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PREFACE TO THE FIRST EDITION

The other volumes so far issued in the National Municipal
League Series have had to do mainly with the problems of
organization and administration in cities. While this vol-
ume gives some attention to the study of conditions and
tendencies as a basis for city planning and to the methods
of executing plans through suitable legal and administrative
machinery, it is concerned primarily with the planning of
physical results.

This Handbook of City Planning is not an attempt to pro-
vide a comprehensive treatise. Nevertheless, it is not merely
a loose collection of essays on city planning subjects, but a
carefully related series which, taken together, cover the
essential elements of a city plan. It deals with problems
that confront practically all cities of any considerable size,
and it presents the lines of investigation, planning, and con-
trol which have been found most sound in theory and most
successful in practice in the cities and towns of the United
States.

The handbook has been prepared first of all for the more
serious and responsible part of the general public that seeks
in compact and readable form reliable information and guid-
ance as to the nature, purposes and methods of city plan-
ning. It is believed that the volume will be useful also to
students of city planning and to practitioners in this and
related fields as a convenient summary of American experi-
ence and an embodiment of good methods and practice.

At the end of each chapter there is a carefully selected
list of books and articles on the chapter subject, and at the
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end of the volume a brief bibliography of the most authori-
tative works and papers dealing with the subject of city
planning as a whole, or with aspects broader than that of
the single chapter. The text is well illustrated with appro-
priate diagrams, plans, and photographs.

The sixteen authors who have codperated in the prepara-
tion of the volume are all men of recognized qualifications
in city planning and virtually all of them have technical
knowledge, experience, and reputation in the particular part
of the city planning field with which their chapters deal.
Brief biographical sketches follow the preface.

The editor’s thanks are due to the authors of the several
chapters for their valuable contributions; to Mr. Lawrence
Veiller, to Mr. Andrew Wright Crawford, and to Mr. M. N.
Baker for advice in working out the form and contents of
this volume; to Miss Anna E. Monahan for painstaking and
skillful editorial service, especially in the preparation of the
bibliography ; to Mr. Woodruff, the editor of the series, for
his willing aid in helping to decide the many questions con-
nected with the publication of a book of this character, and
to Mr. Frederick Law Olmsted, who in addition to writing
the introduction to the volume, has read and criticized all of
the manuscript and given many valuable suggestions from
his full knowledge of the subject and wide practical experi-
ence as a landscape architect.

Joun Norew.

Cambridge, Massachusetts.



PREFACE TO THE SECOND EDITION

The original edition of this volume, issued in 1916, has
had a wide and steady sale. Since that date there have been
many books published on city planning and related subjects,
but no volume has yet appeared which has had the purpose
and method of this volume. Therefore it has seemed wise to
the publishers to reissue it in a revised and expanded form,
holding to the character of the original edition, but supple-
menting it with new. chapters on new aspects of city plan-
ning. These new chapters are on Zoning, by Mr. Edward
M. Bassett, and Regional Planning, by the editor of the
volume. Furthermore, the chapter on City Planning Legis-
lation has been entirely rewritten and brought up-to-date by
Mr. Alfred Bettman, and the original introduction has been
rewritten by Mr. Frederick Law Olmsted.

During the period in which modern city planning has been
active, a period of about two decades, the world has leaped
forward, especially in the mechanization of life. Progress
has been rapid and prodigious. Has city nlanning had its
share of this progress? The record shows that about 200
cities with a total population of over 26,500,000 have been
broadly replanned. Official zoning ordinances have been
adopted by 754 cities. City planning commissions have been
established in 587 cities, with a combined population of over
377,000,000.

Within the last twenty years important city planning legis-
lation has been passed and favorable judicial decisions of
great importance and influence have been rendered. The

constitutionality of zoning has been upheld by the highest
vl
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courts. The American City Planning Institute has been or-
ganized to supplement with its more technical services the
work of the National Conference on City Planning. Publi-
cations of value in the form of books, magazines and re-
ports have appeared increasingly during the last two decades.
A great advance has been made in teaching city planning in
high schools, colleges and technical institutions. Many na-
tional associations, some primarily interested in public rela-
tions and others in scientific progress, have backed city plan-
ning actively. New towns have been established with new
and higher standards, and the extensions of cities have been
made along better lines.

The most recent form of progress has been the establish-
ment of the Planning Foundation of America, working in co-
operation with the National Conference on City Planning.
The Foundation’s program is the establishment of a central
clearing house to assemble and distribute planning informa-
tion. Through a research department and a promotion and
publicity department it will collect, analyze and codrdinate
planning data and information of all kinds from all sources;
stimulate the formation of planning agencies where such
organizations are needed; assist established agencies; pro-
vide counsel, suggestions and programs for the local financ-
ing and support of planning commissions, and guide public
opinion in support of city planning.

The statement made in the preface of the original volume
may be substantially repeated here. The book deals with
problems that confront practically all towns and cities, and
it presents the lines of investigation, planning and control
which have been found most sound in theory and most suc-
cessful in practice. The handbook has been prepared first
of all for the more responsible part of the general public
that seeks in brief and readable form reliable information
and guidance as to the nature, purposes and methods of city
planning. The volume will be useful also to students of city
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planning in universities and technical schools, and to prac-
titioners in this and related fields, it being a convenient sum-
mary of American experience, and an embodiment of good
methods and established practice.

: Joux NoLEN,
Cambridge, Massachusetts.






INTRODUCTION BY THE GENERAL EDITOR

An idea of the progress that has been accomplished in the
field of City Planning may be gathered by comparing the
figures set forth in the Introduction to the First Edition of
Dr. Nolen’s volume and those recently issued by the Division
of Building and Housing in the Federal Department of Com-
merce.

In 1915, when it appeared, mention was made of the fact
that there were 97 City Planning Commissions, 47 of which
were in Massachusetts, 18 in Pennsylvania, and 6 in New
York. According to the report of the Division of Building
and Housing, issued in March, 1928, City Planning for or-
derly development had been recognized by at least 206 of
287 cities of the country. The Division also reported records
of 244 smaller places having planning commissions. This
unquestionably shows a very general appreciation of the need
for modern city planning. Of course, the commissions vary
in the extent and the effectiveness of their operation. Never-
theless their existence is an indication of a deep and wide-
spread interest in the movement.

A still further indication of the growth of the idea of in-
telligent and orderly development of cities is to be found in
the extension and development of its concept and applica-
tion. Originally, as was pointed out in the Introduction to
the original volume, City Planning meant little more than a
city beautiful. To-day it means that and much more, for we
have movements not only for city planning but for metro-
politan and regional planning. This means that urban and
suburban planning are not to be left to chance and haphazard,
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xii INTRODUCTION BY THE GENERAL EDITOR

buc are to be the result of thoughtful design for the present
and the future.

In this movement, which has extended to the communities
of every state in the Union except Montana, Dr. Nolen and
his book on City Planning have been important factors, as
also in the development of the technique, a most important
phase.

In preparing this Introduction to the new edition I should
like to paraphrase the appreciation of another admirer of
Dr. Nolen. Thomas Dreier of Boston in speaking of him
as “the planner of cities” calls attention to the fact that all
over the land, towns have been made more beautiful, and
he could have added, with entire truthfulness, more effective
and more desirable places in which to live because he had
something to do with their planning. “He is,” Dreier says,
“poet, engineer, architect, philosopher, educator, reformer,
idealist, hard-headed result-getter, and one of the most
charming companions in the world with whom to loaf when
one wants to play with ideas, pay tribute to a good drink,
cat a hearty meal, or confess one’s indiscretions. One might
write of him, as some one wrote of Leonardo, ‘As other
artists made pictures or music or books or palaces for God
or man, so he loved to compose a city.””

CrintoN RoceErs WOODRUFF.
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INTRODUCTION 17

along with their wisdom, and will cling to the one almost
as tenaciously as to the other. They accept the rather
sardonic definition of an efficient executive as “one who
decides quickly and is sometimes right.” But to prevent
the diligent and efficient pursuit of mistaken ends from being
continued until the very authors of the mistakes can see them,
they rely upon the common sense of all the people as the
safest possible control. In other words, they are democrats.

And they recognize that the social development of cities
is a complex evolutionary process of which the most
thorough scientific study can give only a partial understand-
ing; a process identical with the development in their social
relations of the individuals who compose the city; a process
dependent upon the active play of individual efforts and
conflicts. They look to city planning in its control over
developments on private property not as something to super-
sede individual initiative, but as a means of defining the kind
and degree of discipline under which individual initiative
can attain for itself the best all-around results.

As long as city planning control over private property
is pursued in this democratic, modest, common-sense spirit,
there is no vital danger to be feared even from wholly un-
precedented applications of the police power. The entire
subject, so conceived, is free from any necessary connection
with the faults of centralized, bureaucratic control, or with
the theorizing extremes of socialists or single taxers.

We have considered the three main divisions of city plan-
ning, dealing respectively with the lands devoted to the means
of circulation, the lands devoted to other public purposes,
and the lands to private ownership. Within all of these divi-
sions, the actual work of city planning comprises the follow-
ing steps: The first step is a study of conditions and
tendencies, a survey of the pertinent facts and an estimate
of the most probable future changes in those facts. The
second step is a definition of purposes to be attained. The
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third step is the planning of physical results suitable to these
purposes. The fourth and last step is the bringing of those
plans to execution through suitable legal and administrative
machinery. Every one of those steps of progression is vital;
every part of the three main divisions of the field is im-
portant. The following chapters of this book, written by as
many different men, illustrate typical parts of the field con-
sidered from the point of view sometimes of one step of
progression, sometimes of another.

As a final word of introduction, it may be well to empha-
size another principle which, if fully appreciated, makes for
an effective unity of design in city planning, in spite of the
diversity in its problems and in the technical training re-
quired to meet them. Every element in their physical en-
vironment affects the people in some degree both on the
economic side, as determining their efficiency, and on the
eesthetic side, as determining their enjoyment of life. There-
fore in the design of everything which enters into the city,
both of these aspects must be given weight.

The demands of beauty are in large measure identical with
those of efficiency and economy, and differ mainly in requir-
ing a closer approach to perfection in the adaptation of means
to ends than is required to meet the merely economic standard.
So far as the demands of beauty can be distinguished from
those of economy, the kind of beauty most to be sought in
the planning of cities is that which results from seizing in-
stinctively, with a keen and sensitive appreciation, the limit-
less opportunities which present themselves in the course
of the most rigorously practical solution of any problem,
for a choice between decisions of substantially equal economic
merit, but of widely differing sthetic quality.

Regard for beauty must neither follow after regard for
the practical énds to be obtained nor precede it, but must
inseparably accompany it.



CHAPTER II

THE SUBDIVISION OF LAND
By John Nolen

Recent progress in city planning has brought increasing
conviction of the interrelation of one part of the subject to
another. For example, the proper subdivision of land di-
rectly affects and is affected by the street system, by trans-
portation and recreation facilities, by restrictions upon the
use of private property, by schemes for industrial and resi-
dential decentralization, and by other matters to which spe-
cial chapters in this volume are devoted. So far as possible,
therefore, this discussion of land subdivision in its relation to
city planning will confine itself to those phases of the subject
which are not covered elsewhere in the book. It will as-
sume, especially, the existence of a system of main thor-
oughfares, and the restrictions upon private property dis-
cussed in detail in another chapter, including the districting
of a city.

Main Crasses or LAND SuUBDIVISION

Broadly speaking, city land, from the point of view of
1and subdivision, may be put into three main classes, namely :
land for industrial use, land for retail and wholesale busi-
ness, and land for residential purposes.

The subdivision of land for industrial use varies so much
with the different requirements of industries that it is not
 possible to set down any rules for its laying out except those
that are common to all planning that has to do with land.
Some industries can be well accommodated on an ordinary

19
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city lot, while others require hundreds of acres, portions of
it in large blocks undivided by public streets. It is more
and more evident that economic and other advantages, es-
pecially in the case of large industries, follow from the loca-

y//a

Mississterr. River Inpustrian Districr, Kroruxk, Iowa
Showing subdivision of land for industrial use.

tion of such establishments away from the densely built-up
'fsectlons of cities.? :
“Retail business property also varies in its requxrements ,
; a‘ to land, but not to so great an extent as property for

See Chap. XV also John Nolen, “The Factory and the Home,
gs f the Natwnai Hausmy Assoczatwn, Plnladelphla,
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THE SUBDIVISION OF LAND 21

industrial use. Except in the case of new cities, laid out in
advance of settlement, city business buildings usually occupy
land that was originally laid out for residential use. The
business districts of our cities grow naturally by extending
more and more into surrounding residential neighborhoods.
It is this fact which makes important the reasonable adapta-
bility, if need be, of residential property for business pur-
poses. As a general rule, business has much less choice
than industries and residences in the selection of localities
in which it may be successfully established. The locations
for business are determined largely by the street and
transportation system, by street widths and grades, and by
proximity to existing business centers. Normal business
requirements are fairly well met by such lot units as those
typical of New York City, which are uniformly 100 feet
deep, and 25 feet wide in Manhattan and the Bronx, and
20 feet wide in Brooklyn, Queens and Richmond. This
makes a block (without alleys) 200 feet deep. The length
of the blocks varies from 500 to 800 feet; a block over 600
feet in length places the streets in a business district too
far apart. The important factor is the depth of lots. Busi-
ness readily adjusts itself to lot width, and gets about what
it wants in street frontage. In the matter of depth, how-
ever, business is almost equally embarrassed by much varia-
tion above as below 100 feet. In the case of very large
business houses, such as department stores, hotels, and of-
fice buildings, where the demand is abnormal, the special
requirements are easily met by taking the double depth of
lots, thus extending the building from street to street.

Tue SuspivisioN oF RESIDENTIAL PROPERTY

The principal field of land subdivision, however—the class
which concerns at least two-thirds of all city land—is resi-
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dential property. In fact, when land subdivision is spoken
of, it is ordinarily assumed that it refers to the laying out
of land for dwellings. The evils of undesirable and unin-
telligent land subdivision in the case of residential property
are also more apparent and more in the public eye, although
perhaps not more important, than in the case of industrial
and business property. There is a widespread feeling in
this country and abroad that city planning has thought more
of streets, of civic centers, of parks and playgrounds, and
of other subjects, than it has of housing. English and Ger-
man town planners are constantly asking: “Why is hous-
ing not given more attention by city planners in the United
States?” TFor example, one English writer recently said:
“In America it is the fear of restricting or injuring free
and open competition that has made it so difficult for cities
to exercise proper and efficient control over their develop-
ment. The tendency, therefore, has been to promote those
forms of civic improvement which can be carried out with-
out interfering with vested interests. To impose severe
sanitary restrictions, to limit the height and density of
dwellings, or to prevent the destruction of amenities on pri-
vately owned land, may all help to reduce the profits of the
speculator—hence if he has any influence over the local gov-
erning bodies, he will secure that nothing but what is abso-
lutely necessary and legal shall be done in these directions.
But to purchase large public parks and to develop civic cen-
ters adds to the value of the privately owned land and build-
ings in the city. TUnsanitary homes are more bearable, and
good class residences will produce higher rents, when they
are adjacent to public open spaces.” This criticism is typical
of many others, and in the main it is true.
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THE SUBDIVISION OF LAND 23

Reasons Wuy Lanp Suspivision Has Nor Bren GIVEN
More ATTENTION

There is much to be said, however, in explanation of this
criticism. There are reasons why land subdivision has not
been given more attention by city planners in this country.
Some of the more important are the following: ‘

1. Until recently, aside from a few large cities and
other more or less exceptional developments, the characteris-
tic housing in American towns and cities has been relatively
good, so far as the subdivision of the land and city planning
could affect it one way or another. The actual lots as built
upon have been, usually, from 25 to 40 feet in width, and
100 feet or more in depth, with eight or ten houses, or less,
to the acre—the standard of English garden city density.

2. The rights and limitations of American municipalities
have been such that matters controlled by land subdivision—
that is, location, width, etc., of streets, width and depth of
lots, and the general character of houses—have often been
largely determined before the outlying sections have been
included within the city boundaries, and there has been
practically no effective control of such matters by rural or
county governments. '

3. Public opinion generally was not—and, in fact, is not
yet—favorable to the strict public regulation and control of
the laying out of residential neighborhoods. It is, indeed,
very difficult to make an advance, even in sanitary require-
ments, in measures for the reduction of fire hazard, and
in the reasonable protection of light and air—administrative
regulations which might naturally be expected to receive at-
tention in advance of broad city planning. A leader in
American housing reform has said that “the housing prob-
lem, as we know it in America, is largely a sanitary prob-

lem. It is chiefly the problem of good municipal house-
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keeping, the prompt removal of garbage, rubbish, and other
waste materials from the homes of the poor, the cleanliness
of streets and alleys, the provision of adequate water supply
in convenient locations, proper sanitary conveniences in the
place of antiquated expedients.” At any rate, there is a
widespread feeling that public-health matters of this sort
should have first attention. Thus, the obstacles to regulating
and controlling land subdivision are greatly increased in this
country by the laisses-faire doctrine, by what is known as
the rights of individual property, and by the strength of
vested interests.

4. On account of the Federal Constitution, which pro-
vides that private property cannot be taken except for public
use, and with due process of law and just compensation, and
on account of the conservatism of our courts in interpreting
the Constitution and the law, it is always very difficult, and
often very costly, to regulate or control land subdivision by
public authority. In many cases the state constitutions fol-
low the Federal Constitution.

5. The disinclination of private capital, except in the
case of a few employers for their own employees, to re-
spond to invitations and opportunities to invest in housing
schemes on the limited dividend principle, yielding only the
normal business interest on invested funds of, say, five or
six per cent., is another reason why housing and land sub-
division have not apparently been given more attention
in this country by landscape architects and town and city
planners. Codperation in housing schemes, as in other mat-
ters, has not yet succeeded in the United States as it has in
Europe.

To avoid misapprehension, however, it should be added
that all these reasons have recently been losing strength.
The public is becoming more and more aware of the need
and advantages of a somewhat radical change with regard
to all of them.
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ReriaBLE DaTA on Lot Sizes

One hesitates and is naturally timid in attempting to dis-
cuss land subdivision and its effects upon housing, because
so little reliable data of any considerable extent exist on
the subject. Much laying out of land has been done, but the
merit of one scheme as against another has not been tested.
To give a basis for conclusions and to guide future action
in this matter, the executive committee of the National
Conference on City Planning has recently determined to
make a systematic compilation of facts and of well-digested
opinion in regard to the most effective and satisfactory
units of land subdivision for various purposes and under
various conditions in American cities. The instructions to
this committee are, broadly, to gather and digest any in-
formation likely to be of practical assistance to those re-
sponsible for maintaining and improving the quality of land
subdivision plans. It is the intention to gather the essen-
tial facts about the more important types of subdivision
plans which have been tested in actual use in the United
States, and which have proved their advantages and dis-
advantages to the developer, to the owners and occupants,
and to the general public. An effort will be made to con-
centrate the study mainly upon a limited number of urban
districts, representing large, small, and middle-sized cities,
some flat, some hilly, some located in each section of
the country. The investigation will seek to discover the
physical results, the sociological results, and the financial
results of the various types. The more important points
outlined for study are: depth of lot, width of lot, width
and improvement of streets, alleys, open spaces other than
alleys within the blocks, and building or other restrictions.

The first results of this committee’s investigation are
now available, the local committees from the following
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28 CITY PLANNING

municipalities having reported: Berkeley, California; Bos-
ton, Massachusetts; Bridgeport, Connecticut; Brookline,
Massachusetts ; Chicago, Illinois; Cleveland, Ohio ; Detroit,
Michigan; Kansas City, Missouri; Louisville, Kentucky;
New York, New York; Newark, New Jersey; Philadelphia,
Pennsylvania; Syracuse, New York; Washington, District
of Columbia.

The gist of the conclusions deduced by the local reporter,
as summarized in the Committee’s preliminary report, may
be stated as follows:*

I. Lot Size
Berkeley..... 5o ft. x 159 ft.
Boston....... 50 to 8o ft. x 250 to 300 ft. originally.

15 to 25 ft. x 350 to 65 ft. now.
Bridgeport.. ..30, 40 to 50 ft. x 100 ft. (few, 125 ft.).
Brookline....40 to 60 ft. x 9o to 100 ft. (majority).
Chicago...... 50 to 8o ft. x 160 to 180 ft. originally.
25 to 75 ft. x 125 ft. now.
Cleveland ....40 to 50 ft. x 100 to 150 ft.
Detroit.. ... .. 5o ft. x 100 to 190 ft.
30 ft. x 100 to 125 ft.
Kansas City..25 ft. x 150 ft, and larger.
Louigville....—— ft. x 200 ft. at first.
—— ft. x 100 ft. of late.
New York....25 ft. x 100 ft. Manhattan, Bronx.
20 ft. x 100 ft. Brooklyn, Queens, Richmond.
Newark...... 25 ft. x 100 ft.
Few 20 ft. x 100 ft.
Philadelphia..14 to 16 ft. x 45 to 125 ft. mostly.
19 to 22 ft. x 75 to 105 ft. few.
Syracuse..... 200 ft. x 200 ft, 33 to 100 ft. x 100 to 200 ft.
140 ft. x 486 ft., 66 ft. x 132 ft., 40 ft. x 120 ft.

*From report presented for the Committee by Mr. E. P. Goodrich,
at the meeting of the National Conference on City Planning, De-

© troit, June 7-9, 1915,
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Mr. L. Veiller 1 46 cities, —— ft. x 50 to 200 ft.
25 (@ more than 125 ft,
9 @ more than 150 ft.

Philadelphia is in a class by itself......... 15 ft. x 6o ft. Ave.

New England (Boston, Brookline) is irregular but tending
toward ... ... oo, 40 to 6o ft. x 9o to 100 ft.

New York (and Newark).............. 20 to 25 ft. x 100 ft.

Middle-western and Western cities ——, with later tendencies
toward reduction in both dimensions.

II. Lot Size Change Tendencies?

Brookline.....9o to 100 ft. large majority.
76 special study majority.
Chicago...... 125 ft. standard for depth (for 40 years).
80 and 50 ft. width split.
20 to 30 ft. retained.

Louisville ... .Reducing to 100 ft. depth.

New York....100 ft. standard (no change for over 100 years).
Newark...... 100 ft. standard.

Philadelphia. .Depth tending to shallowest possible.
Syracuse..... 128 ft. Ave. of 11 late additions.

General tendency shown toward reduction in depth, except
New York (Newark) and Chicago at 100 and 125 ft. respec-
tively, 100- and 4o-year standards.

1 Statements of Mr. Lawrence Veiller, Director of the National
Housing Association, based upon returns from 46 cities, presented
in full in the Proceedings of the National Conference on City Plan-
ning, Philadelphia, May, 1911.

2To provide for changes in the depth of lots, it would be prac
ticable to lay out lots for residential purposes at double the normal
depth plus the width of an extra street, say 50 feet, placing appro-
priate restrictions on the use of the property to be used later for
the street. This would give lots at first, say, 225 feet deep. Later
when land became more valuable, the intermediate street could be
cut through, and the final lots, 100 feet in depth, established.
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Cities which had lots deeper than 100 ft. tending toward that
figure.

New England with its irregular size tending below 100 ft.

Philadelphia tending to smallest possible.

Widths in all places (except Philadelphia) tend down to
about 30 ft., while larger and wider than 20 ft. are recom-
mended everywhere.

Qaaﬁﬁﬁﬁﬁﬁﬁﬁ
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Four TypicaL Brocks 1¥ DEVELOPED IN ACCORDANCE WITH THE RESTRIC-
TIONS RECOMMENDED FOrR Various BuiLpiNg ZONES IN BRIDGE-
PORT, CONN.

III. Effect of Lot Size on Type of Development

Berkeley..... Lots 150 ft. deep produce rear houses.

Brookline ....Lots even 70 to 8o ft. (chiefly above 100 ft.)
have had rear buildings erected.

Chicago...... 125 ft. depth not economical for poor residential
districts.
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8o ft. width too large for general use; even 50’s
split and redivided; 20-30 ft. lots being re-
tained.

Cleveland.....“Too large” (deep) lots tend to rear buildings
with congestion and depression of value.

Kansas City..Good residences use wider than 25 ft.; poorer
ones use 25 ft. width.

Louisville. .. .Deep lots lead to narrow ones with dark houses,
and badly shaped stores. Narrow lots with
rear dwellings are depressed in value.

New York....Less than 100 ft. impracticable for lofts, offices,
apartments; also gives bad tenements because
no open space in center of block. More than
100 ft. gives narrow bad tenement courts.

Newark...... Lot width tends to determine class of structure.
Narrow lots—narrow houses. 100 ft. affords
room for rear tenements.

Philadelphia. . Single-house tendency has dictated lot size, un-
fortunately. In conversion to business use,
original lot lines usually followed, although
often ignored.

Veiller....... Most housing troubles due to deep lots.

Lot area seems to be the original determining factor. Deep
lots are made narrow, narrow lots lead to narrow buildings,
bad for residence or business. Deep lots even down to 70 to 80
ft. tend toward having rear buildings, often residences. These
conditions lead toward congestion with lowered values. )

Except in Philadelphia, lot size has generally influenced
building size and number per lot. In Philadelphia desire for
single-family house has developed small size of lot.

IV. Effect of Lot and Incidental Building Size on Real-Estate

Values

Berkeley.....Land values are independent of lot or building
class and depend on usableness of property.

%58
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Brookline. ...Poor occupancy restrains rise in values.

Louisville....Building cheap class of houses detrimental to
moral health of community. Shallower lots
will stabilize values.

New York...Land values are independent of lot or building
class and depend on usableness of property.

Philadelphia. .Increased frontage has larger effect than depth.
Poor occupancy depresses values.

Washington . .Effect of opening up center of a large block for
playground purposes has been to eliminate bad
class of population.

Where growth is active, either in number of residences or
conversion to other uses, the existing lot and building size is
of little moment. Where conversion is slower, the larger
plots are worth more because moye easily converted.

Established poor occupancy tends to depress or at least
restrain increase of values through natural depreciation and
shift of classes of occupants dependent upon condition of
dwelling.

V. Effect of Restrictions on Conditions

Berkeley..... Voluntary restriction works well toward increas-
ing values.

Bridgeport...Lack of restrictions permitted bad housing con-
ditions to grow.

Louisville....Colored problem has dictated restrictions.

New York....Lack of restriction as to per cent of lot area
covered has been detrimental.

v

“Newark...... Restricted districts have increased in value; oth-
ers have not.

Philadelphia. . Zoning will materially affect problem.

Legal restrictions as to per cent of lot g}hich may be cov-
ered, shape of courts, and locations of buildings on lots, must
be added to conditioning lot sizes if Best results are to be at-
tained. -
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VI. Alleys
Chicago...... Alleys deliberately designed.
Detroit....... Alleys deliberately designed.

Kansas City..In very large blocks, alleys have been used.

Louisville....Large blocks had alleys (sometimes blind).
They had poor quality structures erected on
them. Modern tendencies are away from use
of alleys.

Veiller....... 25 cities deliberately designed alleys.

Efforts to make use of waste land in deep lots led to alleys.
In some cities they were deliberately designed. Their pres-
ence, whether deliberate or evolutionary, is bad as now used.

VII. Standard Dimensions

Berkeley..... 100 ft. depth used in ideal rearrangement.
Chicago...... 125 ft. depth except in poorer residential sec-
tions.

New York....100 ft. best for convertibility.

- Newark...... House with proper size and arrangement of

rooms should be the basis.
Philadelphia. .Desires a standard.

Veiller. ... ...Shallowest possible.
(High-class residence, 125 ft.; middle-class,
go ft.; poor-class, 25 ft.)

 Standards are exceedingly desirable.

A lot depth of 100 to 125 ft. is apparent aim of best stand~
ardized conditions and of present tendencies. It is divisible

~ according to Veiller. -
- In any event, restrictions should be imposed by law.
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Tue ConTrROLLING PURPOSE OF LAND SUBDIVISION

What is the controlling purpose of land subdivision in the
United States? The question is not “What should it be?”
but “What is it?” The controlling purpose of land subdi-
vision is profit, to make money by dividing and, in some
cases, improving the land in such a way as to realize the
largest possible profit. We do not say that this should not
be the controlling purpose, nor that it controls always, or
even usually, to a degree open to criticism. We are merely
stating a fact that must not be lost sight of. Indeed, the
owner or operator who subdivides the land often considers
very definitely the effect of the plan upon the purchaser or
user of the land, and upon the public, but this consideration
is subordinate. His controlling purpose is profit.

A fair question for consideration here is: Should the
form and character of land subdivision be determined merely
by the will of the land owner, whose main motive is profit?
If not, who have claims for consideration, and upon what
do such claims rest? Is land different from other things
that are bought and sold?

There are really three parties to every land subdivision:
the owner or operator ; the prospective user, either as owner
or tenant; and the public. It would represent a great ad-
vance if we could come to look upon these three parties as
partners, with certain interests in common in the proper
subdivision of land.

Private ProPeErTY IN LAND

This is not the occasion for a discussion of the legal or
economic aspects of property, but our practice in matters
of land takings and taxation, and our repeated statements
with regard to the possession or use of property in land,
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show that the law regards it in a different way from other
private property. “When the ‘sacredness of property’ is
talked of,” wrote John Stuart Mill decades ago, “it should
always be remembered, that any such sacredness does not
belong in the same degree to landed property. No man
made the land. It is the original inheritance of the whole
species. Its appropriation is wholly a question of general
expediency. When private property in land is not expedient,
it is unjust. It is no hardship to anyone, to be excluded
from what others have produced: they were not bound to
produce it for his use, and he loses nothing by not sharing
in what otherwise would not have existed at all. But it is
some hardship to be born into the world, and to find all
nature’s gifts previously engrossed, and no place left for
the newcomer. To reconcile people to this, after they have
once admitted into their minds the idea that any moral
rights belong to them as human beings, it will always be
necessary to convince them that the exclusive appropriation
is good for mankind on the whole, themselves included.”

We have here no quarrel with private ownership in land.
On the contrary, there is much to be said in its favor. It
fits in and appears to agree with American institutions and
characteristics. Our objections, so far as we have any,
are with the misuse or uncontrolled ownership of private
property in land—a misuse or uncontrolled ownership that
very often reacts unfavorably not only upon the user of
the property, be he owner or tenant, and upon the public,
but also upon the original developer or real-estate operator
who continues to own parcels of nearby land.

Recuration anp CoNTrROL oF LanND SuUBDIVISION

The central problem of land subdivision, we believe, is
public regulation, control, and restriction! In fairness to
*See Chap. III
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all concerned, what should the real-estate operator be al-
lowed to do in this very important matter of dividing up and
selling his property, cutting up land upon which people are
to dwell for ages to come, changing agricultural acres whole-
sale into a form from which they can be changed again, if
at all, only at great cost?

The principle of restrictions in the subdivision and use
of land is well understood in the United States, and very
frequently applied. In fact, it is so well understood and
so highly valued that it is most often. applied in a surpris-
ingly thoroughgoing way by the real-estate operator in his
own interest. The restrictions placed upon the purchaser
in the conveyance of the property often include a long list
of kinds of business which are classified as nuisances, and
which may not be established or maintained upon the prop-
erty ; regulation as to stables and garages—fences and walls
—set-back of buildings from streets and from lot lines—
minimum cost of buildings—easements and rights of way
for public utilities, and in some cases the approval of plans
and specifications, including nature, shape, kind, height,
material, color scheme and location of buildings, and the
grading plans of the plot to be built upon. These restric-
tions or “safeguards” are often placed for a period of
twenty-five years or more, with the right of renewal, subject
to the assent of the owners. But can we depend entirely
upon the knowledge, skill, and motive of the owner or op-
erator to subdivide the land and place the restrictions? At
best, his action is uncertain. It is applied only in spots,
often spasmodically, and even when most ““public-spirited,”
as we say, it is not always intelligent. Again, his chief
motive must be profit. He cannot reasonably be expected to
have consistent and permanent concern for the results of
his methods upon the future occupants of the property, nor
upon the general public. Then, may we not add, he does
not always know what is best; and if he did, not owning
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or controlling all the property of the city or town, or even
a large percentage of it, he would not be able to make his
knowledge effective. Furthermore, he has only the power
of a private citizen.

A leading German authority, Professor Reinhard Bau-
meister, holds that the housing question is primarily a ques-
tion of land values. “The value of a lot,” he says, “is de-
pendent on the revenue from it. If building laws and local
usage permit narrow and high buildings, the buyer must
pay more, even if he intends to build only a small house.
Where the value of a lot is high on account of building laws,
the buyer must build compactly or lose money. The density
permitted and the value of the lot react on each other.”
If this view is sound, it follows that the proper regulation
of the laying out and occupancy of land can do much to
improve housing conditions. Furthermore, many American
economists hold that the laborer’s minimum outlay for
house rent becomes an important factor in determining
wages. Therefore, the minimum standard of housing
should be a home that meets the requirements of safety,
health, convenience, privacy, and that degree of agreeable-
- ness which is considered essential. Such minimum stand-
ards, we believe, would prove advantageous not only to
the workingman and his employer, but, in the long run,
to the land-owning class also. The greatest burden of the
present system, however, creating automatically, as it does,
- excessive congestion and slums, falls ultimately on the com-
munity. The effects upon the community and the interest
of the community in the matter finally, and the community’s
only alternative, have been well stated by a prominent Amer-
ican business man in the following words: “A willing
~worker must be able to live, himself and his family, health-
- fully and comfortably; to bring up his children in good sur-
roundings ; to educate them so that they may be truly useful,
good citizens: to lay aside enough to provide for himself
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and his wife in their old age. A city which provides less
than that, directly, must make up the deficiency in a more
costly indirect way. There is no escaping this alternative.”

Tue Neep or TECENICAL SKILL AND EXPERIENCE

There are, of course, technical problems involved in land
subdivision, and their solution requires skill and experience.
Furthermore, these problems of land subdivision are related
to still wider and more difficult technical problems of city
planning, city building, maintenance, and administration, all
requiring still greater skill, knowledge, and experience.

Land subdivision, as the term is used by landscape archi-
tects and engineers, determines the location and width of
streets, roads, alleys, and other open spaces; the location,
depth and length of blocks; the location of lot lines, and
other physical features. When the subdivision is made upon
the initiative of the real-estate operator, and sometimes when
it is made upon the initiative of public authority, it deter-
mines also building lines, restrictions, and conditions of de-
velopment. Many examples could readily be given of what
is done, and how it is done. Thus it would be seen that
land subdivision, determining so many matters in the phys-
ical layout of the city, has a very direct and important in-
fluence upon housing—perhaps greater and more permanent
than any other single influence.

UNDERLYING PRINCIPLES

Some of the underlying principles of land subdivision gen-
erally accepted as sound may be stated as follows:

1. The plan for the subdivision of property should fit
the topography, and give due consideration to natural fea-
tures.



40 CITY PLANNING

2. Even if the land is relatively level, the plan should
nevertheless have interest, good organization and design.
The point of view that leads to a good arrangement on hilly
ground gives also a good arrangement on level land. This
was illustrated in a measure in the competition for the sub-
division of a quarter-section of land carried on by the Chi-
cago City Club. Although the land was described as level,
none of the plans awarded the prizes followed the charac-
teristic checkerboard plan which usually prevails on such
property in American cities.

3. The use that is to be made of the land should de-
termine its general plan and restrictions. There is no plan
that is best for all places, nor for the same place for all time.
Merit is largely a question of fitness for its original purpose,
and its adaptability for probable future purposes.

4. Thoroughfares, and other broadly related city plan-
ning features, should be located first, and within these lines,
and in conformity to them, local streets, blocks and lots
should be defined in the best possible manner.

5. The various standards for various classes of property,
the lot widths and lot depths, the block widths and block
depths, recognized by the best authorities, should be ap-
plied with skill and discrimination. These are by no means
absolute or fixed ; they are still open to discussion, and in
each case are largely matters of nice judgment. Still, there
is some law. For instance, the minimum requirements of
detached, of semi-detached, and of row houses in which,
for this purpose, there is substantial agreement, determine
largely the width and depth of lots; the size of lots deter-
mines largely the size of blocks; the blocks determine the
layout of the neighborhood. These, in turn, react upon
street widths, playgrounds, and other public features.!

6. An increase of lots or residence sites by new land

1 See Report: of Committee on City Plan Study, National Confer-

: ence on City Planning, Chicago, May, 1913.
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subdivisions, and of the necessary streets, should be ac-
companied by a corresponding increase of playgrounds,
parks, and other indispensable public features required by
the probable population of the area when fully built up.

Fisger Hirr, Brooxring, Mass.

A residential section safe-guarded by restrictions adopted by property
owners

The best time to make these reservations of public spaces is
when the land is subdivided. The cost should be assessed
in accordance with the benefit.

7. The interests of the real-estate operator, of the pros-
pective owner or user, and of the general public, should be
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harmonized as far as possible. In most cases, this is not so
difficult as it might seem. While the immediate interests
of the three parties are not identical, they are not in the long
run normally in conflict. It is part of the responsibility of
the public, acting through well-considered and equitable
regulation and law, to remove causes of conflict, and thus
to define the rights and duties of the several parties.

8. A plan for dividing land must consider not only im-
mediate use, but also probable subsequent use, administra-
tion, and maintenance, and must, so far as possible, forecast
and provide for it. This may be done in part by the plan
itself, and in part by binding restrictions and conditions,
providing for permanency, or it may anticipate a change or
conversion into a different use. Opinions of designers dif-
fer as to which is more desirable, a plan that makes change
difficult or one that makes change easy. Here again it is
a mistake to dogmatize. One thing is clear, however, even
from a superficial study of land subdivision in its relation
to housing, namely, that the worst results have not been due
usually to the low standard or the lack of fitness of the sub-
division for its original purpose, but to its lack of fitness for
the purposes to which there was afterwards an attempt to
adapt it, or to the lack of public regulation, or the low stand-
ard which the city permitted to be applied. Here, we be-
lieve, public regulation and control would be of great benefit.
Examples from almost any city in this country may be cited
in support of this opmxon

SUMMARY

'The conclusions justified by this discussion of the sub-
d1v1s1on of land as affected by city planning may be briefly
; summarlzed under ten heads:
That the main classes of subdivision are mdustrzal
busmess, and res1dent1a1
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2. That the subdivision of residential property is of most
importance, because of its greater extent and its more vital
relation to human welfare.

LECEND i

STAGES OF DEVELOPMENT
REILLEY & WILLARD STS.
1876-1914.
scALE SomI*

JORN-NOLEN -LAXDICAPE - ARCAITEGT
AARVARD - o

AN IrrusTraTION FROM BRIDGEPORT, CoONN. OF LACK or PusLic
Recuration anp CoNTRoL

3. That, while city planning can do much to improve
housing conditions, there would still remain much beyond |




44 ~ CITY PLANNING

the field of city planning, upon which good housing would
depend.

4. That the investigations of the Committee of the Na-
tional Conference on City Planning would seem to show
that shallow lots, say, 100 feet or less in depth, are most sat-
isfactory as a standard; that the width tends to about 40
feet; that lots 100 feet in depth are readily convertible from
residential to business use; that alleys are undesirable; and
that wise restrictions upon the use of property tend to in-
crease land values.

5. That land subdivision ought to include a proper con-

sideration of the point of view of the original owner or
operator, the prospective user, either as owner or tenant,
and the public.

6. That the law regards land in a different way from
other private property. So far as possible, speculation in
land should be diminished.?

7. That the central problem of land subdivision is public
regulation, control, and restriction. A safe and sanitary
house should be possible for the workingman.

8. That the technical problems in the laying out of land
demand more and more the employment of technical skill
and experience in their solution.

9. That the underlying principles usually followed in a
skillful land subdivision, and generally accepted as sound,
should have more publicity and wider application.

10. That the investigation and study of land subdivision
in connection with city planning, and the collection of re-
liable data and well-digested opinion, will bring great bene-
fits—physical, financial, and sociological—in the land subdi-

“yision of the future.

* See Reinhard Baumeister: “Bauordnung und Wohnungsfrage.”
This is an exceedingly valuable paper.
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CHAPTER III
PUBLIC CONTROL OF PRIVATE REAL ESTATE
By Frank Backus Williams

Eminent DoMmaIin anp Porice Power

The physical characteristics of a city depend upon the use
made of the land within its limits. City planning is the con-
trol and guidance of this use. This control and guidance
the city exercises in two ways: 1) By taking the land or
an interest in it, thus making it public property. 2) By
regulating it without taking, thus leaving it wholly in private
ownership.

“In the construction of its streets, parks, and other public
features, the city must have a property interest in the land to
be used for that purpose. The land which the city holds is
already devoted, as a general thing, to some specific public
use. The city in its growth is, therefore, constantly in need
of additional land, and must, as a rule, acquire it from
private owners.

In so far as the city is able to obtain the land it needs by
voluntary agreement with the owner, the acquisition of land
for city planning purposes involves no restrictions upon
private property rights. In some systems of government
this power of obtaining land by private sale is the extent
of the city’s right. In Vienna, for instance, the city cannot
construct a new street or widen an old one, unless the owner
of the necessary land is willing to sell it and the city is ready
to give the price he asks. vBut Vienna and other cities so

limited in their right to acquire land feel that they are denied

powers necessary for their development, and in most cases
48
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are trying to amend their laws in this respect. *In almost
all civilized countries, cities already have the power to take

land for public use without the consent of the owner. .~

The right of “condemnation,” as involuntary taking is
sometimes called, is in all civilized countries coupled with
the obligation to make reasonable compensation, Neverthe-
less, the liability to condemnation is a real restriction upon
private property. The owner has often an attachment for
his home which the city wants as a site for a schoolhouse;
the business man has his own plans for that extra twenty
feet near his factory. They do not want to sell at a fair
price. This public right of condemnation, viewed from the
standpoint of a limitation upon private rights, will be the
first of the restrictions upon private property to be consid-
ered in this chapter.

The planning of the public features of a city is really the
smaller part of the city planner’s task. The attainment of
his complete aim is to put to its best use all the land in the
city, whether it is privately or publicly owned.
~ In the development of its public features, the city greatly
affects private property. We have already seen, as one illus-
tration of this among many, how the street system practi-
cally determines land subdivision and materially influences
the use made by the owner of all privately owned land in the
cityr In the construction of these public features the city
is not legally restricting private rights, but is acting as a
private owner of an extensive property might do in similar
circumstances. It is the privately laid out street system and
other features public in character of Hampstead Gardens,
near London, and Forest Hills, in New York, that make
these places as a whole much more admirable than the cities
of which they are suburbs.

v But this influence of public on private development, great
as it is, has been found to be insufficient. Cities the world

* See Chap. II.
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over have become congested, and ordinances limiting the
height and area of buildings have been found necessary;
they have become confused, and ordinances controlling the
location of factories so as not to interfere with residences
have become expedient. Thus in direct ways cities are be-
ginning to regulate the use of private land. Regulation of
private property is the second class of restriction upon pri-
vate ownership to be considered in this chapter.

Many people have the feeling that they have or ought to
have an absolute right in their own property; and that all
such public rights as that of condemnation or regulation are
infringements on their proprietorship. No such absolute
rights exist at present or ever have existed in any country.

vThe government or “State”—to use the language of juris-

prudence—has always exercised a paramount right in the
property of its citizens ; and today the State may take not
only their belongings but their lives if the need is sufficient.
This is as true in the United States as in other countries.
In the sixties we requisitioned private property and passed
conscription laws. Nor are these merely war rights. In
time of peril by fire, flood, or earthquake, the State here, as
everywhere else, has the same powers; and the reason why
less may be taken in ordinary times is that the exercise of
this paramount right must, like any other, be in accordance
with the need ; and in normal times the need 1is less.

In this country, ever since its foundation, citizens have
been guaranteed certain rights regarded as fundamental.
These guaranties are often called “Bills of Rights” and are
contained in our written constitutions. Neither the United
States nor any state can pass a statute, or perform or au-

- thorize any act, infringing upon these rights, Under these

guaranties the property owner is protected against any con-

- demnation except for a public purpose and upon payment of
due compensatmn ¢

The 1dea is rather generally prevalent that it is only here
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in the United States, or peculiarly here, that the individual
is protected in his private property rights. This feeling has
very little foundation. The principles of law contained in
our constitutional guaranties of private property prevail in
all civilized countries. In some of them, like England, this
protection is not contained in a written constitution, but is
based upon the all-sufficient force of public opinion; in some
countries, like Germany, this protection is not based upon
the action of the courts to the extent it is with us, but more
on the knowledge and fairness of administrative bodies. In
all foreign countries, too, legislatures are trusted more and
courts less than with us. The differences between these
countries and ours have been exaggerated, but are material,
nevertheless. These differences in the protection afforded
private property are not, however, the result of formal dif-
ferences in legal systems, but of different conceptions of
matters of fundamental importance such as, in the field of
city planning: first, the question of what constitutes a public
use, and, therefore, what are the purposes for which prop-
erty may be taken ; secondly, what is the taking of a property
right, and what a mere regulation or adjustment of rights
between property owners. These questions are by no means
“simple, and have given us no little trouble in this country.
Illustrations of our difficulties and the differences between
the point of view in other countries and ours will appear in
the consideration of the specific city planning restrictions on
‘private property later on. The meaning of fundamental
conceptions like these varies with the age, with the country,
and with the circumstances and conditions in the same age
and country. Irrigation, for instance, is a public purpose ina
dry western state in this country, but not in an eastern state
v The reason why the state has the power to take land by
eminent’ domain for a public use, and no other, is simple

*Lewis: “Eminent Domain,” 3d ed., Sec. 308; Clark v. Nash, 108
U. S. 361 (1905).
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and sensible. “The state exists for a purpose—that of serv-
ing its citizens. In the taking of property, as in all its other
doings, it must act for the purpose for which it exists. Evi-
dently no taking can be for the public unless it is for a pur-
pose useful to the public)

When we come to apply this principle, we encounter diffi-
culties. Is the use of land by the municipality for working-
men’s cottages, or for resale in order to keep the price of
land, and therefore rents, low, a public use? In Germany,
these are public purposes; in this country they are not; for,
according to the decisions of our courts, they are businesses
into which government should not enter. But a municipality
may produce and sell gas or electricity and condemn prop-
erty for the purpose. Thus theories as to the legitimate
field of governmental action enter into the question of the
usefulness to the public of a given course of governmental
procedure; and it is not strange that the answer in Germany,
with its belief that governmental action should have a broad
scope, should in many of these questions be different from
that of a more individualistic people like ours.

The state is not obliged to take all the rights in a given
piece of land necessary for some public use. It may, it is
true, take all these rights, and dispose of those which it does
not need. It may also take only the necessary rights, leaving
the rest vested in the private owner.! Thus, in some cities,
the entire title to land needed for streets is condemned ; in
others, the easement of using the land for a street is all that
is taken. In the one case the abutter and former owner may
be compelled to pay rent to the city if allowed to build vaults
under the streets in places not needed for sewers and other

public utilities; in the other case, no such rent ¢an be col-
lected, for this is a use of land by the owner.?
- *Lewis: “Eminent Domain,” 3d ed., Sec. 448.

*Deshong v. City of New York, 176 N. Y. 475 (1903) Lewis:
“Emment Domain,” 3d ed,, Sec. 85 . I488 X
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The distinction between the taking of property which must.
be paid for, and the regulation of it, which need not be paid
for, is also in general outline simple and sensible. It is only
in border-line cases, and in cases where theories as to the
legitimate sphere of governmental action enter, that diffi-
culties arise. ‘

Government has two functions: fhe main function of
regulating and adjusting the actions and property interests
of its inhabitants in their relations one with another and
with outsiders, and the incidental function of holding prop-
erty for the execution of its main functions The United
States or an individual state passes and enforces laws
against murder, and also owns its capitol building and
grounds; a city passes and enforces an ordinance for the dis-
position by its residents of their garbage, and owns the
garbage wagons and the incinerator, with its appurtenant
land, for the destruction of that garbage. The distinction
between the action of the city in taking private land upon
which to build the incinerator and in compelling a resident to
use separate receptacles for ashes and garbage is clear. In
the one case property is taken; in the other it is not; the
first is a case of eminent domain, the second of “police
power”—as the power of regulation is calledv

But there are cases where the owner of land is deprived
of actual rights of profit to him that are, nevertheless, cases
of regulation or exercise of the police power. For instance,
an owner may be forbidden to rent or occupy a tenement
unfit for human occupation, although, but for the prohibi-
tion, he could easily rent it at a profit. Evidently the dis-
tinction between eminent domain and police power does not
rest altogether on what is and what is not a taking of prop-
erty rights, but also, in many cases, upon theories as to what
governments should and should not take without payment.
The use of a tenement unfit for occupation is a menace to
health ; and the preservation of the public health, safety, and
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morals is a sufficient reason for the exercise of police power.

Let us take another illustration. City ordinances are
common requiring all houses in certain designated streets
to set back a given distance from the street. This is called
“establishing a building line.” If the streets are wisely
chosen and the depth of lawn required is not too great, such
an ordinance adds to the comfort and beauty of the street
and increases land values. Itis constitutional in this country
to pass, under the police power, measures designed to pro-
mote the public comfort and general prosperity, and appro-
priate to that purpose.r Our courts, however, have decided
in building line cases that each landowner is entitled to such
damage as he may have suffered over and above his benefits
—which generally turn out to be nothing—on the ground
that he is deprived of the right to build upon a part of his
land2 In Germany no compensation is due.?

A much-discussed class of cases on the border line be-
tween eminent domain and the police power is that of regu-
lations for the improvement of the appearance, or the pre-
vention of the disfigurement, of our cities. Such regulations
may well involve the taking of property rights of value.
Billboards are often ugly and valuable. But, as we have
seen, in some cases there is really a taking under the police
power. A nuisance to the nose or the ear is often an in-
stance of such a taking. Such a nuisance is suppressed,
although often of value to the owner. Why not a nuisance
to the eye? Perhaps for the same reason that an offense to
the eye is not legally as yet a nuisance; because it is not

*Report of Heights of Buildings Commission, New York City
(1013), p. 8, and cases there cited.

2Lewis: “Eminent Domain,” 3d ed., Sec. 227.

* Prussia: Baufluchtliniengesetz vom 2 Juli, 1875, ed. by Dr.
Walter Saran; Berlin: Carl Heymann’s Verlag (1911) Sec. 1, 13;
Sarony: Allgemeines Baugesetz vom 1 July, 1900, 20 Mai, 1904, Sec.
16, ed. by Dr. A. Rumpelt, Leipzig, Rossberg’sche Buchhandlung

(ror1) 3 Other German States: The law is the same,
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sufficiently an offense to the average citizen, or has not been

such long enough for him to convince judges and courts of
the fact.

EstaBLisuMENT oF City Pran

Having finished our consideration of some of the prin-
ciples underlying all city-planning restriction of private
property, let us now take up, step by step, the planning of
the city in the light of these principles.

VA most essential step in the planning of a city is the estab-
lgbwmgg;vgjm;mﬂp]a,g‘;,on,suc’hw a Dbasis of law that it cannot
with impunity be violated or departed from. This step
should be taken as soon as the plan has been formulated,
without waiting for any of it to be carried out. Wise plan-
ning anticipates present needs by many years, in order that
present construction may conform to and aid proper future
development. Wise planning covers the whole city in order,

that it may be planned as a unit, Present construction exe-
cutes only such parts of the plan as immediate need de-
mands, and financial ability permits. Even the acquisition
to any extent of the land needed in the future seems diffi-
cult and often impossible. Thus, the plan is a pattern to be
filled in from time to time, and unless at the outset the city
has some method of making a general adherence to the en-
tire plan binding upon landowners, it is sure to fail of
realization.

"~ Some foreign countries have solved in different degrees
this difficult legal problem. In Germany, for instance, after
any part of the city plan has been adopted, any person mak-
ing improvements on his own land within the limits of
future streets appearing on the plan, or that part of the plan
adopted, is not entitled to damages for the demolition of the

improvements ; but, on the contrary, if these improvements

render street construction more expensive, he must reim-
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burse the city. No compensation is made the landowner for
subjecting his land to the city plan.*

City builders in this country have felt the importance of
establishing the city plan, and have endeavored to do so; but
our courts, after some vacillation, have declared that it
cannot be done under the police power, and without com-
pensation, as in Germany and other foreign countries, but
that compensation must be made.?

Evidently, by imposing a plan upon the land of a private
owner, he is deprived of rights in his land; but the land in
the tract planned cannot become building lots without
streets ; nor does the planning so much deprive an owner of
any right to build as tell him where to build on a tract that
must be used partly for streets in any event. Here again
our law is more individualistic than foreign law ; here, too,
we are less trustful of the fairness and ability of city offi-
cials. ~Improper, unfair planning or planning unduly de-
layed in execution might, indeed, work injustice and loss
instead of gain, Nevertheless, the imperative nccessity of
‘discovering and introducing a method of establishing a city
plan remains a most urgent task for the city planner of
today.

Some of the advantages to be gained by means of a city
plan made legally binding upon private landowners, we in
this country are trying to gain by other methods.-

One such method is the provision for an official city plan,
binding upon the city and its officers until officially changed.
Excellent as this is, it does not protect the plan from the en-
croachments and attacks of private interests. The records

* Prussia: Baufluchtliniengesetz, cited above, Sec. 13; Wurtem-
berg: Bauordnung vom 28 Juli, 1910, art. 14, ed. by W. Hiffner,
Tiibingen, A. and S. Weil (1912) ; Other German States: The law
is the same.

*The law is to this effect everywhere in the United States, where

the question has arisen, except in Pennsylvania. Lewis: “Eminent
Domain,” 3d ed., Sec. 226.
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of the planning departments of many of our cities show
how often private improvements have compelled the city to
modify or abandon important features of their official plans.

Another method is the provision, now quite common, re-
quiring plans of private streets to be submitted for approval
to some city authority before they are accepted by the city
as public streets. The authority whose approval is required
is usually a person or a body such as the city surveyor, or
the city planning commission, supposed to be able to pass
upon the streets from the city-planning point of view. Such
a law does not in any way limit the legal rights of the land-
owner or increase those of the city. The owner is still free
to lay out streets on his land and sell house lots or build
houses on the street as he pleases. The law does notadd in
any way to the power of the city to reject the street for any
reason that seems ggpd to it. The landowner has never had
the legal right to compel the city to accept any street as a
public street. The object of the statute is to induce the land-
owner to consult the city before laying out the street, hop-
ing thereby to induce him to lay it out in conformity to the
city plan, for fear that otherwise it may be rejected by the
city. The trouble is that the landowner is not afraid. All
too often, in fact, in spite of the regulation, he lays out his
streets as he pleases, and sells lots to innocent purchasers
upon which they build their houses, only to find out that it
is incumbent upon them to have the streets accepted.

The method outlined above has in practice proved less
effective than the foreign method. The city usually finds
itself practically unable to refuse to accept streets upon
which so much has been spent, and unwilling to allow them
to remain under private control. At best; the protection of
the city by such a method could only be partial. The city
plan may be infringed upon in many other ways than that
of speculative housing development. For instance, such
legislation does not prevent the building of large factories




58 CITY PLANNING

directly across important projected streets, or help to secure
to the city a desired site for a public building or a much-
needed park.

Excess CONDEMNATION

After making the city plan and protecting it so far as
possible from attack by private interests, and before con-
struction of its public features can be begun, land must be
acquired for the purpose. We have already seen that land
can be condemned only for a public use.* It follows that
land only in an amount sufficient for that use can be so
taken; for only that amount would be useful for that
purpose. .,

Thus, if land outside the physical limits of the principal
improvement is taken for purposes claimed to be incidental
to and thus a part of it, the question arises whether they are
really incidental. The taking of land in this way, in addi-
tion to the amount needed for the primary purpose, has been
called, somewhat unfortunately, “excess condemnation.”

Let us take as an illustration the laying out of a new
street and the possible taking of land on each side of it,
outside the proposed street lines. For what reasons would

“the c¢ity planner wish to take this extra land? Would such

taking be so related to the construction of the street as to be
a taking for street use? If so, this land may be taken by
eminent domain. '
vExcess condemnation is most often urged either in case
of a new business street cut, or an old one widened, through
a low-class development in the center of the city; or of a

boulevard in the outskirts through unimproved land. In

~ either case one or more of three effects may be expected :
First, the adjacent land may be raised in value. May

not in this event, the buﬂdmg of the street and the takmg
‘See D 50 :
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of the extra land to sell again in order to help pay for the
street be regarded as one business enterprise? The courts
of this country are inclined to think not. It has been de-
cided that the extra taking and resale are a separate real-
estate transaction, and therefore not a taking for a public
use.?

Secondly, the cutting of the new street may leave rem-
nants of lots on each side of it not large enough for inde-
pendent improvement, which shut off the land immediately
back of them from the street, and prevent .the possibility
of improvement in connection with the street. If building
on the street be delayed until private initiative unites land
ownership in these cases, the delay will be a long one. The
result will be that the city will lose much in taxes, and the
new street, by reason of its ugly appearance for so many
years, be given perhaps a character that will permanently
impair its usefulness and lower values on it. On this second
ground the courts seem inclined to uphold excess condem-
nation.?

A third effect may be that the use of the adjacent land,
even if not cut into remnants, may lessen the usefulness of
the principal improvement. A boulevard with cheap houses
bordering it is no longer the beautiful boulevard that the
city spent its money to create; a view which the boulevard
was planned to exhibit to those using it may be spoiled by
a solid row of tall buildings, or by buildings at wrong points.
If the adjacent land were taken wherever necessary and
resold with covenants against such uses of it, it would seem
as if, without question, the boulevard were improved for
the purposes for which it was built® A court decision

*Opinion of Justices, 204 Mass. 607 (1910).

2 Opinion of Justices, 204 Mass. 616 (1910).

2 This would in some cases be an esthetic gain, but eminent domain,
“unlike the police power, may be used for such a purpose. See p.
“6I. :
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recently rendered holds that taking for such a purpose is
not constitutional;* but it is too early to decide whether the
decision will be generally followed in other states, and by
the Supreme Court of the United States. Indeed, the en-
tire law on the subject of excess condemnation in this coun-
try must be regarded as still unsettled.®

So far, we have been discussing excess condemnation in
connection with the construction of highways. Tt may
equally well be used in connection with other public works. .
The construction of a new public building of any pretension
tends to raise the neighboring land values. It is also im-
portant, in order that its esthetic effect may not be injured,
to control the development of neighboring real estate.® Ex-
cess condemnation may be useful in the same ways in con-
nection with the laying out of new parks.

e have seen that by excess condemnation the city may
take the entire title of land adjacent to an improvement and
resell it, retaining only certain rights or easements in it.
This is an indirect way of doing what may be done directly.
The city may without question take, by making due pay-
ment, the easement it needs, leaving all the other rights
undisturbed in the original owner. Thus, the city may con-

* Pennsylvania Mutual Life Insurance Co. v. Philadelphia, 242
Penn. State 47 (1913). See, however, Bond v. Baltimore, 116 Md.
683 (1011).

*To end these uncertainties, several states have passed constitu-
tional amendments. For references, see Shurtleff and Olmsted:
“Carrying Out the City Plan,” Survey Associates, Inc, New York
(1914), p. 278. One of the clauses raising these doubts appears also
in the United States Constitution. The Supreme Court of the

United States has generally been more liberal in its interpretation

of such questions than the state courts. The uncertainty, therefore,
still’ remains in the states which have amended their constitutions.
#The best-known examples of such control in the United States

: ‘are in Boston.. See Report of Heights of Buildings Commission,
New York City (1913); p. 140.
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demn the right to tunnel for subway purposes under real
estate; * or control the architecture of private buildings near

a public building, so that the appearance of the public build- .
ing may not be injured.® The only condition in this, as in
all cases of eminent domain, is that the taking be for a pub-
lic use. ' :

Whatever doubt there may be of the advantage and
legality of excess condemnation on other grounds, as a
remedy for the disadvantages of remnants there can be
none. There has as yet been no complete, honest analysis ot
the financial results of excess acquisition. There is reason
to believe that they are less brilliant than advocates have
led us to suppose.®  In any event, there are other methods
of appropriating any unearned gain to neighboring land,
such as, for instance, some form of “unearned increment”
tax. The easements in neighboring land necessary to pro-
tect the principal improvement may, as we have just seen,
be obtained by the city by direct condemnation. “The evil of
the remnant can be cured by excess condemnation alone.

CoNDEMNATION FOR GENERAL PusrLic Purpose

In referring to the necessity of condemning property for
a public use, we have treated the question as if the use must
be one known and stated at the time of the taking. Such
seems to be the universal practice in this country. There
would be a certain advantage to the city, however, in taking
a supply of land in advance, sufficient and suitable for any

* Mass. Acts, 1902, Ch. 534, Sec. 6; Boston v. Talbot, 206 Mass,
p. 82 (1910).

*See, generally, Report of Heights of Buildings Commission, p,
140.
4“ See Mass. House Documents Nos. 288, 1006 (1904); and Her-
bert S. Swan: “Excess Condemnation,”’a Report of the Committee
on Taxation, New York City, 1015,
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of the public uses of a growing city. The city cannot well
decide in advance whether a given tract in a part of the city
not yet built will be useful for a school or an engine-house
or a small open square; but may well be certain that land
for some purpose will be needed, and that it can be selected
more advantageously and bought more cheaply in advance.
The city also may often shape its planning to suit land that
it has thus bought. The land until needed could be rented,
often on very long leases, thus paying carrying charges.* .

FiNANCIAL RESTRICTIONS

The laying out and construction of streets and other pub-
lic features of the city, and the raising of money to pay for
them, are treated in other chapters of this work.? The
landowner is especially interested in the financial side of
these matters. These improvements are partly paid for out
of taxation and the proceeds of bond issues. The value of
land is materially affected by the tax rate, and the amount
of indebtedness of the city, the county, and the state. Usu-
ally a part, at least, of the cost of streets and other im-
provements is charged to the land in its neighborhood, on
~ the ground that this land is especially benefited.* This is a
matter which differs widely in different states and coun-
tries, and is also of vital importance to landowners; but
being treated elsewhere, need not be taken up here.

REPLANNING

In the planning of a city, changes in the parts already
~ planned are sometimes necessary. The most common of

*See “Carrying Out the City Plan,” op. cit., p. 13. The sugges-
_ tion with regard to renting is that of Hon. J. J. Murphy, Tenement
- House Commissioner New York City.
. *See Chap. XVII.
- *See Chap. VIIL
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these changes are street widening, the changed use of
streets, and the renovation of slums.

A street is usually widened by condemning, by methods
already described,® a strip of private property on one or
both sides of it. This is almost invariably very expensive;
for where street widening is necessary, values are likely to
be high, and the land already covered with expensive build-
ings. There is one method of street widening which avoids
much of the expense of taking and tearing down buildings
—that of the use of the building line, already mentioned in
another connection? In order eventually to widen the
street, the building line is established back of the facades
of the buildings on the street. Thereafter, the owner of a
building, any part of which is in front of the building line,
may use it as before, but cannot reconstruct, alter, or sub-
stantially repair that part of it. He may, however, make
minor repairs and changes. This method is in use abroad
and to some extent in this country.

The establishment of the building line does not deprive
the owner of the building of his title to any part of it, but
only of the right to alter, reconstruct, or substantially repair
a part of it. This right the city must of course pay for; but
the payment will be relatively small, for the land is not as
yet taken for city use, and the owner is allowed to get the
full use out of the old building. Only when it becomes of
little or no value does the city take the part of it in front of
the building line, with the strip of land upon which that part
stands, paying also any damage done the rest of the building,
now of little or no value.

By this method the street is widened at intervals from
time to time, as the buildings become valueless. To avoid
the irregular line, the city usually allows the owner to erect
a temporary structure out to the old line, or, when the old

* See pp. 471f.

*See p 34.
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buildings still remaining are few and of little value, the city
at once condemns all that are left, so as to finish the widen-
ing at once. This method is common abroad, and is not un-
, known in this country.?

Often there is a change of the use to which a street is put,
without any change in its boundaries. These changes some-
times affect private property very greatly, and in such cases
it is often difficult to decide whether there has been a taking
of a new right, for which payment must be made, or merely
the exercise of a right already taken and (in theory and
; perhaps in fact) paid for, but for the first time exercised.
5' : The city has taken title or easement for the use of the land
' as a street, with all the injuries which that use may do the
abutting landowner; so that the question usually is, whether
the new use is a street use in the old meaning of the term.
For instance, the use of a street for a surface car line is
merely another method of using the street for traffic—a
well-known street use ; but the erection of an elevated struc-
ture in it for transit, although a street use, is novel and has
heen held to be not a use contemplated and paid for when
the street was originally laid out®* In some cases, theory
and fact are so far at variance that statutes have been passed
remedying a real injustice. For instance, it is not the taking
of any new right from the abutters for the city to lower the
grade of a street and leave a house built on the old grade
high in the air.* For this reason statutes have been passed,
and in some cases constitutions of states changed, providing
for compensation whenever the abutter was “damaged,”
“injured,” or “injuriously affected.” * This raises questions

* As, for instance, in Philadélphia.

#This is perhaps the prevailing doctrine; the cases in the various
- jurisdictions are, however, in conflict. See Lewis: “Eminent Do-
main,” 3d ed., Sec. 149 and ff., especially Sec. 157 and ff.
2 Ibid., Sec. 133, and cases cited.
"‘]bzd Ch. VIIL
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as to what constitutes damage or injury—questions into
which we have not space to go.*

It would be difficult to give an adequate definition of a
slum, or any complete statement of its causes. Certainly the
slum usually contains houses either so constructed or in
such a state of repair as to be unfit for habitation, or narrow
crooked streets and shallow lots, so arranged as to make the
area unfit for habitation, or intolerable conditions from both
causes combined.

If the trouble is with the state of the houses, the owner
may, without compensation, under the police power, be com-
pelled to put them into habitable condition, or leave them
vacant. If the fault is in the planning of the area as a
whole, the only remedy is for the city to take and pay for
the houses and land, throw land and streets into a common
mass, and replan, selling the new lots now suitable for
building, or, where legal, erecting houses on them itself.
This procedure in Europe is sometimes called “zone con-
demnation.” 2 This method may also be used with advan-
tage in cases where a disaster, such as that in San Francisco
or Baltimore, has destroyed all improvements over a con-
siderable area, and given a unique opportunity for improv-
ing the city plan. Zone condemnation has not been adopted
anywhere in the United States, but there would seem to be
no doubt as to its constitutionality in many cases, in the
~name of public health. There are instances in this country

*For the law on these subjects, see Lewis: “Eminent Domain,”
Ch. VIIL

?Such statutes, varying considerably in principle and method, are
found in most European states. The character of the English act
(38 and 39 Vict., ¢. 361, 1875) is indicated by its popular title, “The
Unhealthy Areas Act” TFor Continental, especially German, refer-
ences, see the Saxon “Baugesetz,” edited by Rumpelt, Leipzig,
(1011) ; Rossberg’sche Buchhandlung, p. 44, or a less complete list
in Eberstadt, Handbuch des Wohnungswesens, 2d ed., Jena, Gustav.
Fischer (1910), p. 22I.
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of what is practically zone condemnation in the treatment of
land made unhealthful by dampness.! There is reason to
think that our courts would recognize the taking of con-
gested land for replanning as a taking for the benefit of the
public health,? or that in cases of disaster or congestion
there might be a rearrangement of street and private prop-
erty lines largely or wholly under the police power.®

Pusric UriLiTies

Hitherto we have considered exclusively city-planning
limitations upon real estate and other tangible property.
The state is sovereign over all property, including that which
is intangible. There is one class of property of the intangi-
ble sort which greatly affects city construction and the city
plan—the franchises of public service corporations. - These
franchises are property and belong to the corporations. The

*See Nolen: “Replanning Small Cities,” B. W. Huebsch, New
York (1012), p. 177.

£ “The erection of very tall buildings in cities, especially upon
narrow streets, may be carried so far as materially to exclude sun-
shine, light, and air, and thus affect the public health. . . . These
are proper subjects for consideration in determining whether, in a
given case, rights' of property in the use of land should be inter-
fered with for the public good.” Welch v. Swasey, 193 Mass. 364
at 373 (1907). The case decides in favor of a limitation, under
the police power, of the height of buildings. Congestion in other
forms may “exclude sunshine, light, and air, and thus affect the
public health.”

*A special law for Frankfort-on-the-Main (¥Gesetz betreffend
die Umlegung von Grundstiicken in Frankfurt a. M. vom 28 Juli,
1902,” to be found in the Prussian “Gesetz Sammlung,” No. 37;
-the law is generally known as the “Lex Adickes,”) provides for
~such a rearrangement of property lines.  'Where an equivalent
amount of land cannot be returned to any landowner; compensation

L oin cash may be required. - There are more or less similar laws else-

Sk wheré See note 2, above
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stock in these corporations is property belonging to the
stockholder. The value of the stock is dependent upon the
value and earning power of the franchises. Because of
their public importance the public has special need and spe-
cial power to control these franchises and the actions of the
corporations holding them. There are many sorts of public
service corporations. The field of operation of some of
them is touched upon in other parts of this work. It is only
possible to indicate most hastily, by way of illustration, the
importance and methods of control of one class—transporta-
tion companies. _

Transportation is the most important single influence on
the city plan. It, more than any other, makes and changes
the character of streets and districts, and determines the
distribution of population, bringing by its presence and effi-
ciency, distant parts of the city, for all practical purposes,
near the center, or, by its lack and inefficiency, keeping
nearby parts in effect at a distance from that center. Not
only routes, amount, speed, and comfort of service, but
rates of fare, make the virtual city plan. A very small pro-
portion of the population of a city can live beyond the range
of a five-cent fare. Expensive subways are possible only .
where there are multiple dwellings, and these soon cause the
private houses along their route to be replaced by tenements.
In these, and countless ways which are well recognized by
city planners and transportation experts and are described
elsewhere in this work, transportation builds the city. If
uncontrolled, the planning of such construction is done by
many irresponsible, conflicting agencies in their own inter-
ests. If the public interest is to prevail, the public must
regulate and control these agencies.

The public exercises this control in several ways: by
regulating these agencies as public utilities; by granting or
withholding from them rights in the public streets; by grant-
ing or withholding special legislative privileges; by regulat-
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ing them as corporations; and, finally, by itself competing
with them or superseding them.

The right and methods of state regulation of public utili-
ties is a complex subject with a long history. The law has
always recognized certain occupations as so important to the
public that the public has the right to control them. The
innkeeper, for instance, must give food and shelter to all at
a reasonable price. The common carrier of goods or pas-
sengers is also more than an operator for private gain; his
occupation is “affected with a public interest.” ?

As a public carrier, the transportation company in the
city is not free to earn for its stockholders any dividend it
can by charging any fare it is able to collect; it is only en-
titled to a reasonable return on the money actually invested.
Nor is it the judge of what facilities it shall offer. These
facilities must in every way be reasonably sufficient. The
company and its stockholders are protected, however, by this
doctrine of reasonableness, and by constitutional provisions
against taking property without compensation; for the mak-
ing of unreasonable requirements under which the company
would not be allowed to earn a fair return is in effect a
- taking.

Transportation companies must use the public streets, but
cannot do so except with public permission. In this way
the public may lay out routes and see to it that there is a
transportation system according to a proper city plan.

Transportation companies, like all large enterprises, are
constantly in need of legislative assistance in the way of new
authority. Thus, they may need to take additional property
by eminent domain, change their motive power or their
routes. The public may then make these favors conditional
on extensions and improvements in service.

- Transportation enterprises are forced practically to in-

: : 1Chxef J‘ustlce Hale: “De Portxbus Maris,” cited in Munn v. Illi-
;nozs,94 U. S. 113 (1876), p. 126. ,
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corporate. There is no legal prohibition in most cases pre-
venting large undertakings from being privately run. The
Adams Express Company is one, and perhaps the most,
conspicuous example of such an enterprise in the form of
a private partnership. There are without doubt many
others. Practically, however, in most cases, the amount of
capital required is too great. Corporations have always
been subject to public control much more than has been
the case with individuals.

Finally, the city may itself, wholly or partly, assume the
task of the transportation company. If the road is already
built, the city may, under its power of eminent domain, take
the franchises and property, real and personal, of the trans-
portation company ; either running the road itself, or leasing
it under stringent operating conditions; or the city may itself
build a competing road; or, if the road is not yet built, the
city may in the first instance build it,* operate it, or lease it
for operation afterwards. Nowadays charters are often
granted with the condition that the franchises and roadbed
become the property of the public after a given number of
years, and the rolling stock be taken, if the public authori-
ties so desire, at a fixed figure or a valuation. Often a right
of recapture of the road at a figure or a valuation at the end
of a much shorter period is inserted. Similar provisions
are made in leases when the public owns the road. In these
and many other ways there is a recognition of the power of
transportation over city planning and construction, and an
effort to secure its advantages and cure its abuses.

!By assessment of its cost against abutting landowners, as a
public highway, if desired. See New York Laws (1gog), Ch. 498,
Sec. 17, adding subsection 3 to section 37 of the Rapid Transit Act;
also, “Building of Rapid Transit Lines in New York City by Assess-
ment Upon Property Benefited,” a pamphlet issued Oct. 2, 1908, by
the City Club of New York in advocacy of this additional section,
of which no use has ever been made.
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BuiLbinGg REGULATION

We have so far been discussing matters related to the
public features of the city. Important as these features are,
their sole purpose is to make private land more useful. We
have referred to the influence of the public on the private
use. We shall now turn to the direct control, by statute
and ordinance, of this private use.

More specifically, our subject now is building regulation.
This is not a taking of property but a regulation of it, while
leaving it in private ownership, for private use. This is
done under what we know as the police power, for the public
good, without the payment of compensation.

Building regulation seems to have existed since the begin-
ning of civilization and building itself. The regulations of
the Middle Ages are well known to us. In outline some of
them still survive ; but mainly for purposes quite other than
those that led to their adoption.

In modern German codes, for instance, there is often a
height limitation of five stories, a minimum size of court,
and a space required between buildings. In medieval times,
these regulations were passed as precautions against fire;
today their main purpose is to secure light and air.

Building regulations are of many sorts, passed for many
purposes, codperating, indifferent one to the other, or con-
flicting. 'While any mutually exclusive classification of these
regulations is impossible, they may be roughly divided into
three classes: structural requirements, regulations of bulk,
and regulations of use. By structural requirements, as the
term is employed here, are meant structural requirements
other than those of bulk or use. Structural requirements in
this sense may be further divided into regulations to secure
stab1hty, and regulations to promote morality, sanitation, or
some similar result.
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Building regulations laying down certain requirements to
guard against flimsy construction liable to collapse or to be
readily burned are very general. Of late years they have
become voluminous and detailed. This is partly due to the
multitudinous and widely diversified demands made upon
the modern architect and builder, and the wealth of ma-
terials and processes available to satisfy these demands;
partly to the need of setting up definite requirements and
standards for use by city officials. This has led at times to
the undue curbing of the freedom of the builder and the
architect, who, in their inventiveness, but for these special
requirements, might well have found cheaper and better
methods and materials. It is to be feared, also, that spe-
cial interests have often succeeded, to their own profit, in
securing the exclusive adoption of their own materials and
processes. Whatever the reason for these detailed require-
ments, it seems to be generally admitted that construction
in many of our cities has been made unduly expensive by
them.

The desire to secure stability, combined with the bureau-
cratic tendency toward formal uniformity, has led to an-
other unfortunate result. The requirements for all build-
ings have been made too much the same. The differences
between a theater, for instance, and a dwelling-house are
too obvious to be overlooked. Not so with the differences,
hardly less real and important, between the large and the
small house. As a result, it is scarcely too much to say that
the differences, seen and provided for in the one case, have
been overlooked altogether too much in the other, so that
much the same requirements have been made for the cheap
house and the dear, the single house and the multiple dwell-
ing. This is not equality, but most unfair discrimination.
The small building does not need so thick walls, for in-
stance, as the larger one. The relative expense of the same
walls is much greater for the cheaper than for the dearer
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one. This evil, while it exists in this country, is much
greater in Germany.

Structural regulations, passed ostensibly to obtain stability
and nothing else, sometimes have social and economic results
quite as important. Thus the requirement that tenement
houses in New York City over six stories in height should be
fireproof, by greatly increasing the expense of building
higher tenement houses, has greatly lessened the number of
higher ones to be built.?

* Originally Laws 1901, Ch. 334, Sec. 11; now Tenement House
Law, Laws 1909, Ch. g9, Sec. 15; renumbered, Laws 1913, Ch. 551,
Sec. 14. See also same, Sec. 24. as amended, Laws 1913, Ch. 551.

? Housing conditions in New York are unique; in applying experi-
ence there to other places this must not be forgotten. Nevertheless,
this experience judiciously used may be of great value everywhere.
Housing evils have been greater in New York, and have developed
carlier, than elsewhere in this country. This has made New York
in many ways a pioneer. A comparison of conditions there twenty
years ago and today shows that probably in no other city in the
world has there been in this period progress in tenement house con-
ditions so rapid or so great. The construction of the infamous
“dumb bell,” on a narrow lot, with its many dark, unventilated
rooms, has stopped; in place of the air-shaft, the tenement of today
has light and ventilation for every room not on the street, from
comparatively wide and ample courts and yards. Every apartment
has, in the apartment itself, its toilet, and practically every one, its
bath. There has been no loss of life due to conflagration in any of
the tenements erected under the “new law,” passed in 1g0I.

Yet the unparalleled increase in the requirements made, in the
public interest, in these twenty years, of the tenement house builder
and owner, has apparently caused little if any rise in rents. Hon.
John J. Murphy, Tenement House Commissioner, in an unpub-
lished address delivered before the American Association for the
Advancement of Science, at Cleveland, January 3, 1013, says: “It
is not true that there has been any great increase in tenement house
rent—also, notwithstanding the high cost of living, and the increase
in taxation, rentals are today much lower than they were before the
pgnic of 1907. In fact, they are only slightly higher than in 1902.”
‘ Nor apparently have the law of 1901 and its amendments been
- any check on the steady and rapid increase in the building of new
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There are also structural requirements (other than those
of bulk or use of buildings, to be dealt with later) whose
object is to promote morality, sanitation, and the like. The
specifications with regard to plumbing, water supply for
every family, and perhaps a separate water closet, are ex-
amples of this class of requirements, so common in
modern building, housing, and tenement house codes and
laws.

The main purpose of regulations limiting the bulk of
buildings is to guard against undue concentration in cities.
A certain measure of concentration is necessary. The di-
vision of labor, upon which modern civilization is so largely
dependent, has differentiated the land of the country into
urban and rural land. In the rural parts of the country,
the raw products are produced and extracted ; in the city the
product is manufactured and exchanged. Manufacture and
exchange require, much more than production and extrac-
tion, those close and quick contacts which only the intensive
use of land can give.

But undue concentration defeats the purpose of concen-
tration; it becomes congestion, clogging movement instead
of quickening it, For the first time in history this problem is

tenement houses. In round numbers, a billion of dollars has been
invested in the 24,000 “new law” tenement houses, in which a mil-
lion and a half of people live. The map in this report shows graph-
ically the number and location of these tenements in the borough of
Manhattan.

For a fuller summary of these facts, see the following articles by
Commissioner Murphy: “Tenement House Reform Since 18g0,”
soon to be printed; “Some Effects of Housing Regulation,” in The
Annals of the Awmerican Academy of Political and Social Science,
Jan, 1914, vol. 51, p. 09. See also “The Tenement House Problem,”
edited by De Forest and Veiller, Macmillan Co., New York (1903), 2
vols.; “Housing Reform in New York City, Being the Report of
the Tenement House Committee of the Charity Organization Society
of the City of New York for 1911, 1012, and 1913” (pamphlet) ; and
the reports of the Tenement House Department of the City.
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acute. Cities have always existed, but never before have
they been so numerous or so large. Machinery and im-
proved methods in manufacture, in the arts, and in agricul-
ture, have increased the product, lessened the number of
people required for production, and augmented the number
necessary for supervision and exchange.

At the same time our demands upon city life have
changed. Streets built for the occupants and business of
moderate structures are lined with much greater buildings;
central areas are crowded with the people and affairs of
wide new areas, brought near by improved transit.

Nor is this all; the problem is also one of living condi-
tions. In olden days overcrowding, bad air, lack of light
and sun were accepted as an inevitable part of city con-
struction ; by most people they were not even known to be
evils. Under these conditions cities grew. Now, with in-
creased knowledge of cause and effect, we demand light and
air in our cities as necessities of life. To satisfy these re-
quirements we must have space. This, as never before,
brings the problem of concentration home to cities the world
over.

The usual provisions regulating the bulk of buildings are
those limiting height and area. The purpose of height limi-
tations is to prevent a building from intercepting too much
light and air from its own lower portions, and from neigh-~
boring buildings. The purpose of area limitations is to
secure on each building lot a minimum of open space for
the access of light and air to the building and to neighboring
buildings; and, if possible, space for outdoor life. The
purpose of both classes of provisions is to prevent undue
concentration with relation to streets, public open spaces,
and public utilities. They apply, of course, only to new
buildings ; they are not retroactive.*

Height is limited sometimes at a fixed maximum, some-
* For the practice in California, however, see p. 8z,
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times with relation to the width of the street upon which the
building stands.

Area limitations usually either require a percentage of the
building lot to be kept open; or prescribe courts and yards
of minimum dimensions in given localities with relation to
the building; or make both classes of requirements. The
percentage requirement leaves to the architect greater free-
dom in the planning of his building. It is more often re-
garded as sufficient where the required percentage is large,
and it is easier to give each room its light and air. The pur-
pose of the prescribed courts and yards is to make sure that
each room has this light and air, so far as possible.

Sometimes bulk regulations are framed combining height
and area limitations, as, for instance, regulations requiring a
larger percentage of open space, or larger minimum courts
and yards, the higher a building is built. Evidently, to se-
cure the same access of light and air, there must be more
open space in connection with a tall than with a low
building.

Bulk regulations may be the same for all buildings in a
‘given city or district, or vary with the class of building. It
is usual in Europe, and not uncommon in this country, to fix
a height limit which no building shall exceed.* It is also
usual, there and here, to recognize that special buildings
should be specially regulated as to height; such as factories,
where a large number of persons are employed, and tene-
ments, where large numbers live. This variation in regula-
tion is also based on the use to which the building is to be
put. Other use regulations are those requiring special exits
for theaters, special fire escapes for tenements, etc.

*Report of Heights of Buildings Commission, New York (1013),
PD. 4, 23. ‘
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DISTRICTING

So far, we have treated building regulations as if in any
given municipality they were the same for all buildings, or
for all buildings of the same class. This may be the case.
Regulations, however, may differ in different parts of the
municipality. Such regulations are called district regulations.

Districting may be by bulk or by use. By varying the
size of buildings in proportion to the lots they occupy, we
may obtain degrees of concentration in our districts; by
varying the grouping of buildings according to the use for
which they are intended, we may give the districts unity and
character.

Districting according to bulk developed in Germany, the
country where districting originated, as a remedy for con-
gestion. City planners there in the seventies found the
centers of population almost hopelessly overcrowded ; and
saw with alarm that this condition was spreading as cities
grew. In the older parts it was impossible, without virtual
confiscation, to require new buildings to be much lower or
smaller than those already there;* for the price of the land
had adjusted itself to the development. As practical men,
they therefore left the rules in the centers much as they
were, and secured the enactment of adequate restrictions for
the newer parts of cities. This created districts varying one
from the other in the height and area of their buildings.
Experience has shown that this is the only way, conserva-
tively and wisely, to prevent the spread of congestion in
cities as they grow.

- Districting according to use was devised in Germany as a

*Quere: whether, after concentration has reached a certain point,
as perhaps in lower New York City, this would be true? See Re-
port of Heights of Buildings Commission, New York City (1913),

D04
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remedy for confusion in cities. Under the first Napoleon,
protected districts were established for cities in parts of
what is now South Germany. Within these protected dis-
tricts the construction of buildings for the more offensive,
dangerous and unhealthy manufacturing was not permitted..
This system spread, and became Prussian and, later, im-
perial German law.! From this system developed districting
according to use, in the many forms and degrees in which
it exists in Germany today.

In the typical German city we find a System combining
districting by bulk and districting by use. Let us take
Frankfort on the Main as an illustration—a city where the
system is comparatively simple.

The old or inner city is the first zone. Here the highest
buildings are allowed, and the greatest proportion of the lot
may be covered. Factories are permitted, but are not nu-
merous. The inner city existed long before districting was
adopted.

The outer city is divided into an inner, an outer, and a
rural zone, in which the permissible height of new buildings
and percentage of the lot that they may cover progressively
decrease. In each of these zones are residential, industrial
and mixed sections. In the residential sections factories are
so discouraged as to be practically forbidden. In the indus-
trial sections every industrial facility is furnished; and resi-
dences, since 1912, are forbidden. In the mixed sections,
situated near the industrial sections, certain less offensive
industries are permitted. Some of the remoter parts of the
city are reserved for country houses. Through all the zones
and districts run the main traffic streets, where shops and
minor industries are permitted, and buildings somewhat

* Gewerbeordnung fiir das Deutsche Reich, vom 21 Juni, 1869,
in der Fassung der Reichsgesetze vom 26 Juli, 1897, und 30 Juni,
1900; Sec. 16 to 27. See also, Worterbuch des Deutschen Staats und
Verhaltungsrechts (Tiibungen, 1913, Vol. 2, p 248.)

i
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higher, and covering a somewhat greater proportion of their
lot, than buildings on other streets in these zones and dis-
tricts, are allowed.

 The object of districting is twofold: first, to discover. dif-
ferences in different parts of cities and adapt regulations to
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them, where these differences are desirable, or, as is so
often the case in the built-up sections, too deeply fixed to be
changed ; secondly, to protect, accentuate, or create char-
acter in a district.
All cities have within their limits localities of distinct and
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different character. New York, for instance, has its finan-
cial and office district downtown in the narrowest part of
the Island of Manhattan. There land is most valuable,
buildings tallest, and streets narrowest. Quite different in
character is Fifth Avenue; different again are the Bronx,
Brooklyn, and the remoter parts of Staten Island. These
differences are in each locality expressed in the height, den-
sity, and form of building and in land values. Each is a
district of the great city, with conditions and character of its
own. :

So Boston has its State Street, its Back Bay, its West
Roxbury. So Chicago, New Orleans, San Francisco, cities
everywhere, even down to those of but a few thousand
population, have differences within their boundaries and
" express them in character of buildings and variations in
land value.

Regulation, to be effective, must adapt itself to these
differences. If rules were uniform they would require
buildings of the same height on Wall Street and Staten
Tsland, New York, State Street and West Roxbury, Boston,
city centers and city suburbs everywhere.

The district system also seeks to preserve desirable dif-
ferences. The intrusion of a factory into an expensive
residential district is a menace to the health and comfort of
its inhabitants and the value of land in the district. Nor
is it only the residences of the wealthy that should be pro-
tected. Humbler homes should be kept free from disagree-
able and unhealthful smoke and noise.

Districts, too, may often be given a character. In recog-
nizing the importance of natural characteristics, we some-
times forget the importance of acquired ones. ' A regulation
assuring to a district an exclusively residential character is
often enough to make it a desirable residential neighbor-
hood.

- Districting properly carried out does not interfere with
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the neighborhood center, but should recognize it, just as
greater centers are recognized. Nor need the neighborhood
diversities and relationships, less concentrated than at the
neighborhood center, be sacrificed. For instance, the main
traffic streets in residential districts are, from a business
point of view, good locations for the minor industries that
must be near the residences, but should not be scattered
among them; workingmen’s residential districts should be
near the industrial districts where the men work ; and resi-
dential and industrial districts in some cases may consist
of single streets, adjoining and parallel.*

The aim of the districting system is, therefore, to put all
land in a city to-its highest use, and preserve it for that
use until it becomes better suited to some other use. The
result of the system should be to increase land values, and
prevent fluctuations in them. Experience in Germany would
seem to show that this is, in fact, its result.?

The districting, or zone, system, was first evolved and
advocated in the seventies by Baumeister, one of Germany’s
great theoretical city planners; first applied in 1884, and
more fully in 1891, by one of her great city administrators,
Dr. Franz Adickes; has stood the test of thirty years, and
is today the established system in Germany, the country
where city administration has reached its highest efficiency.

From Germany, the system has spread to Switzerland,
and the Scandinavian countries. England has borrowed
from it somewhat in her planning act of 1909. Canada and
the United States, at first perhaps unconsciously, but now
deliberately, are beginning to adopt its principles.

The best-known instances of districting by bulk in the
United States, are the height districts in Boston, and in

* See Frank Backus Williams: “The Street as the Basis for Dis-
. tricting,” The American City, Dec, 1913, p. 517.

*Report of Heights of Buildings Commission, New York City
(1913), pp. 102, 1i2.
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Washington, D. C. Many states in this country and prov-
inces in Canada have authorized districting by use and a
number of their cities have acted under this authority.
Districting in America has usually taken the form of the
establishment of residential districts, within which certain
industries may not be introduced. Generally, industries of

ZoNe orR District Mapr oF GREATER BERLIN

Figures represent stories; districts of two-story buildings, detached
buildings; districts of three-story buildings all in solid rows, except the
lighter parts of Ndr. Schonhausen and Hchen Schénhausen; districts of
four and five stories, all in solid rows.

these classes, if already in the district, may remain. Cali-
fornia alone in some instances has expelled them.? ‘

There is reason to think that districting under the police
power, without compensation, is constitutional in the United
States.?

*Report of Heights of Buildings Commission, New York City
(1913), . 32.
#1bid., p. 7; Cusack Co. v. Chicago, 267, Tll, 344 (1915)."
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An interesting form of districting by use is provided for
in the New York State housing law for second-class cities,
passed in 1913.1 Tt authorizes the common council, on peti-
tion of two-thirds of the owners affected, to establish resi-
dential districts. The unit of area for a district is that of
the lots fronting on one side of a street, between two inter-
secting streets. This is districting partly by local option.
It has been decided (Ewbank v. Richmond, 222 U. S. 137,
1912) that to leave the matter wholly to less than all those
interested would be unconstitutional as a taking of property
without any sufficient guaranty that their decision would be
in the public interest.

Districting partly by local option is no doubt good as a
first step. But such a system does not lend itself to the
adoption of any consistent and complete district planning.
It is most important not only that districts should be rightly
located themselves, but that they should be located for the
advantage of other districts. Most workingmen’s resi-
dences, for instance, must be near industrial districts.

The Board of Estimate of New York City has recently
obtained authority to divide the city into bulk and use dis-
tricts, and a commission is now proceeding with the work.
The result will be of great interest.

Uniry 1N PLANNING

One thing more of great importance remains to be said
of the planning of the public features, and the controlling
of the use of the private land of a city : both must be done
as parts of one city plan. The street in width and char-
acter, the park in extent, the subway in capacity, must each
be fixed with relation to the bulk, character, and location of
buildings, and the number of inhabitants, for common use
in one city.

*Ch. 774." Now repealed.
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Errect oF PLANNING oN LAND VALUES

This completes the long list of city planning restrictions.
That they are an advantage to the community as a whole,
this chapter perhaps has already succeeded in proving. But,
in spite of being imposed upon private property, they serve
the interests of that property and, indeed, are essential to
its value.

In the aggregate, land value is very largely a community
product. This is true of all kinds of land. The fertility of
agricultural lands is due to the goodness of God and in-
creased by the industry of the individual owner; but the
value of it consists almost entirely in its accessibility and the
intelligent honest government of the community in which it
is situated. In Central Africa and in much of Mexico at
present, there is a large quantity of very rich land that
would be dear at the price of a very poor song. How much
more true is this everywhere of building land values. Even
in the United States, with its intelligence, stability and grow-
ing density of population, where aggregate front foot values
compare very favorably with aggregate acreage values, the
extent of agricultural land vastly exceeds that of building
land. Only a small part of the exceptional value of building
lots is anywhere due to a God-given harbor or an individu-
ally filled or piled lot; increase in population, a more or less
honest government, a more or less intelligent community de-
velopment, have done the rest.

Very few of us realize the fact that city land development
in all but the exceptional case, is the work of the community.
~ The city lays out the streets, licenses the public service

corporations, chooses their locations, decides' where the
- parks and public buildings shall be, and, except where it is -

left to private interests or chance, determines by districting
the character of neighboring buildings. Nothing remains
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to the average individual but to accept the character that
has been given to his land and build accordingly.

The exceptional case is that of the large real-estate owner
developing virgin territory for high-class suburban resi-
dential use. He can plan his tract and to some extent fix
its character by private restrictions in deeds. But this he
can do only in America and such-other countries as still
neglect the duty of making public plans in all such cases.
The large individual owner cannot plan the streets and other
public features of his tract in the best way and, therefore,
in the way most advantageous to him, because he cannot
control their relation to those which may be planned for
adjacent lands ; that can be done only by a plan made by the
city for the city as a whole. Nor can he fix the character of
his tract, as the city can, by a districting plan for the entire
city. How often—to take as an illustration one class of
cases out of a great many—Ilack of proper restriction in
surrounding territory injures the restricted tract. Then,
too, the restrictions, if for a short term of years, soon
run out; and if for a long term or perpetual, in many cases
become unsuitable and obsolete. The landowner, having
exercised his power at the outset, has exhausted it; the city
may be given a flexible, continuing power, and is thus very
much better fitted for the task.

Increase in land values is an indissoluble part of com-
munity development. The landowner, great or small, will
find his interest and the general interest one and the same.
To help himself he must, in common with all citizens, throw
himself into community life and make it honest and efficient.
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CHAPTER IV

LOCAL AND MINOR STREETS
By Edward Henry Bouton

The main purpose of this chapter will be to deal with
certain general principles that apply with especial force to
the treatment of local streets,® and, above all, to make a plea
for the exercise of a much greater degree of discrimination
in the design and construction of such streets than has here-
tofore been the practice of many of those engaged in this
work. In order, however, to make somewhat clearer the
general statements that will be submitted, some of the views
expressed will be illustrated by giving a few typical exam-
ples of rules of practice that have been followed with sat-
isfactory results for nearly twenty years in the development
work with which the writer is associated.

It may tend to simplify the question under consideration,
if, before taking up its discussion, we first remind ourselves
of our reasons for laying out and opening streets of any
kind, and recall the character of the various items of cost
involved in such work. To state the matter in a very ele-
mentary way:

(1) The only function performed by a street, which
could not be as well, and more cheaply, provided for in

*In the discussion, herein presented, of the question forming the
subject of this chapter, the term “local street” is employed to indi-
cate a residence street designed to serve strictly local needs only—
as opposed to streets destined to be thoroughfares. If streets having

more than a purely local use were under consideration, the con-
clusions offered would obviously be considerably modified.

88



LOCAL AND MINOR STREETS 89

other ways, is that of furnishing means of circulation—in
the form of either through or local travel.

(2) Two items enter into the cost of every street—land
cost and construction cost. To these, where heavy grading
is done, there is often added a third item, consisting of
injury to abutting property caused by deep cuts and fills.

The chief mistakes made in the treatment of purely local
streets have commonly arisen, in the writer’s opinion, from a
failure to discriminate, with sufficient sharpness, between
the traffic, in respect of both its character and its volume,
to which local streets are subjected, and that which thor-
oughfares are called upon to accommodate. The result has
been a failure properly to discriminate between the neces-
sary requirements of the two. Purely local streets are made
unnecessarily broad—which results in a waste of valuable
land. Without regard to topographical conditions, such
streets are laid down in straight lines, and then, in order to
secure easy gradients, heavy cuts and fills are made; such
practice not only adds greatly to the cost of grading, but it
inflicts sometimes great and usually unnecessary injury to
abutting property. Monotony and dreariness in the general
aspect of the streets must also inevitably follow the execu-
- tion of a plan that lacks evidence of a proper sense of dis-.
crimination or fitness. Thus, not only are the opening and
construction of streets made unnecessarily expensive, but
the street plan as a whole is deprived of the attractiveness
and interest that arise from variety in plan and from the
evidence, where such is shown, of an intelligent adaptation
of means to ends.

Manifestly, mistakes of this character in the treatment of
local streets can be avoided only by keeping in mind both
the character and the limited volume of the travel that such
streets will be called upon to accommodate.

Main thoroughfares, as is everywhere recognized, must -
be broad and direct, and they must have easy gradients,
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These are usually expensive requirements, but, where pos-
sible, they must be fully met, whatever the cost or the dam-
age to abutting property. The local street has none of these
requirements, and while the writer has seen many illustra-
tions of the expense and damage resulting from the practice
of laying out local streets unnecessarily straight, unneces-
sarily broad, and with gradients needlessly easy, he does not
recall having ever observed a case where the opposite rule
of practice, intelligently applied, has resulted disadvanta-
geously.

WipTH oF STREETS

The local street need not be broad, and to make it so
incurs needless expense for grading and paving, as well as
for land taken ; moreover, if made of a width sufficient only
for its use, it acquires thereby a quality more distinctively
domestic—it is “cozier” and miore attractive. There are
many successful instances where, in recognition of special
conditions, streets have been laid out 4o feet, or less, in
width, Such streets illustrate very markedly the wisdom
of freely departing from conventional ideas as to the mini-
mum allowable width of a street. In the writer's opinion,
however, a good width for the typical local street, in a
neighborhood of the better sort, is 50 feet over-all, of which
23 feet may be devoted to driveway, leaving about 13 feet on
each side for footway and planting. This 13-foot space be-
tween the curb and the property line will allow for a paved
walk 3% to 414 feet wide, a space of 214 feet between the
walk and the lot line, and from 6 to 7 feet between the walk
and curb for trees and other planting.

In allowing only 23 feet for driveway, it is assumed that
the gutters will be shallow, the depth consisting practically
of that secured by continuing the ordinary crown of the

road to the curb, so that the entire width between curbs can



LOCAL AND MINOR STREETS oI

be used as driving space. Where gutters are constructed too
deep to be readily utilized as part of the driving space, the
width between the curbs should be correspondingly in-
creased. A typical street of this width, with subdivisions of
the total space as above indicated, is shown by the accom-
panying illustration.

(e e st————

e

A TypicaL FIFTY-FOOT STREET, SHOWING ARRANGEMENT OF
DRIVEWAY, SIDEWALKS AND PLANTING SPACES

Roland Park—Guilford District, Baltimore

Tt will be apparent that the spaces allowed respectively
for driveway, walks, and planting spaces are reasonably
ample for these purposes. If more space for planting is
desired, the street may with reason be made wider for that
purpose; but on a purely local street to devote more space
for driveway or walks than that shown in the illustration is
worse than merely wasteful; the result produced is less
satisfactory even in point of appearance.
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ALIGNMENT

To open a street on perfectly straight lines, or even on
lines slightly curvilinear, will often result, not only in high

A Streer SuareLy Curvep 10 Meer Locan TorogRarmicAL CONDITIONS
Roland Park—Guilford District, Baltimore

grading cost, but in injury to abutting lands, both of which
can be largely avoided if it is realized that it makes but little



LOCAL AND MINOR STREETS 93

difference how sharply curved the local street may be, so
long as its alignment is such as to present pleasing per-
spectives and, at the same time, enable such street sensibly
and reasonably to meet the purely local need for which it is
intended. Local streets may, therefore, be allowed to follow
the natural contours of the ground to a much greater extent
than is commonly done. Offsets, also, in straight streets

A Streer Laip Our Arong THE CREST oF A RipGE
Roland Park—Guilford District, Baltimore

may frequently be desirable, either with the practical object
of meeting some local condition, or for the purpose of in-
terrupting a street vista that might otherwise tend to
monotony, and of affording, at the same time, the oppor-
~ tunity to place at the termination of such vista an interest-
ing building or other architectural feature. The fact that
lack of directness in a street tends to protect it from through
travel is, moreover, of positive advantage to a purely resi-
dential street, and it must be borne in mind that a street
so laid out will be protected not only from ordinary through
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traffic, but from car tracks, so often unwisely laid on streets
other than thoroughfares.
If we continue to keep in mind the limited requirements

CuaRrcoTTE PLACE
Roland Park—Guilford District, Baltimore

of a purely local street, it will appear, also, that, in many
places where topographic or other conditions make it difficult
v ~or undesirable to extend a street to its intersection with
. another, such streets may be designated with “dead ends,”
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or returned upon themselves, forming “placeé,” to which
great charm is attached by the sense of privacy and seclusion
which they impart. The accompanying cuts give illustra-

CoLD SPRING LANE

Beprorp PLACE
Roland Park—Guilford District, Baltimore

tions of streets thus “dead ended,” or “places” formed by
this method of treatment.

Tt must be stated, however, that in every case here illus-
trated the form and location given the street have corre-
sponded with topographic or other surrounding conditions
that constituted a problem for which this plan offered the




¥
i
I
#
¢
&

96 : CITY PLANNING

best, or at least an adequate, solution, and it must be urged
with great emphasis that such justification must always exist
for interference to the extent here indicated with the circu-
lation afforded by streets that connect with each other in
the usual manner. Otherwise, such a treatment will be
merely freakish, and will be lacking in sanity and reason-
ableness.

ReLATION OF LocaL STREETS T0 THOROUGHFARES

While, wherever possible, reasonably convenient com-
munication with neighboring thoroughfares must be pro-
vided, the highly desirable object of preserving the local
street from the invasion of through traffic will often require
that this communication should not be too direct, or at least
too obvious, and in cases where the tendency of traffic might
be, to some extent, to choose the local street instead of an
equally convenient thoroughfare, it will sometimes be de-
sirable deliberately to make the communication between the
thoroughfare and the local street sufficiently indirect, or
uninviting to through traffic, to prevent such tendency.

GRADIENTS

In the same way that directness is a necessity of a thor-
oughfare but not of a local street, so it is with easy gradi-
ents, and there can be little question of the unwisdom of
incurring high grading costs and injuring abutting land by
making heavy cuts and fills for the purpose of securing

~gradients on local streets easier than those demanded by

the requirements of the limited travel that such streets will
be called upon to accommodate.
~ The question is one, the solution of which manifestly

depends, in every case, upon local conditions. Proper con-
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sideration of the injurious effect of heavy cuts or fills upon
abutting property, as well as of the expense involved
thereby, will frequently make it appear advisable to accept
gradients as steep as I5 per cent, and sometimes, for short
distances, grades exceeding 15 per cent will be unhesitat-
ingly adopted. Even on local streets, however, it is unde-
sirable that gradients as steep as 15 per cent should extend
for a distance of more than 400 or 500 feet.

A CoNvVERTIBLE PLAN

Our previous discussion has had in mind streets so located
that there could be little or no probability of any future
change in their character or use. The designer of a street
plan, however, will frequently have to consider streets that
will at first fall distinctly within the category of “local
streets,” and, humanly speaking, will never be needed as
main thoroughfares, but which are so located that at some
future time it may be necessary to use them as minor thor-
oughfares. Such a street should be designed with a view to
such possible conversion. In addition to modifications in
alignment and gradients that such consideration will ob-
viously impose, a street of this character must also be given
a greater width than is required by a local street, and an
arrangement of driveway, planting spaces and sidewalks
ought to be adopted that will have in view the possibility of
such a conversion at a minimum of cost and of disarrange-
ment of plan. This may consist of a plan that provides for
a narrow driveway, no wider than will be needed while the
street preserves its local character, and for throwing the
space supplied by the extra width of street into that portion
of the planting space that lies between the curb and the
paved sidewalk. The street trees and the paved sidewalks
are placed relatively near the property lines, in the same lo-
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cations that would have been adopted for them if it had been
intended to construct a wide driveway in the beginning.

Norwoop PracE
Roland Park—Guilford District, Baltimore

Such a plan reduces to a minimum the difficulties of a sub-
- 'sequent widening of the driveway.
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Tre Importance or Nor Lavine Our Locar Streers Too
FaArR 1N ADVANCE

The exact locations of the local streets are of no impor-
tance to the general street plan. It would be wise, therefore,

MerryMAN Court
Roland Park—Guilford District, Baltimore

to delay fixing their location, alignment, gradients, etc., as
long as possible, in order to be able to take note of changing
conditions that might affect questions of design.
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There is generally a tendency, however, for the thorough-
fares of a city to be built on in advance of any considerable
demand for the laying out and opening of adjacent local
streets. When such a tendency becomes apparent in any
locality, it should be taken as a warning by the public offi-
cials charged with the responsibility for the street design,
that the time has come to locate and establish the lines of the
necessary connecting local streets, in order that the erection
of buildings in locations proper for such local streets may
not interfere with, or make more expensive, their subse-
quent opening. The opening also of purely local streets in
one location will often make it necessary to establish the
future locations of connecting streets on adjacent land
earlier than might otherwise be necessary.

Such considerations will modify the otherwise desirable
practice of postponing the establishment of the lines of local
streets until it is intended actually to open and construct
them.

Tyres oF PAVEMENT

The question of the type of pavement to be adopted in any
given case is not, of course, as important as other questions
involved in the treatment of local streets, since if mistakes
are made in this particular they can subsequently be cor-
rected without great cost. The same general principle,
however, of the adaptation of means to end must be kept in
mind, and, under present conditions of travel, usually leads

- to the adoption of some form either of bituminous macadam
or of concrete with a bituminous surface, both because such
pavements are comparatively noiseless and much less dusty
than others, and because in most localities they are on the
whole the most economical. An abundant and cheap supply
of a good quality of gravel may in some localities indicate
~ this as a material that may be advantageously used for sur-
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facing local streets; and the necessities, where they exist,
of reducing initial cost, will, of course, always impose their
own rule of action in regard to types of paving, as well as
to other items of street construction.

Tue Distrisution oF THE CosT oF OPENING AND IMPROVING
LocAL STREETS

These costs should be laid wholly upon the nearby prop-
erty—almost entirely upon that actually abutting on such
streets. This policy recognizes the purely local character,
in respect both of benefit and use, of such streets, and gives
emphasis to the reasonableness of the view that in location,
in design, and in methods of construction, the interests of
the abutting property should be the dominating if not the
sole consideration.

The prices at which developed land must be sold depend
a good deal upon the cost of development; if what has been
said in support of the plea that the local street be laid out
solely with a view to its meeting local needs has shown
that the cost, in land and construction, of a street so de-
signed will be materially less than if designed also to meet
other needs and conditions, it would appear reasonable to
suppose that the general adoption of these methods would
be an aid in the solution of the problem of supplying cheaper
land for small and inexpensive houses.

Buirpine Lines

A brief reference is included in this chapter to the subject
of building lines on abutting property, for the reason that
the question is connected, though indirectly, with that of
street widths. A building restriction requiring buildings to
be set back a certain distance from the street, has for its
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main purposes: (1) to secure privacy to the occupants of
the buildings from passers-by on the street, and (2) to
make more agreeable the appearance of the street as a
whole by (a) imparting a general air of spaciousness and
(b) increasing the amount of visible greenery. A local
street requires less “set-back” to secure reasonable privacy
than does a thoroughfare. It will, however, be apparent
that if, as is herein urged, the width of the local street be
much reduced, there will be a rather greater need for set-
back restrictions in order to assure the preservation of a
reasonable distance between houses on opposite sides of the
street.

In concluding this discussion of the treatment of local
streets, it may be added, by way of reminder, that the ex-
tent to which any general rule of practice may be carried
must always remain a question of judgment, to be exercised
in each individual case. The main object of the writer has
been to lay emphasis upon the consideration that should be
given to the practical questions involved without their solu-
tion being influenced by conventional ideas as to alignment,
widths, and gradients, often followed without regard to in-
dividual requirements; to urge, in fact, the simple theory
that the treatment of every local street is a strictly local
problem, and ought to be dealt with as such.
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CHAPTER V

PUBLIC BUILDINGS AND QUASI-PUBLIC BUILDINGS
By Edward H. Bennett

A city in its material expression cannot well be considered
apart from its public buildings, because its active life is so
closely bound up with them. Conversely, the subject of
public buildings cannot be treated without reference to that
of the city. Great distinction is given to a city by public
buildings; its significance, however, is extremely variable
both in its nature and in its quality.

The government centers in some capital cities have a pre-
dominance so great, both as to the extent of the buildings
themselves and as to the public ground forming their set-
ting, that they may be fairly considered as special cases. Of
such centers in Europe, Moscow and Buda Pesth are strik-
ing examples. Equally striking examples on this continent
are the cities of Washington, D. C., and Ottawa, the capital
of Canada.

The government buildings in all these cities are combined
with their natural sites to great advantage, and they largely
control the effect of the cities themselves. In the case of the
European examples, at least, they dominate them to the ex-
clusion of everything else. It is true, also, of the latter that
they represent conditions of greater permanence than with
us, owing to an inherent sense in the public mind of the
primary importance of government as-distinguished from
private buildings.

The significance of a group of public buildings unsup-
ported by striking natural features of the ground may be

103
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also very great in a city. The Place de la Concorde in
Paris, with its surrounding buildings and those of the Tuil-
eries, is an example, and it is certainly the finest in the
world. Again, it may be a question of the controlling effect
of a single building, such as the Palais de Justice at Brussels.
Thus we have a wide range to consider; all the way from
the dominant masses of buildings referred to above down
to a single striking unit.

It is of first importance to provide the necessary area for
expansion of public buildings to meet growth and its re-
quirements, and of equal importance so to plan such an area
that the greatest advantage may be taken of it, both as to
economy and as to the effect of the buildings and the
grounds themselves.

Lack of foresight in acquiring sufficient area means un-
necessarily great expenditures in the future. The lack of
planning means also waste, in the sense that the work car-
ried out has too often to be replaced, being not only inade-
quate, but so distributed as to require its removal for im-
provements of a proper nature. In other words, the work
involved in the placing of a group is never done until it is
done properly. The demand for orderly and beautiful sur-
roundings and for economy in arrangement is growing daily
in this country. One generation owes it to the next to estab-
lish conditions of relative permanence, and if the next is to
share to any extent the cost of carrying out a scheme, then it
is incumbent on the forerunning generation to provide a
scheme which will be of fine quality and adequate to the fu-
ture needs.

To the subject in hand properly belongs the consideration
of national government buildings, of state capitol buildings,
and of municipal and quasi-public buildings which are
bound up naturally with the life of a city. Having regard,
however, to the limitations of space, consideration will be
given chiefly to municipal buildings and such buildings as



SI4VJ ‘IAYOONO) VI ¥d FAOVEJ

SN 'Y puD 42YS1aYaS g4pu Y *SASSIPY Jo £5214n00 2Y) £9 PIINPOIJIY







PUBLIC AND QUASI-PUBLIC BUILDINGS 105

belong with them or may be grouped with them to ad-
vantage. To national government and state capitol buildings
the principles to be stated later on, as governing the com-
position of municipal groups, may be said to apply equally.

Public buildings may be truly said to be the representation
in ideal form of community ideals; they should typify its
permanence, and should be “what the Acropolis was to
Athens or the Forum to Rome and Saint Marks Square was
to Venice, the free embodiment of civic life.” That these
ideals exist in the public mind, though too often ill ex-
pressed, is evidenced by the tendency to the use of the styles
of architecture that most properly may be termed of classic
or universal character. This tendency is responsible today
for the striking anomaly of one- and two-story public build-
ings, contrasted with surrounding great commercial struc-
tures, a tendency, however, which will require only time for
proper adjustment. This adjustment will come with the
recognition that the essential in composition is that there be
architectural style, rather than a particular style.

In this chapter, however, the discussion involves primarily
the relations of public buildings to the streets and the gen-
eral composition of the city, rather than the specific qualities
of the buildings themselves.

Locarion oF Pusric BuiLpinGgs

First in importance is the location of public buildings
with regard to the city as a whole. They may be grouped
in one center or they may be grouped in various centers, ac-
cording to the plan of the city. They are rightly placed
when grouped in locations that will satisfy economic condi-
tions, and when they are readily accessible to the public.

As the chief factor in this question is that of the growth of
a city, it may be stated as a first principle that the location of
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public groups should be chosen with reference to the ex-
pansion of the city. Municipal buildings, municipal courts,
halls of record, etc., naturally find a place adjacent to or in
the heart of the business district. Customs houses and post-
offices belong naturally with the railway or waterway termi-
nals or at other transportation centers. The law courts in
general may find a location together with public libraries,
auditoriums, and other buildings of a similar nature on the
fringe of a business district, if not within the residential dis-
trict—in any case, somewhat aloof from the turmoil of the
downtown center.

Happily, the general character of the buildings of the
various groups suggested is readily adjusted to the sur-
rounding conditions in each case; it demands simply that
the program of requirements be followed in their design.
Thus, the municipal building may be made to harmonize
readily with the buildings of the business district, a case
well illustrated by the New York Municipal Building, the
City Hall of Chicago and the City Hall of Oakland, Cal.
Thus, also, the post-office or customs building harmonizes
in expression with the architecture of the wholesale and
light industry districts, a case which is illustrated by the
federal buildings in Boston and in San Francisco. Finally,
the law courts may be readily harmonized with the less
densely built districts, or such districts as may be controlled
in their architectural expression with regard to height lim-
itation. Its more monumental architecture, also, may so
find dominance in its expression. The examples cited of
‘the municipal buildings may truly be said to be exceptional,
owing to the size of the cities they represent. The state-
ment, however, in a general way will be found to be true of
. cities of a more moderate size. '

It may be remarked here that transportation by rail and
 water, although bearing a strong relation to such buildings
~ as post-offices and other federal buildings, has little or no
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influence on the location of the buildings constituting the
other groups. Accessibility to the whole city, however, in
their case is of the greatest importance.

As before stated, the location of public buildings is bound
up with the general structure of the city. This means that
it is bound up directly with the street system, and the sys-
tems of transportation as governed by the street system.
While the groups may be advantageously placed on promi-
nent streets in a rectangular system or composed with
principal intersections in the system of streets, yet for the
more important groups the ideal location is that at a focus
of many streets.

Such a point in the city plan will give the maximum op-
portunities of accessibility from all directions; also, the
maximum opportunity for architectural effect of the public
buildings and for their development with regard to the
streets themselves, and with regard to the plazas composed
by their intersections. A focus of this nature may be in-
land, or it may have reference to a river or lake front, the
latter being perhaps the finest of all.

There is an economic advantage in the concentration of
transportation lines and arteries of circulation towards one
or more focal points. It is possible, also, by the concentra-
tion of sites of buildings in one or more general locations,
to combine the otherwise scattered and ineffective pieces of
land, which must, in any case, be used as a setting for in-
dividual buildings, into a space which not only will be useful
for circulation of traffic at the center proposed, but will give
a more ample setting to the buildings so placed.

Again, the buildings themselves may be so related by
harmonious design that they will create an effect which
cannot be accomplished in the case of a single or isolated
building.  With one or two, or possibly three, centers estab-
lished in the city, an administrative center, an educational
center, an art center, a transportation and mailing center, or




TR e

ol
i

i

i

|

|

i

i

)
g
i
i
i

108 CITY PLANNING

yarious combinations of any two of these elements, a plan
may be evolved which, without attempting to mass all public
or semi-public buildings in one spot, will have the advantage
of reasonable concentration, a plan that will be of public
benefit and will wield the influence so paramount in these
days of orderly and harmonious arrangement.

Tt is unnecessary, however, to enlarge upon the questions
of desirability of the grouping of public buildings. The
practice is recognized as absolute in the old world, and it is
fast reaching recognition in this country as evidenced by
the numerous plans of this nature now being prepared for
the cities here. The greater number of the large cities are
proposing in one way of another to create a civic center or
group of public buildings.

The approaches to civic groups must be carefully studied,
and every attention given to the relation of the buildings to
the vistas from the streets. Markers should control these
vistas. The composition or arrangement of the buildings
themselves is vital; normality of the dominant building to
governing natural lines or to main axial lines should be
strictly observed. ;

In general, it may be said that these groups should be
placed naturally ; that they must be in a scale and proportion

* harmonious with the city, and be integral parts of it; that

they are never so fine as when properly placed as to the

patural surroundings, and when the architecture is con-

trasted with appropriate foliage. Also there must be a
subordination of the masses to some one dominant note,
or a fine general equality in the element of the composi-

- tiom.

~ Tag Sies or PusLic BuiLpINGS

It has been the common practice in this cotntry to place

~ a public building in the center of a square of ground, allow-




SATAVN ‘OLIOSINATI T4d VZZVIS







PUBLIC AND QUASI-PUBLIC BUILDINGS 109

ing a more or less ample setting for the building. As a rule,
such a square is surrounded by public thoroughfares of
approximately equal frontage value, and of growing im-
portance—streets which become, as time goes on, built up
with a heterogeneous collection of private business blocks.
Into these buildings, or others still less conveniently located,
the public offices usually expand with the growing needs of
the various departments for increased space. Otherwise,
additions are made to the public building, in most cases sym-
metrical in its plan, with very bad results. Ultimately the
public building may be rebuilt. In most cases it then occu-~
pies to its limit the available space in the square. Beyond
this limit the expansion of the building or buildings is diffi-
cult, if not impossible, owing to the fact that the surround-
ing streets separate the public square from adjacent prop-
erty, and that the property values themselves are high.

Another common practice is to select a site on a principal
thoroughfare. The site of a public building under such
~ conditions is open to most of the objections brought against
the public square. It has no reasonable means of expansion.
The building becomes an obstruction to the continuity of
business occupancy, and other sites for public buildings or
for the accommodation of departments of city government,
no longer available in the original building, have to be se-
lected in other parts of the city. '

These plans are obviously bad, both in the sense that they
are uneconomic, and in that the results achieved are not
worth while. A well-selected site allows for expansion of
the building or group of buildings in one or more directions.
This condition can only be realized by the selection of the
site after a careful study of a city’s existing structure, of
its street lay-out, and of its tendencies and rate of growth.
The site must be such that it will not lie in the immediate
path of the expansion of business, or, if so, that it will be
 sufficiently removed in point of view of distance to make its
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interference negligible. To accomplish this the street plan
of existing cities may sometimes have to be modified.

If the program be a limited one, requiring a moderate
area, a site occupying the whole of one side of a square—
economic conditions being right—is good. The building or
buildings, if they be simple as to their mass and regular in
design, may at least control the square and give it a monu-
mental quality. The Boston Public Library on Copley
Square, the City Hall of Antwerp, situated on the Grand
Place, and the Piazza del Plebiscito in Naples are examples
of this arrangement. An expansion of the buildings can be
made with reasonable facility, by extending the site in the
rear and leaving the chief frontage undisturbed.

Again, a site on a thoroughfare is not necessarily bad.
If economic conditions are met—that is to say, business is
not obstructed—and the building program is sufficiently ex-
tensive, very interesting architectural results may be had.
The group should take the form of a succession of similar
or related units. The minor spaces between them will be
controlled by their architecture, and the opposing frontage
of private structures, even if not controlled as to their archi-
tecture, will be at least dominated by the regularity of the
lines and unity of composition of the public buildings. An
interesting example of this exists in the public buildings,
art museum, etc., of the city of Liverpool, lining one side of
a thoroughfare.

It is true that this example adds to its advantages, in part,
an open frontage on the square. It is of interest to call
attention to St. George’s Hall fronting on this square, al-
though practically within it, as an example of the dominance
of one single unit of monumental design with buildings of
a heterogeneous nature on at least two of its sides. The
example of Liverpool, presenting many phases of the prob-
lem, as viewed from various standpoints, is of value in con-

“nection with the study of American cities, the conditions of
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which are so similar, owing to an early lack of appreciation
of the value of perfect order. This example, irregular as it
may be, and presenting two distinct compositions, although
blackened by the smoke of an industrial and business center,
has, nevertheless, a certain charm and magnificence.

The group plan surrounding or controlling a public space
may be said to be the ideal plan. Arguments need not be
presented to demonstrate the quality that may be attained
in the composition of a group of buildings of a balanced
nature on a regular axis, and with a dominant central note.
Buildings thus placed naturally complement one another,
and, although the problem of design is one of great com-
plexity, in that it deals with various units, the opportunity of
fine results is consequently greatly enhanced. By acquiring
sufficient area in the proper location, such a plan may be car-
ried out in one or more centers.

The above considerations are of great weight at the pres-
ent time. Building operations in this country have become
of a more permanent character, and design is greatly im-
proved. The growth of cities and the public necessities are
being given study, and the basis exists for a reasonable fore-
cast of future conditions; also, improved building regula-
tions and the regulations for the control of height and
frontage are being considered. Under these circumstances,
the matter of contrast of public and private buildings will
become less acute, and conditions of an ideal nature may
be brought about.

The city of Detroit may be cited as one among many ex-
amples, in embryo, of the grouping of buildings as outlined
above. The system of streets may be said to relate to three
centers—the center of administration, of transportation, and
of art and letters. Transportation will be centered around
a union station now completed. In front a fine plaza is
proposed, and from it will start a new diagonal street car-

ried across the city to the center of arts and letters. Atten-
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tion has been focused on this center of arts and letters,
which is to be created on Woodward Avenue. Twenty-nine
acres of land, including streets, have been acquired, fronting
on both sides of the avenue—on the one hand for the library,
already built, and on the other for the art museum and
subsidiary buildings. The City Hall is located in the heart
of the business center, and the courts are on its fringe.

The city of Minneapolis is an excellent example. Here,
also, the centers are subdivided—that of transportation
being practically permanent as at present located. A com-
plete scheme for the grouping of the civic buildings has
been designed in anticipation of the growth of the city and
of the business center. It should include administrative
buildings, law courts, auditorium, public library, etc. The
Court House, however, is adequate for the present needs
of both the law courts and the offices of the city adminis-
tration. The separation of the law courts and their recon-
struction at the new center are proposed in the future,
thus allowing the present building to be used for the ad-
ministrative offices alone, in close conjunction to the busi-
ness center.

The center of transportation is at the meeting of the
main thoroughfares at the river, the natural focus of both
railways and traction lines. One section of a union station
has been built by the Northern Pacific road; legislation has
been obtained enabling the city to construct the remainder,
- and to compel other railroads to enter the station.

‘An art center has also been started by the building of a
portion of an art museum. The site is ample for a most
complete art school and museum; and adjacent sites are
available for other buildings. :

: The mun1c1pa1 center proposed and herewith presented
o illustrates the principles of composition already outlined,

 both Wlth regard to its location, its control of a complete
_ public square, and its future expansion. ,
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ReLATIVE NATURE AND DEesigN oF BUILDINGS

In thinking of the interesting plazas or public greups
abroad, both in the smaller cities and in the larger
ones, the mind is filleld with impressions of the limit-
less number of charming examples in which the domi-
nant note is a religious building. It is not the purpose,
however, to discuss this phase of the question, but simply
to note the similarity between the church and low public
buildings in their changing relations to the city. Although
at times forming the dominant note through a composition
or an accidental effect, it can rarely compete with the height
or mass of modern structures. It should, therefore, con-
form rather to the general spirit of the architecture of the
day, and gain distinction by fineness and simplicity of form.

Formerly public buildings may fairly be said to have
represented the height of achievement of constructive
science, as well as of artistic expression. In this they were
rivaled only by the church and were often excelled by it.
Such conditions existed in this country until the advent of
skeleton steel construction. A great impulse to the build-
ing of tall structures was then given, and, with the natural
clinging to old or recognized monumental types of buildings,
anomalous conditions were created. The public building,
like the church; has been submerged by the flood of business
blocks. Excess and pretension in the expression of a great
portion of these commercial structures, for the most part
uncontrolled, have added to this condition.

Under the influence of economic pressure and perhaps,
also, of the daily impressions on the public mind of the
magnificent and compelling, though accidental, effects in
the grouping of the commercial blocks, a reaction is being
brought about.

At this time certain types of public buildings are rivaling
in proportions the greatest of commercial structures. Of
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these, the most striking examples have already been men-
tioned. They are largely the resultant of considerations
of economy, of the value of the site. The problem involved
in these buildings is similar in nature to that of everyday
business life.

A natural selection is in process with regard to our
public buildings. While certain of them, of an office build-
ing nature, demanding the ordinary accommodations of an
office building, are being absorbed into the mass of the
commercial downtown district, others are still obeying in
their expression the tendency to more formal and archi-
tectural lines, controlled in their architectural expression by
the program of their requirements and the function of the
building. The latter are preferably located on the fringe
of business, but, it is to be admitted, must sometimes be
placed in the very center.

Herein lies the interesting comparison of the two cate-
gories of public buildings; those which cannot vie in verti-
cal mass with commercial buildings and must, by reason
of their function, find distinction by strength of design in
contrast to their surroundings, and those which may vie
with their surroundings, and seek to attain distinction by
domination of outline. It is fair to say that the opportuni-
ties for preponderance of effect along sound lines of com-
position are very great for our public buildings in the fu-
ture, both within and without our great business centers—
‘opportunities of similarity and contrast. ‘

In both these cases the question of control of private
buildings, both as to height and design, comes very largely
into play and is strongly to be urged, especially where
buildings are all merged on a level plane and there are no
~advantages to be gained by topographical conditions.

A composition of buildings about a public square has
~ been described as the ideal plan. The ideal public building
- within a city center is one which satisfies the economic ne-
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cessities and, while clearly expressing its function, yet
dominates its surroundings by an architecture of accepted
monumental forms. An example of such a building con-
structed in recent times is the City Hall of San Francisco.

Such, in a general way and very briefly sketched, is the
subject of public buildings. The special cases are innumer-
able. In all cases, however, the problems must be studied
with regard to the conditions of the city as a whole, and
of civic growth. The conditions in modern times are such
as to require a recognized general scheme of development
of public buildings and of the city as a whole. And recog-
nition must be given, on the one hand, to the conditions
of economy, and on the other, to those of the fine expres-
sion of civic ideals.
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CHAPTER VI

NEIGHBORHOOD CENTERS
By Arthur Coleman Comey

The neighborhood center is the group of buildings and
grounds in which provision is made for the various educa-
tional, recreational, and social functions of the city.” It may
fairly be considered to concern, as far as anything out of
the home can, that portion of our lives which is beyond
such absolute necessities of existence as safe and convenient
places to eat, sleep, and work—that is, our mental, moral,
and physical upbuilding.

In the planning of a city all municipal services fall nat-
urally under one or the other of two heads: general, serv-
ing the entire city, and special or local, serving restricted
neighborhoods and repeated in successive districts. This
division is particularly important in the consideration of the
group of public and semi-public activities which make for
cultural progress and civic welfare. For the most part,
these provisions will be designed to serve a surrounding
district of limited area only, the size of which will be gov-
erned principally by the maximum distance that people will
go to take advantage of them.

A comprehensive city plan must be adopted if a city is
to provide adequate neighborhood centers where they are
needed throughout its area. Unless such a plan is fol-
lowed, the best suited land will not be acquired in advance
of building and the corresponding increase in land values;
and this delay will inevitably force cramped facilities, often
poorly placed in relation to the district to be served, and

117



B e

r18 CITY PLANNING

costing far more than if land were taken in advance. For
example, whereas, in New York, Central Park cost but
$5,028,844 or less than $15,000 per acre, three small down-
town parks, purchased fifty years later, after they had
been densely covered with buildings, cost $5,232,363 or
over $500,000 per acre. Figures elsewhere, though not so
startling, are equally conclusive.

Public facilities gain in dignity, convenience, and econ-
omy if grouped, instead of being scattered, regardless of
one another, throughout the district they serve. This is
especially true of the educational, recreational and social
elements of the city plan. Not only is the architectural
effect of buildings greatly enhanced by their becoming
units of a large composition, and by being visible across
the necessary open spaces at a far more effective angle than
when seen merely along a street, but, of far greater im-
portance, the service rendered is vastly increased, both
through the economical interlocking of the various facilities
in such an arrangement, and especially through the in-
creased use apt to be made of a single comprehensive plant
in contrast with scattered units, each of which must be
sought separately, Looked at in this way, the neighbor-
hood center properly constitutes a single plant which serves
the needs of all ages from the play of the youngest child
to the quiet reading of the elder citizens.

There are, however, limits to the effective grouping of
neighborhood activities, largely due to the variation in the
size of the district served. Thus, children of school age
are often required to attend school from a radius of a mile
or more, whereas neither the little children nor adults are
likely to be attracted with any frequency to playgrounds
or social centers more than a fraction of that distance away.
Moreover, since certain minimum provisions must be made,
the element of cost is also closely bound up in the determi-
nation of the proper size of districts to be served: for ex-




NEIGHBORHOOD CENTERS 119

ample, swimming pools must be of at least a certain length
and corresponding cost, or else they will fail of their pur-
pose entirely through not quite meeting the needs for which
they are supposed to be designed. On the other hand, to
justify any service, it must be utilized or at least encourage
utilization fairly clese to its maximum capacity. The swim-
ming pool referred to must be used or anticipate being
used at some time practically every day by a very consid-
erable number of people, or else the per capita cost of the
service will be exorbitant.

The propriety of grouping the neighborhood center with
certain other public property, such as fire and police sta-
tions, has been questioned on the more or less obvious
grounds of noise, distraction, and moral effect. On the
other hand, local municipal halls and particularly voting
places are most appropriately placed in it, as the center
should typify in every possible way the community interests.
Quasi-public buildings, such as churches and clubs, will
benefit by association with the open group of neighborhood
center buildings, while on the nearby thoroughfares, if the
site is well chosen, theatres, cafés, and similar buildings will
naturally be erected.

It is believed that the question of relative cost effectively
disposes of the argument in favor of decentralization of
special buildings throughout the residential sections, for,
though this scattering may have certain advantages in rais-
ing the entire tone of the community and in permitting the
use of one particular type of facility without the distraction
attendant upon visiting a combined plant, the inevitable in-
crease in per capita cost, due to fixed charges of oversight
and the impossibility of utilizing the special building to its
fullest capacity throughout the day, would make it quite
impossible for the average city to furnish more than a small
portion of the facilities possible in the combined plant.

One difficulty met at the outset in planning a system of
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neighborhood centers is the present state of flux in the
views as to the relative importance, and especially the rela-
tive distinctness, of the various educational, recreational
and social functions. Thus it is increasingly recognized that
play not only builds up the physical body but is a very im-
portant educational factor, particularly with young chil-
dren, while, on the other hand, adults derive much educa-
tional value from social amusements, the primary purpose
of which may simply be for pleasure. The present tendency
seems to be definitely moving towards considering all three
as a single combined function, though as yet we have no one
term to embrace it.

The opportunities for development in the typical Ameri-
can home appear to be growing steadily less, so that even
the play of the very small children is coming to be consid-
ered as a municipal function. In the early stages of the
life of a child he needs chiefly physical action, but as he
grows older he uses increasingly mental processes, with
shorter periods of play. Re-creation, using the term in its
derivative sense, becomes of constantly greater importance,
for there arises the need of relief—change in activities—
partly to be met by relaxation, but in youth especially re-
quiring active recreation and the incentive supplied by
games. Education proper should not only develop the
intellect, but should also fit the student for his life work,
and, secondarily, provide an avocation. The responsibility
of earning a living, it is to be noted in passing, should be
assumed gradually through the medium of continuation
schools or apprenticing.

With the change from long hours of education to, let
us hope, not unduly long hours of work, recreation becomes
of even greater importance. In this era of machines our
bodies tend to deteriorate; and our work seldom gives
marked enjoyment, without which it is now believed that
we cannot develop our greatest effectiveness. To both of
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these needs recreation supplies the necessary stimulus: in
play we exercise and are happy, and at the same time avoid
all the misguided attempts of the individual to satisfy these
needs in “the easiest way,” which, unfortunately, only too
frequently means still further deterioration and the destruc-
tion of happiness.

At this period education becomes more and more merged
with social activities, such as lectures and amusements of
all sorts, particularly the moving picture shows. More at-
tention: is required in directing moral and emotional de-
velopment through wholesome social intercourse. Now,
too, political interests become important. Recent progress
has been very rapid in utilizing the same facilities—the
school and social center—in developing political conscious-
ness and civic spirit. The neighborhood center also affords
opportunity for family use, for the mother can bring her
child to play and at the same time enjoy rest in company
with her friends; father and son will go upon the same play-
field; and many kindred opportunities will occur.

Tvypes or CENTERS

In this brief outline of the functions of a combined neigh-
borhood center, many important items have been omitted or
barely mentioned, as the whole subject is exhaustively dealt
with in certain of the books cited in the bibliography which
is given below, and it was desired simply to indicate here
the relationship of the various. activities to be provided be-
fore going on to a consideration of them seriatim. Cate-
gorically they comprise:

1. The playground of the small child, age two to five
or six. '

2. The combined school and recreation plant for the
older children, age five or six to twelve or fourteen.
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3. The combined high school, continuation school, voca-
tional school (and college), and recreation facilities for
youth, age twelve or fourteen to sixteen or twenty. (Two
and three should, however, not be sharply divided.)

4. The combined social and recreational centers for
adults.

Two practical difficulties at once arise in attempting to
combine all these buildings and grounds in a single plant.
Boys and men require large areas for outdoor games; small
children will not walk habitually more than a quarter of a
mile to a playground. Fortunately boys and men will go
some distance, a mile or more, to find a ball field, so that a
few large athletic fields, preferably in connection with cer-
tain of the recreation centers, will meet their demands. It
is quite feasible to supervise such ball fields at some dis-
tance from a neighborhood center.

The needs of the small child would appear to be most
adequately met by the so-called “block playground,” an
open space reserved in the interior of every block, where
it is to be noted land is actually comparatively cheap, and
an open space is already needed for light and air. In con-
gested districts such a space need not exceed three or four
per .cent. of the area of the block, say thirty or forty feet
by one hundred feet. In suburban sections, where new
subdivisions are being laid out, it may prove practical to
include fifteen to twenty-five per cent of the total area in
such common spaces. :

In a report on “Suburban Planning” recently completed
by the writer for the Detroit City Plan and Improvement
Commission, it was shown that with ninety-six blocks to the
square mile—that is, streets one sixteenth of a mile apart
in one direction and one sixth of a mile in the other—a

playground of one and two thirds acres could be left in
‘each block, and the lots would still be eighty feet deep; and
even in the case of the minimum size blocks, one hundred
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twenty to the square mile, one acre of common ground in
each block would still leave lots seventy feet deep, as shown
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on the accompanying plan. It is believed that this reserve
of interior land may come to have a marked influence in
improving living conditions, for, in addition to the play
area for small children, provision may also be made for
allotment gardens, tennis courts, and other common inter-
ests,

For small children the block playground should have no
regularly open access to the street except through abutting
property, so that a mother can let her child out into it with
the assurance that he will not wander out upon the street.
The ground requires little, if any, supervision beyond that
given by the mothers, and but little equipment, the most
important being sand boxes and swings. The children
should also be given large wooden blocks for building. As
the children approach school age they will tend to go more
and more to the nearest neighborhood center, the value of
the block playground being thus in a large measure re-
stricted to the youngest children. Even in congested dis-
tricts it can, however, be made an attractive breathing spot,
with a few light shade trees, climbing vines and, possibly,
flowers. Compared to the street, which is often the only
alternative, such a spot offers great relative privacy and
makes for neighborliness, both of which are only too often
sadly lacking in modern city blocks of rented houses or
tenements. If not completely shut off at night the ground
should, of course, be lighted, but this need already applies
with equal force to the alley, which the playground is apt
to replace.

If this ideal provision of a little children’s playground to
every block is impracticable, larger grounds must be pro-
vided within a quarter of a mile, at most, of every child.

- Such grounds should be supervised, and will naturally offer
somewhat more elaborate facilities, thereby attracting older
children. The size should be definitely related to the num-
~ber of children served, thirty square feet per child being
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considered a minimum, and seventy-five to one hundred
square feet the ideal ratio. This type of playground pro-
vision is now becoming quite generally the practice in pro-
gressive American cities, and if thoroughly carried out will
meet to a reasonable degree the requirements for play of the
small children.

Location oF CENTERS

Turning now to the consideration of the neighborhood
center itself, let us first consider its location. Three factors
control the ideal location: first, frequency, that is, the extent
of territory each center can serve; second, access ; and third,
relation to its immediate surroundings, such as streets and
thoroughfares. Several elements enter into the effective
radius of each facility; and it is possible here to indicate
only the method by which the area served by the combined
center may be determined, and to give certain empirical
conclusions.

The first point for consideration is distance, that is, how
far from home people will customarily go, or, as in the
case of schools where attendance is compulsory, how far
they should be expected to go to reach the center. The
element of compulsion works in another way, also, as it
gets comparatively young children into the habit of going
much farther than they otherwise would go to reach a play-
ground separate from the school. The only satisfactory
way of determining the “effective radius” of any facility is
to plot on a map the residence of all those regularly at-
tending it and discover the radius of a circle that will in-
clude the great majority, say eighty per cent. This method
will give existing conditions accurately, but is still an in-
complete criterion for any proposed provision. Speaking
broadly, a half mile is found to be close to the limit of effec-
tive service of most recreational and social facilities.
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A second element is density of population, that is, the
number of people within the area served. Except in very
densely populated districts, however, this factor will sel-
dom control the frequency of centers, as it is usually more
economical to enlarge the capacity of the various units than
to repeat them in additional centers. Nevertheless, in tene-
ment districts, a radius of a quarter of a mile will often
include as many people as can be handled to the best ad-
vantage in a single center. This limitation, in turn, is fre-
quently modified by the existing conditions, such as exten-
sive bodies of water and property used for railroads and
other non-residential purposes, including large parks which
by their presence reduce the number of people within reach
of the center.

The effect of physical conditions is closely connected
with the factor of access. Barriers, such as topographical
features, may be absolute, as in the case of wide rivers,
extensive railroad yards without crossings, cliffs and even
steep ridges; or partial, such as long hills and valleys to be
crossed, extensive areas of industrial or business property,
grade crossings, and, for children at least, heavy traffic
thoroughfares. Centers should be located so as to avoid,
as far as possible, these hindrances to free access from
within their districts.

More immediate approaches are of equal importance, as
the relation of the center to its surroundings depends largely
upon their arrangement. The center should be located
near one or more thoroughfares, but not directly upon
them, primarily on account of noise from traffic and danger
to the users of the center, particularly children. Further-
more, property on main thoroughfares is more expensive
and should be retained in the taxable list, while at the
‘same time a neighborhood center will enhance an interior
district in value more than it would neighboring thorough-
~ fare frontage, which already has a high value due to
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other causes. From the thoroughfares, however, adequate
approaches should lead directly to the main entrance, which
should be plainly visible—for example, at the end of a short
street—so as to be readily found. One other topographical
condition is of vital impottance: the ground must be level,
or at least capable of being graded into a few broad ter-
races.

Opinions differ as to the advisability of having street
frontage on any or all sides of this type of public prop-
erty in common with certain others. The argument in
favor of such frontage is based on the fact that the neigh-
borhood center is thus easily policed and lighted, entering
from private property is prevented, the esthetic effect is
enhanced by houses fronting on it instead of back yards,
which are likely to be unkempt, and values of the facing
properties themselves are increased on account of their
park-like outlook. This last advantage may, however, often
be questioned on account of the noise on a playground;
and it is now considered that the actual benefit due to a
neighborhood center is spread over several blocks on all
~ sides instead of being confined to the adjoining frontage,
as is typically the case with such improvements as boule-
vards.

The argument against street frontage is based chiefly on
saving in cost of pavement, and, in fact, the land for half
the street itself, as this land is considered to come from
the usually none too large area set aside for the park.
Privacy and saving due to the reduced amount of untaxable
frontage are other reasons urged. In the concrete cases
that frequently come up, expediency coupled with these
factors may be sufficient to justify an interior location.
The buildings should, of course, face on a street, so that
possibly a combination of the two ideas, with private prop-
erty on not more than one or two sides, will frequentls
prove most satisfactory.
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The controversy over the question of placing neighbor-
hood centers in or on the edge of parks may be quickly dis-
posed of by considering them as additions to the parks and
acquiring the necessary land upon this basis. Under these
conditions there are certain marked advantages which such
a center will have over others placed in the midst of blocks
that are built up. Its approaches, or some of them, are
apt to be far more attractive and conducive to recreation
in themselves. Its open spaces appear more liberal in
conjunction with the open park, and its play fields may very
often be extended into the park without detracting from
the value of the latter. Furthermore, in parks of some
size opportunities for rambles and nature study are close
at hand. In the case of a very large park, however, the
question should always be taken into consideration as to
whether a neighborhood center located on its border is
not too far to one side of the area served. It must con-
stantly be kept in mind that the justifying value of a large
park lies in its broad appeal through beautiful landscape,
and that once this is destroyed, the park itself would better
be broken into small bits scattered through the city. It
can hardly be urged, however, that, for example, the tennis
players or the children on the Playstead at Franklin Park,
Boston, detract from its beauty; on the contrary, they add
life and picturesqueness to the landscape.

FaciLities or CENTERS

Having considered the broad need and scope of neigh-
borhood centers and their location and surroundings, we
may now take up in more detail the facilities to be pro-
vided and the management of them. The building plans,
however, will in this article be in the main simply blocked
out, as several excellent treatises among those listed go
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into this matter in detail. Consideration will first be given
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