of long ams reaching out in ma.n;v- directions to virtually 

surround unincorporated areas.Y "The city," of course., is organized to handle 

its interm.J. affairs; but it can do relatively little a.bout many of the prob­

lems of conurbation which are thrust upon it. 

~ -- ~ ~ ---- --- ~ - ------- ~ - - -- - - -- ~ - ------- -
!/ It is interesting to note the role of Tennessee's State Planning Car.mis­

sion in both regional and local planning. See., California Legislature, ! 
Smte Office of Planning for California., report of the Subcommittee on County 
and Canmunity Planning., Assembly Interim Committee on Conservation, Planning., 
and Public Works, Assembly Interim Camnittee Reports., 1953-1955., vol. XIII., 
no. l.., April., 1955., P• 61. 

Tennessee state Planning Ccmmission, The Tennessee Planner, October, 1952., 
vol.. XIII., no. 2., P• 80. 

g/ For an example of this type of city gt'O'Wth1 see the map of San Jose., 
California., in Gregor., Howard F • ., ''Urban Pressures on Cs.l.ifornia. Iand.,'' 
!and Economics, vol. XXXIII, no .. 4, November~· 1957. n. 323. 
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The continuing growth of urbanization. means that the pressure to transfer 

land to uses of increasing intensity Will continue. The existence of problems 

on both the urban a.nd the rural side of the zone of tra.nsference ha.ve been 

noted, In addi.tion, the rural., the suburban., and the city interests are rep­

resented by different organizations. Many of' the problems engendered by the 

gr()wth of the metropolitan. camnunity cannot be met within this system of 

tragmented decision making. Other avenues of approach are being sought and 

new institutions a.re being crea:'Ged to meet these needs. A unified metropoli• 

tan government., a federation of' metropolitan communities., or the development 

of contractual relations between counties and incorporated areas or special 

districts a.re among the forms of organization With which exper-lmenta.tion is 

proceeding~ No blueprint is proposed for it is within the tradition of home 

rule to pemit each area to select and to adapt the :pa.rticular organizational 

form ·which 'Will be most suitable as judged by its citizenso Each metropoli­

tan area needs to work out a set of institutions vm.ich will pemi t it to 

come to grips with its problems • 

.An early step in this process Will be the identif'icat1on of those prob­

lems which a.re of interest to the whole metropolitan community. The fact that 

problems a.re comm.on throughout the area. does not mean that they ri..ecessa:t"i1Y 

fall v.i.tM.n the f".ce.me of reference of metropolitan decision makingo However., 

for those problems w.ich are interrelated funationa.lly among the existing 

uni ts of government cooredmtion of decision mking and of execution should 

be thoroughly explored.a Such exploration does not fall 'Within the province 

of ar13 one disciplinev Among others., the talents of' the poli~ical scientist., 

sociologists., la.-w:,ers., engineers., a.nd economist can contribute in a meaning• 

fu1 ws::, to the solution of ma.ey ot these problems. 
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For i;he economists., his work in the field of public finance is probably 

best kn.c-w-n. Yet., I suggest tba.t there is another area in which his contri­

bution will become increasingly importa.nt--public expenditures. The public 

off:tdal and the voting ei tizen are increasingly seeking guides Which will 

a.srist them in ans1-1ering the simply asked questions vJ.th respect to public 

1,,?,::penditures-•wbat for, l-men., where., a.nd how much. Anm,rers to these questions 

me::, not dispel the em.otiona.limn which frequently is connected with these 

land-use changeso The small locality often 'Will resist the encroachment with 

every tactic available In this type of situation., a clear analysis of the 

benei'H:s and the costs of taking action and an identification of the incidence 

of these benefits and costs among the various groups a.t in·terest •will con­

tribute to improving the process of public decision making. Although., it 

should be noted that ca.re must be exercised to maintain the scientific sta.n ... 

da.rds of analysis with explicit recognition of the value premises which might 

prejudge the solution.!/ Of' course., benefit ... cos·t -techniques are well known 

for their application to public expenditures in water resources development.Y 

An emmimtion of this experience-uboth the professional development and the 

coni.~icts of administmtive a.pplica.tion--might prO"'ve :i.nstructive for a wider 

range of application~ 

~ ~ • • - _ ~ • • ~ • • • - • • • - ~ ~ • ~ ~ - m n - • ~ • • - - • - • • ~ - • 

y ~., Gunnar, "Appendix., Methodologica1.Note on the Concepts and the 
Value Premises., 11 ~ International Economy (New York: Harpers and Brothers, 
1956), pp. 336-346. ?~l ms written on this point in several of his 
'Writings. This is one of his more recent expressions. 

g/ For example, see, Federal Interagency River Basin Committee, Proposed 
Practices :f'or Economic Ara1 sis of River Basin Pro ects (Washington, D. C .. : 
May., 1950., P• 5° 

Ciriaey-Wantrup, So V d, "Cost Allocation in Relation to Western Water 
Policies., 11 Journal of F!_rm Econoorl.cs, vol. XXXVI, no. 1, February, 1954., 
pp. 1o8-129. 

Ciriaey-'We.ntrup, "Benefit-Cost Analysis and Public Resource Developnent," 
Journal of Fe.rm Econanics., volo XXXVII, no .. 4, November, 1955, pp .. 676-689. 
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For emm:ple., it would be interesting to e.xam:ne the program of exclusive 

agricultural zoning Within this frame of reference. /Uso., the establishment 
' 

of building restrictions in a. suburban area 'by a county planning cormasion 

'l!!rJ:Y' affect the city in terms of both benefits and coats. Ca.n thee£ 'be i&-.ati .. 

:t'ied for purposes of ane.lysis? In a.ddition.11 the construction of m'tjor "Horka 

, fJ'.l.lCh as roads., sewers, ·water., and electric lines are of fundamentc.l import1:w~e 

in affecting the timing., location, and character of all three a.re:~Se And ".'.his 

is not to mention the related v....,oblems of' financing. 

Tlle horizontal inten"elationsh:1:pa in any given intel"t.'Ul a.ir.ong the vat'ious 

area.a is just one aspect of the complexity. These group acti::ins are inttr• 

related through time. Thus, the public investment in s. roolt., the partic;i'pa.•• 

tion in a water development project., or the app:row.1 of a m1bdivision :regula• 

tion are related purposefully to tu.tu.re actions. The organization which is 

ci"eated. to make decisions concerning the servicing of the mntropolitan 

eommunity must be able to reflect the future interests which are developingo 

This ability to handle the queat:tons of growth is at the helirt of' this 

institutiona.l problem. 

Let me cite just two problem e.rea.s as illustrations: (a) exclusive 

agricultural zoning and (b) road construction. Time does not permit a. f'1ll 

discussion of these topics. (I understand it -vm.s the desire of the prc:.~l""am 

planning commit·tee that my pa.per should be general in cm.J:e.cter while the 

others ·would relate to a. specific problem area.. Maybe a. subsequent speaker 

will oJ.scuss these issues in greater detail.) Both problem areas are re"'.' 

ceiving much current attention. 

What are the benefits and the costs which result fran exclusive a.¢­

cultuml zoning? Can the 11:f"e of the zone be est:tma.ted.? Aren't -we able to 
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estJ.mate expected income from the zone under assumed conditions of' agricultural 

rr0duction? Don't we know costs of urban development of various types? Can't 

we consider the direction urban developnent ·w·ould f'low with the existence of 

the zone? . Will the costs of' urban development be increased or decreased due 

to the zone's existence? Can this technique be used to forestall the creation 

of dead land? Is there an amenity value attached to the existence of agri­

cultural zones? If there is such a. value, can means be devised for finding an 

expression of this va.lue'l 'Where is it most valuable to have open space located 

in a metropolitan community? These a.re a few of the questions which should be 

answered by such a systematic stuey. By following this procedure, the likeli­

hood th9.t side arguments would oblitera:te the main issues might be minimized., 

In actual :practice certa:T.n of these items are not quantifiable in monetary 

terms; ho,;-rever, an ek--plieit accounting 'Will go a long w-ay in resolving con ... 

flicts as to what is e.nd wha:t:. is no·!:; to be considered. 

Investment in roads may also be aited for illustrative purposes. The 

decision of when, ·where, and t·ype of rood affect the core areas as 'Well as ,, 

the outlying rural localities. In ma.king the decisions., some responsible 

agency needs to be able to 11th:i.nk11 ai1cl Sl)eak as a. representative of the :metro­

politan communityo Such a.n agency should be in a position to a:tteml)t an eco• 

nomic evaluation of the roo.d network. 

Efforts in this direction are progressing. A form of benefit-cost analysis 

bas been officially in usa 1'.l'y state dep:,.rtments of l1ighway since Oregon. published 

its 1937 reporl)J Other ;::;t":;i,tes use an adaptation of the procedure on problems 

- - . - - -- - - - - - - - - - - - - - - - - - - - -
1/ McCullough, C. B., and. Jobn Bea.ltey, The Economics of High'Wa Planni 

(Salem, Oregon: September, 1937); p. 471. Oregon State Highvia.y Commission, 
Department of Highways, Technical Bulletin No• 7 •) 



ot freeway locatioJ/ and Bevis bas applied it to metropolitan freeway networks.Y 

These calculations genera.Uy restrict the measurement of benefits to the re­

duction in "user" transportation costs in traveling the new road as compared 

with a. base route.2/ 

Attention to this problem ha.s increased w,tth the initiation of the recent 

Federal Hish"tv'a.Y Aid program. Research into this problem is progressing a.long 
. 

several a.,renues., and it is hoped tba:t increased consideration v.t.ll be given 
1, 

to determining the income effects from highlla.Y expansion. This information 

would a.id in determining both the rate and the di~ction of developmento 

Thus, as an aid in obtaining better metropolitan decision ma.king, it is 

suggested that s·tudies of this type will assist in determining in which fields 

metropolitan organization might profitably proceed. 

~ -- ----- - - ~ - - - - - - - - --- ------- -- - - ~ - -· ~ --
}} California Depg,rtment of Public Works, Division of High-ways, Pla.nning 

Manual of Instruction (Sacramento: State Print. Off., March., 1955), J;S.rt 8, 
Traffic Section 8-331.1 to 8-337.3. 

y Bevis., Howard w • ., "The Application of Benefit-Cost Ratio to a.p. F.xpresmay 
System," Proceed! s th Annual Meeti of the Hi :wa; Research Boa.rd 
(Washington: 195 ., pp. 3.75. . 

2/ The base route nay be an existing rood or a ~-pothisized shortest. route 
as drawn on a map. 
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