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Editors' Note

City planning encompasses a large range of activities undertaken by planners and others to

improve the health and environment of our urban areas. This issue of Carolina Planning

highlights a variety of the programs and projects that are underway in North Carolina's cities.

The first two articles address issues related to housing. DeWayne Anderson discusses how
public-private partnerships enable programs aimed at the preservation and reuse of urban

structures. He describes a specific project in Reidsville. North Carolina, where an abandoned

school is rehabilitated for affordable housing. The second article, by Victoria Basolo and William

Rohe, challenges the ideal ofhomeownership. They e.vpose the myths and realities ofthis American

dream and focus on efforts in Durham and Charlotte to make homeownership a greater reality for

low-income city residents.

Transportation is the theme of the second section, which begins with an article about recent

efforts to involve the public in transportation planning. The four authors, Richard Atkins, Terry

Bellamy, Don Bryson. and Elizabeth James, outline how the Greensboro Department ofTranspor-

tation has involved citizens in the early stages oftransportation projects. In the next article, Marion

Clark discusses the City of Raleigh's efforts to improve the aesthetic quality of major road

entryways into the City. She details how these efforts are implemented through a combination of

land use, transportation, and landscape planning. Lastly, Anna Nalevanko covers another "hot"

transportation planning topic as she describes Winston-Salem's involvement in a Federal test

project for Advanced Public Transportation Systems.

Articles by James Brantley and Keva Walton share the themes of public involvement and

neighborhood planning. Brantley 's article looks at how some Raleigh neighborhoods are defining

and preserving their identities by instituting resident-designed neighborhood conservation

zoning districts, while Walton's article details how Charlotte's Neighborhood Matching Grants

Fund has helped city residents work together to improve the urban environment.

The last set of articles address a variety ofthemes. In the first article, Karen Cragnolin takes us

to the City of Asheville, where a consortium of public and private groups have committed

themselves to the lengthy process of rejuvenating the French Broad River. The next article by

Andrew Henry and Harvey Goldstein presents the results of surveys conducted to determine

officials' reactions to a proposed merger of government functions in the City of Durham and

Durham County. Finally, Kevin Krizek describes how Chapel Hill residents use and relate to public

space along one of the city's most active streets. He details the methodology used to determine

the findings and discusses their implications.

We hope that this issue will give you a taste ofthe many innovative programs that can be found

in North Carolina's cities and provide you with inspiration on new ways to address issues in your

area.
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Public-Private Partnerships for Increasing

Investment in Preservation

DeWayne H. Anderson

The purpose of this paper is to describe the

motivations ofinvestors, the obstacles to attract-

ing investment to preservation ventures, pub! ic devel-

opment needs addressed by preservation, financing

tools available for housing rehabilitation, and the ben-

efits of public-private partnerships for increasing in-

vestment in such ventures. A case study provides a

successful example of how housing preservation and

neighborhood revitalization can be accomplished

through the use of a public-private partnership.

Motivations of Investors in Preservation

The amount of capital which can be attracted to

preserve a historic building is directly related to the

benefits that the project will produce. The cardinal

principal governing both debt and equity investment in

commercial real estate ventures is that a project's

"value" must exceed its "cost." Investors evaluate a

venture based solely on its ability to produce a future

stream of cash or tax benefits; a property's value is

determined by dividing its projected annual benefits by

the market rate of return.

Real estate investors may receive any of four types

of benefits: income, tax shelter, appreciation, and/or

amortization. Typically, lenders" returns are restricted

to income in the form of loan origination fees and

interest payments. Real estate equity investors pur-

chase limited partnerships to receive cash income and/

or tax benefits. Protlts from the sale of a property and

DeWayneAnderson organizedLandmark Asset Senices in

1 99i which specializes in public-private partnerships to

rehabilitate historic properties and provides property

management sennces. He holds a Master 's degree in Urban

Planning and a Bachelor's Degree in Architecture.

amortization ofdebt are typically discounted by equity

investors since these benefits will be realized at an

unknown time in the future. Equity investors' primary

objective from a property resale is to obtain the return

of their original capital investment plus an amount

needed to pay any tax liabil ity which may arise from the

sale.

The developer ofrehabi I itation ventures is typically

not a lender or an equity investor. The developer's role

is to act as a fiduciary for the equity investor. The

investor pays fees to the developer to manage the

planning, construction, and operational phases of the

project and to assume the rehabilitation cost overrun

and operating risks.

Obstacles to Investment in Preservation

Characteristics of historic rehabilitation ventures

that frequently inhibit investment include the following.

1 . The cost ofsubstantially rehabi litating existing struc-

tures for a new use typically exceeds the cost of

new construction. Some ofthe major factors which

contribute to the relatively high cost ofrehabilitation

projects are:

• Upgrading older buildings to current safety and

handicapped accessibility codes,

• Additional architectural and engineering services

needed to document existing conditions in structures

and to describe the scope of rehabilitation work,

• Insurance premiums to protect owners and contrac-

tors from losses to the existing structure, which may
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be incurred priorto placing a building in service,

• Environmental engineering services needed to iden-

tify environmental hazards in buildings and to plan

and supervise the removal or containment of envi-

ronmentally hazardous materials, and

• Rehabi 1 itation work needed to meet the Secretary of

the U.S. Department of the Interior's standards for

historic preservation projects.

2. Much ofthe historically designated building stock is

located in downtown areas, aging neighborhoods,

and/or rural communities. The demand for commer-

cial space and the rents which tenants can pay for

space in these economically distressed markets

restrictsthefinancial viability ofpreservation projects.

3. Many buildings which are eligible for National

Register status are typically overvalued by public

and private owners, have title problems, are located

on inadequately sized parcels, or involve other site

problems which increase development costs. Many
property owners are reluctant to take a property off

the market for a two to three year period, which is

needed to plan and finance a rehabilitation project.

4. The rehabi litationofhistoric buildings involves high

development and construction risks due to the com-

plexities ofthe planning process and the difficulties

of predicting and controlling the costs of such

projects.

These factors combined with the relatively poor

profitability experience ofprior preservation projects

makes it difficult to obtain private financing commit-

ments. Since the inception of the Federal Historic

Preservation Tax tax incentive program in 1 976, over

25,000 rehabilitation projects have been undertaken.

Most ofthese projects have involved adapting historic

structures located in inner city areas for specialty

retail, office, high-income housing, and hospitality uses.

A high percentage ofthese commercial rehabilitation

tax credit ventures did not generate sufficient income

to meet operating expenses, and many defaulted on

loans.

Information in the National Park Service's 1992

Annual Report on the tax incentive program indicates

that the number of rehabilitation projects has been

declining in recent years. In 1 992, about 700 tax credit

projects were initiated nationwide; this represents a

decline of more than 75 percent from the number of

projects started in 1984. Over the past decade, about

half of the buildings rehabilitated under the historic

rehabilitation tax credit program have been adapted for

housing use. In 1 992, eighty-eight percent ofthe total

number ofhousing units produced in historic buildings

combined the rehabilitation and low-income housing

tax credits.

Public Needs Addressed by Preservation

Since the rehabilitation of landmark structures im-

pacts local community development needs, public lend-

ers have incentives to provide financial support for

these projects. Public benefits that may result from

preservation projects include;

1. The preservation of historic cultural landmarks,

which helps to strengthen citizens' sense ofcommu-
nity and to reduce the incidence of crime and other

social problems;

2. The expansion of the supply of affordable rental

housing;

3. The development of necessary public facilities;

4. The revitalization of declining business districts or

deteriorating inner city neighborhoods;

5. The recycling offormer schools, hospitals, or other

publicly-owned surplus buildings fornew uses;

6. The preservation of open space and farm land and

the utilization ofexisting public infrastructure;

7. The expansion of local and state governments'

revenues and the creation of new jobs; and

8. The reduction in the adverse environmental impact

ofbuilding debris on landfills and the elimination of

the existingenvironmental hazards in buildings.

In economically distressed market areas, affordable

multi-family rental housing is typically the only adap-

tive use which can attract public and private invest-

ment to rehabilitation ventures. Federal, state, and

local government low-interest rate loan programs are

available to finance housing preservation projects.

Tax- benefit-oriented limited partnership syndications

can combine rehabilitation and low-income housing tax

credits to generate attractive investor yields.

It is aparadox that in many communities housing is the

only viable adaptive use for rehabilitating historic build-

ings, but affordable housing isjudged to be an undesirable
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use by local interests. This opposition to low-income

rental housing is based on subjective public attitudes about

the prospective tenants of rental housing.

Public-Private Partnerships for Increasing

Investment in Preservation

Public-private partnerships provide a flexible mecha-

nism for attracting public investment b\ assuring that

local development priorities are considered in planning

preservation projects. Joint-venture partnerships also

combine the expertise and financial capacity ofprivate

developers and local governments.

The appropriate partnership structure for a given

project is determined by the role and level of financial

risk assumed by each partner. Typically the public

partner is expected to:

1

.

Define the local community development agenda,

2. Select the private developer partner.

3. Contribute apublicly-owned surplus historic building

or assist the developer in obtaining site control of

privately owned property,

4. Participate in the design of the project,

5. Package applications and administer Federal and

State loans and grants.

6. Assist in obtaining approval of local fmancial sup-

port,

7. Monitor the operation of the project, and

8. Accept and administer historic easement donations.

The private partner in a public joint venture is

generally expected to:

1

.

Coordinate the project's planning process.

2. Obtain private debt and equit\ capital commitments.

3. Manage the rehabilitation of the project,

4. Assume management responsibilities for the prop-

erty and the partnership, and

5

.

Assume the development, construction, syndication

and operating risks.

Although public-private partnerships have potential

to expand investment in preservation projects and to

assist localities in addressingother development priori-

ties, the approach has not been \^ idely used. Obstacles

that inhibit the broader use of public-private joint

ventures arise from the following facts:

1

.

Historically adversarial relationships have existed

between private developers and local public offi-

cials. Local governments' role has traditionally been

confined to the regulation of private development

activities through zoning, sub-division regulations,

and building codes.

2. Most local officials do not have the mortgage

banking training or experience needed to under-

stand real estate underwriting or to evaluate the

risks assumed by the developer. These risks exist in

the planning, construction, and operational phases of

a rehabilitation project. Public staff and elected

officialshave little incentivetoassumethefinancial

and political risks involved in a preservation venture.

Bureaucratic and political agendas delay and com-
plicate the process ofplanning preservation projects:

these problems increase exponentially with the size

ofthe locality.

3. Many private developers do not understand public

policy issues and are inexperienced in participating

in the open political process which is inherent in

planning a community development project.

Tools for Financing Housing Preservation

The two basic problems in underwriting an afford-

able housing rehabilitation venture are obtainingpublic

and private debt and equit> comm itments and eliminat-

ing project operating deficits. Currently, there are two

alternative sources available to finance affordable

housing preservation. These are the Rural Rental

Housing Loan Program (S.515) and layered public

financing.

The S.515 program, which is administered by the

Farmers Home Administration (FmHA), provides a

first mortgage permanent loan for ninety five percent

of a project's appraised value at one percent interest

with a fifty year amortization. Sponsors of S.515

complexes must obtain interim financing to fund the

completion of the project. Construction loans are

typically provided by commercial banks at market

rates. These loans are targeted to distressed rural

markets and thus are not available in most urban areas.
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The competition for S.5 1 5 loans is intense. A minimum
of three years is required to obtain a commitment of

these funds, and there is political opposition to extend-

ing funding forthe program. FmHA regulations restrict

the maximum cost of housing units in rehabilitation

projects to no more that one hundred and five percent

of the cost of units in newly constructed structures.

This cost containment requirement typically creates

the need to obtain additional sources of tlnancing in

S.5 1 5 rehabilitation deals.

Layered financing is a second method of financing

rehabilitation housing projects. This approach involves

the layering of private loans, federal, state, and local

loans or grants, and private equity in a variety of

combinations. Sources of layered public financing for

housing include federal HOME and CDBG funds,

state housing finance, agency loan programs, and local

government funds. The terms of the public loans are

generally determined by the local market conditions

affecting each project, and each loan program has its

own underwritingcriteria, program regulations, appli-

cation and deadline requirements. Most public lenders

have no formalized procedures for linking programs

administered by other public agencies.

Generally, the public lenders provide both interim

and permanent loans. The terms of public financing

programs include below-market interest rates, loan

amortization periods of fifteen to fifty years, and loan

terms with a minimum of fifteen years. Housing loan

debt service payments may be all or partially accrued

with a deferred balloon payment, due a minimum of

fifteen years from the date a building is placed in

service.

The public lenders' cultural environment is signifi-

cantly different in each state. Many state housing

finance agencies have a preference for investment for

owner rather than rental housing, for new construction

ratherthan rehabilitated housing, and for public rather

than private borrowers. Some public lenders tend to

avoid privately sponsored rehabilitation ventures due

to the underwriting complexities and risks involved in

such deals.

The second underwriting problem which must be

addressed in the design ofaffordable housing rehabili-

tation ventures is the elimination of project operating

deficits. These deficits result from the limited rent

paying abi I itiesofe I igible tenants.

In order for a housing unit to qualify for low- income

housing tax credits, tenants" income must not exceed

sixty percent of the median income for the county in

which the project is located, and tenants" shelter rent

cannot exceed thirty percent of the county"s sixty

percent median income limit. This compliance period

extends for fifteen years from the date the building is

placed in service.

Preservation projects typically involve multistory

structures which are most suitable for occupancy by

elderly and/or small family households, which have

restricted incomes. In non-metropolitan markets, low-

income eligible tenants" maximum average shelter

rents, based on thirty percent of income, will generally

range from $ 1 00 to $275 per month. After deduction of

tenant paid electric utilities of about $75 per month,

tenants" contribution to project rent generally range

from $25 to $200 per month. A multi-family housing

complex"s operating and replacement reserve ex-

penses will typically amountto $200 per month per unit.

Thus, an operating deficit ofup to $ 1 75 a month per unit

may exist before debt service is considered.

A number of techniques may be used to eliminate

housing operating deficits, including the provision of

public or private rental assistance for tenants, reduc-

tion in local property taxes, water, sewer and/or trash

collection fees, and/orthe use ofnon-residential project

income to subsidize housing operating deficits. The

operating deficit problem generally does not exist in

S.5 1 5 financed projects due to the fact that FmHA
provides project-based rental assistance to tenants. In

layered financing projects, rental assistance may be

provided by the sponsor, the local government, or

through Section 8 rental assistance. The lack of a

viable project-based tenant rental assistance program

I inked to public financing is currently a major obstacle

todevelopingaffordablehousingin rural market areas.

After a project has received loan and operating

subsidy commitments, private equity commitments

can be obtained. Attracting private equity to housing

rehabilitation projects is not a problem due to the

attractive yields that are created through the combina-

tion of the rehabilitation and low-income tax credits.

The historic rehab credit is a one-time twenty percent

credit claimed in the year that a building is placed in

service. The Low Income Housing Credit is either a

four percent credit over a ten year period for federally

subsidized projects or a nine percent credit for non-

federally funded new construction or rehabilitation

projects.

Public-Private Partnership

Preservation Case Study

The RHS Apartment and Old Towne Neighborhood
Revitalization project in Reidsville, North Carolina,

provides a successful example of the use of a public-

private partnership to rehabilitate a historic structure

for affordable housing. It also shows how a local
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Olde Towne Critical Areas. Reidsville. North Carolina.

government can use preservation ofa landmark bui Id-

ing as a catalyst to trigger the revitalization of a

deteriorating residential neighborhood.

In 1 990, the City ofReidsville adopted acomprehen-

sive development plan which called for development of

specific neighborhood plans to guide future develop-

mentand revitalization activities in neighborhoods. The

Old Tovvne Neighborhood plan, developed in 1993,

was the first such plan. The planning process involved

extensive participation by area residents.

The Old Towne area contains 2.093 persons or

fifteen percent of the city"s population. The area's

population includes a concentration of minority per-

sons with median incomes of about 70 percent that of

the average of the total city population. The

neighborhood's housing stock was deteriorated and

affected by the blighting influence of two vacant

deteriorated school buildings which historically had

been cultural and physical focal points of the area.

Three problem areas were identified to be the focus of

neighborhood revitalization activities: Franklin Street,

Barber Street, and West End Plaza.

The former Reidsville High School, which is located

in the Franklin Street area, was constructed in 1 922 on

a site which had previously been occupied by a school.

Additionswere added to the buildingin 1930and 1941,

and in 1953 a gymnasium/cafeteria building was con-

structed to the north. In 1980, the school was aban-

doned and the gymnasium/cafeteria was converted to

a City Recreation and Senior Center. In 1 990, the high

school property was donated to a private partnership

through the Reidsville Main Street Association. In

1 992, the partnership obtained a commitment from the

Farmers Home Administration fora S.5 1 5 Rural Rental

Housing loan to rehabilitate the property. After the

FmHA loan commitment was obtained, the city initi-

ated the planning process for the revitalization of the

Franklin Street area, and the developer began work on

design development plans forthe high school. Both the

public and private components of the program were

developed with close cooperation between the city and

the developer.

After completion of the Old Towne plan, the city

obtained a Community Development Block Grant

(CDBG), which included funding for activities in all

three critical areas ofthe neighborhood. The Franklin

Street activities included $39,000 for development of

public improvements to provide access to the school



VOLUME 20, NUMBER

and residential lots which are located on the former

school playground. The 1 .29 acre playground property

was donated to Habitat for Humanity by the high

school developer. Habitat is developing four afford-

able dwellings on the property.

The city also amended its zoning ordinance to

amortize a mobile home park which represented a

blighting influence on the school property and the

surrounding neighborhood. A church acquired and

occupied the second vacant school in the area.

The city obtained a second CDBG grant in the

amount of $250,000 for abatement of environmental

problems in the school building, for infrastructure

improvements on streets surrounding the school, and

for landscape improvements to Pine Street, which

separates the school from the Senior Center. These

funds will be repaid to the city by the developer.

The RHS Limited Partnership will expend a total of

$3. 5 million to rehabilitate the school for 53 elderly and

handicapped apartment units in accordance with the

Secretary of the Interior's Standards. Sources of

funds includetheS.5 15 loanof$2.3 million, theCDBG
loan of $250,000 and $1 million in equity investment

raised from the sale of tax credits.

In 1994, the City of Reidsvi lie received an award

for the Old Towne Neighborhood Plan from the

North Carolina Chapter of the American Planning

Association. This award recognizes the significant

potential ofthe public-private partnership approach

for increasing investment in housing rehabilitation

projects and for revitalizing inner city neighbor-

hoods. However, the reader is cautioned that no

two preservation projects happen twice in exactly

the same fashion. Each local situation possesses its

own unique matrix of variables, cp



Homeownership as Public Policy:

Trends in North Carolina and Beyond

Victoria Basolo and William M. Rohe

The importance ofhomeownership is deeply em-

bedded in our society. Historians, writers, and

the average person attribute intrinsic value to owning

one's home. Walt Whitman, for example, wrote "A
man is not whole and complete. ..unless he owns a

house."' Society also associates more tangible social

and economic benefits with ownership such as en-

hanced pride in the community and tax advantages.

These benefits, however, elude many low- and moder-

ate-income households because they lack the financial

resources to purchase a home.

Public officials also herald the virtues of

homeownership and have developed policies to in-

crease homeownership for low - and moderate-income

households. Government assistance for homeownership

at the federal level appeared decades ago with the

creation of the Federal Housing Administration, and

more recently, state and local governments have taken

an active role in the promotion of homeownership.-

Although homeownership policies and programs in-

volve investment of public dollars, strong political

support for these policies exists across communities

and among levels ofgovernment. As a result, there are

many publicly-sponsored homeownership programs

operating in communities throughout the country. In

Victoria Basolo is a doctoral student in tlie Department of

Cit}> and Regional Planning at the University of North

Carolina at Chapel Hill and a Research Assistant at the

Center for Urban and Regional Studies at UNC-Chapel

Hill. William M. Rolie is Dean E. Smith Professor at the

Department ofCity andRegional Planningat UNC-Chapel

Hill and Director of the Center for Urban and Regional

Studies. Dr. Rohe andMs. Basolo are currently working on

a book about homeownership and homeownership pro-

grams in the United States.

the rush to jump on the homeownership bandwagon,

however, the potential pitfalls ofhomeownership pro-

grams are often overlooked by their sponsors. In

addition, program planning may be minimal and evalu-

ation ofprograms may be completely absent from the

process.

This article examines the popularity of

homeownership and its desirabilit\' as apolicy outcome

in our society. We begin by discussing the

homeownership ideology and ownership trends in the

United States. Within this discussion, we present the

advantages and disadvantages ofhomeownership for

both the individual and society. We then narrow our

discussion to homeownership and related policies and

programs in North Carolina. We considerthe patterns

and trends ofhomeownership, analyze the affordability

of ownership for lower-income households, discuss

the intergovernmental aspect of homeownership ef-

forts, and consider some of the public and private

strategies used to increase homeownership in the

State. Next, we highlight homeownership efforts in

two North Carolina cities: Charlotte and Durham.

Finally, we offer some concluding remarks and recom-

mendations on the development of homeownership

policies and programs in local communities.

The Homeownership Ideology

Homeownership has been called the "American

Dream" by many, but others have declared it a form

ofdiscrimination.^ Critics argue that the idyllic image

of homeownership masks the commodification of

housing and its role as a symbol of social class. From

this perspective, homeownership is nothing but a form

ofsystematic tenure discrimination with renters being
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the disadvantaged group. These two views of

homeownership represent two distinct ideological

camps. On the whole, however, it is clear from own-

ership data that Americans are convinced of the

advantages of homeownership. For example, during

most of this century, the rate of homeownership rose

steadily in the United States and greatly exceeded the

rates in many European countries."" In 1 990, almost 64

percent ofAmericans owned their homes and a recent

survey reported 68 percent of renters want to own a

home someday.^ Clearly, the majority of Americans

Figure 1: Homeownership Rates, 1970-1990
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prefer ownership to other forms of tenure.

Homeownership data say nothing about the reasons

for the homeownership preference or the seemingly

universal popularityofhomeownershippublic policies.

Part of the favorable status given homeownership is

due to a cultural norm that sanctifies owning a home.

Our society views homeownership as an important life

goal and associates social status with owning a house."

Otherclaims about the social and economic benetlts of

homeownership also contribute to its popularity.

The economic benefits of owning one's home in-

clude potential wealth accrual and certain tax ben-

efits.' The Survey of Income and Program Participa-

tion showed "home equity accounts for the majority of

the net wealth of owners" and that "the net wealth of

young homeowners is over 14 times that of renters."'

Tax benefits, specifically the mortgage interest deduc-

tion allowed for federal taxes, represent a substantial

benefit to homeowners. Economists also note the tax

savings associated with imputed rent. They argue that

owners essentially pay rent to themselves without

paying taxes on this income.

Homeowners are said to experience a host of social

psychological benefits which include increased self-

esteem,' increased sense of control over life events,'"

and greater overall life satisfaction." These benefits

reflect the attainment of a culturally valued goal.

command over

one's living space,

and the high status

given ownership by

our society.

High home-own-

ership rates purport-

edly serve broad

societal goals. Home
owners are thought

to maintain and in-

vest in their prop-

erty at a higher level

than do renters. Re-

search also indicates

that homeowners
may be more likely

to participate in civic

activities such as

voting and joining

neighborhood asso-

ciations.
'-

The perceived

benefits of home-
ownership encour-

age pol icymakers to

provide ownership opportunities to low- and moderate-

income households as they are less likely than middle-

or upper-income households to achieve ownership

without some assistance. The effort to assist these

households to buy homes appears, on the face of it, to

be sound public policy. The potential gains of this

policy, however, need to be weighed against the

potential pitfalls.

The financial position ofthe target population may
present difficulties for a low- and moderate-income

homeownership program. Typically, lower-income

households lack savings for a down payment and their

incomes fall short ofthe minimum to meet conventional

underwriting standards. Although a homeownership

program may provide the down payment and under-

writing criteria may be relaxed, lower-income house-

Durham

11990
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holds may experience difficulty in meeting the long-

term financial obligation ofa home forseveral reasons.

First, income stability might be an issue for some
lower-income households. Many of the employment

opportunities for these households are hourly wage

positions or seasonal jobs which lack advancement

opportunities and stability over time. As a result,

household income may not keep up with inflation or

even worse, be cut offduring times ofunemployment.

Second, home repair and maintenance can be costly

and lower-income households tend to have little or no

savings. Without savings to draw upon, a home-owner

has two choices: ignore the physical condition of the

house or redirect available income from another need

or obligation to make the repairs. Deterioration ofthe

structure results in loss in value or net wealth, so the

household loses the benefit of the house as a savings

vehicle. And. redirection ofincome from another need

or obligation such as food, clothing, or utilitiesresults in

a lower overall quality of life.

Another potential disadvantage for lower-income

home buyers is the location of their housing choices.

Affordable homeownershipopportunities are likely to

be in less desirable neighborhoods with limited poten-

tial for appreciation. A mong other things, price reflects

the location of housing in rela-

tion to services and employment

opportunities and the overall

quality oftheneighborhood. Dis-

tance from services and em-

ployment might make daily life

difficult and present burdensome

travel costs for the lower-in-

come household. The qual ity of

the neighborhood also could in-

fluence housing appreciation.

Even ifthe house itself is in good

condition, location in a marginal

or declining neighborhood might

result in stagnated appreciation

of the home.

The financial issues associated with lower-income

homeownership programs may affect any social psy-

chological benefits received by the individual. If the

home-owner fails to maintain the home or loses the

home through bankruptcy or foreclosure, increases in

self-esteem, sense ofcontrol, and life satisfaction may
be lost and the individual may feel worse off than

before the home purchase. In addition, ifthe home fails

to appreciate or maintain its value, the owner may feel

deprived of the benefits enjoyed by others in the

community.

Policymakers need to assess the potential costs and

benefits oflow- and moderate-income homeownership
policies and programs. However, the impacts of such

policies and programs depend on many variables in-

cluding the demand for these types of programs, the

available resources, the planning ofprograms, and the

administrative structure of the programs including

intergovernmental coordination. In the next section,

we discuss homeownership in North Carolina and

identify some ofthe programs designed to assist lower-

income households to achieve ownership in the State.

North Carolina: Homeownership Patterns and
Trends

The homeownership rate inNorth Carolina ofnearly

68 percent exceeds the United States rate by approxi-

mately four percent. However, the rate of

homeownership varies among regions within North

Carolina. At 75.4 percent, the Mountain region in the

western part of the State has a substantially higher

homeownership rate than either the central Piedmont

region (66.5 percent) orthe eastern Coastal region (67

percent). Over the last decade, the rate of

homeownership dropped by 1 percent in the Piedmont

region, by 0.4 percent in the Mountain region, and rose

Figure 2: Regions ofNorth Carolina.

by 0.6 percent in the Coastal region."

The differences in homeownership rates among
regions are due in part to the urban/rural cleavage

within the State. As reflected by county population

densities, the Piedmont area is by far the most urban

region in the State, while the Coastal and Mountain

regions are predominantly rural. '^ At least two factors

account for the difference in homeownership rates

between urban and rural communities. First, housing

prices in urban areas tend to be higher than in rural

areas. For example, rural dwellers own more mobile

homes, a lower cost alternative to stick-built housing,

than do urban residents.'^ Second, urbanized areas
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often act as magnets for job seekers of varying

socioeconomic levels. The competition for housing

between lower- income households and more affluent

households often leaves the less well-off with fewer

ownership opportunities.

Variation in homeownership rates also exist among

racial and etiinic groups in the State. As shown in Table

1 . white households have the highest homeownership

rate in North Carolina followed by Native American,

black, Asian, and Hispanichouseholds. Homeownership

rates increased for both white and Native American

households from 1980 to 1 990. but other groups show

Table 1. North Carolina Homeownership Rates by

Race and Ethnicity, 1980 and 1990

1980 1990

White 72,8% 72,9%

Native American 64,0% 66,3%

Black 51.0% 49.6%

Asian 49.9% 48.1%

Hispanic 48,7% 41,7%

Source: U S Department of Commerce, Bureaus of the Census

a decline in ownership over the same period.

The rate of homeownership varies across income

levels in the State. As might be expected, households

making less than $20,000 annually have a much lower

ownership rate compared to households with incomes

at or above $20,000. In 1989, lower-income house-

holds (less than $20,000/yr.) comprised roughly 37

percent of the households in North Carolina;"' how-

ever, these households represent only about 26.5

percent of the owner occupants in the State. '^ The

median income of owners versus renters is another

indicator of the relationship between income and

homeownership. The median household income for

owner occupants in 1989 was $31,369, vviiile the

median for renters was $18,1 1
5."*

Other factors such as the age of tiie population and

familial status may affect homeownership rates in

North Carolina. In the nation as a whole, for example,

single person and younger- headed households tend to

have lower ownership rates than married and older-

headed households.'' The 1990 Census data for the

State suggest that a similar pattern ofownership by age

and familial status holds within North Carolina.-"

The patterns and trends of homeownership within

the State are also a result of an interaction among
factors already mentioned. For example, a lower rate

of homeownership among minorities may be due to

discrimination in the housing market and the tendency

form inority households

to have lower incomes,

on average, than whites.

Likewise, urban demo-

graphics including age,

race and ethnicity, and

lifestyle may interact

with income to contrib-

ute to lower home-own-

ership rates in cities.

Government efforts

to increase home-own-

ership rates focus pri-

mari ly on two ofthe fac-

tors associated with

lower rates of owner-

ship; unfair housing

practices and afford-

ability issues. In North

Carolina as in other

states, these efforts typi-

cally involve several lev-

els of government. The

U.S. Department of

Housing and Urban De-

velopment (HUD) has stepped up enforcement of

lending requirements and fair housing laws to address

discrimination in the housing market.-' In addition,

HUD develops programs and provides funding for

homeownership programs administered atthe federal,

state, and local levels. These programs include the

Veterans Administration Home Loan Program which

provides lower interest loans to veterans of U.S.

military service and the Homeownership for People

Everywhere 3 (HOPE 3) program which provides

opportunities to low-income households to purchase

single-family housing. --

The State of North Carolina prepares a Compre-
hensive Housing Affordability Strategy (CHAS) as

required by HUD to receive Community Development

Block Grants (CDBG) and HOME funds. The CHAS



12

CAROLINA PLANNING

offers an analysis ofhousing needs within the State and

presents policies to address these needs. The current

CHAS, covering the years 1 994 to 1 998, outlines the

State's housing priorities; several ofwhich are aimed

at facilitating homeownership within the State. Among
others, the CHAS 1 ists the following priorities:

• Assist Very Low-Income Existing Home Owners-'

Assist Low-Income Existing Home Owners

Assist Low-Income First-Time Home Buyers-""

•Assist Very Low -Income First-Time Home Buyers--

These priorities acknow ledge the need to address

the gap between the cost of purchasing and owning a

home and the resources of lower- income households.

This gap is the most frequently identified barrier to

ownership by housing professionals and potential home
buyers. A national survey, for example, reported that

51 percent of renters identify a lack of financial

resources as a major obstacle to homeownership.-"

Table 2 outlines man\ of the homeownership pro-

grams listed in the CHAS with programmatic respon-

sibilities by level ofgovernment. Some programs may
be entirely funded and operated at one level ofgovern-

ment, while other programs may require local match-

ing funds or in-kind contributions. Several of these

programs also involve the participation ofnongovern-

mental organizations such as lending institutions and

nonprofit development corporations.

Support ofhomeownership programs is clearly evi-

dent at all three levels of government. The federal

government continues to actively support

homeownership policy despite an overall trend to

downsize operations. HUD Secretary Henry Cisneros

recently stated his desire for "the creation of 7 million

new homeowners from 1995 through 2000."-' In

North Carolina, the State Housing Finance Agency
(NCHFA) administers several homeownership pro-

grams including experimental projects. The NCHFA,
for example, developed a pilot homeownership pro-

gram to encourage employer-assisted housing in the

State. I n onejoint venture with the C ity ofGreensboro.

city employees meeting program qualifications re-

ceived partial down payment assistance from both the

City and the NCHFA. The NCHFA assistance was in

the form of a deferred second mortgage equal to 25

percent of the down payment and 25 percent of the

prepaid expenses and closing costs.-'

Greensboro isjustoneofmany local governments in

North Carolinato provide some typeofhomeownership

Table 2. Selected Homeownership Programs in North Carolina

Federal State Local
-n>5--n>5--n>=-
Q. 2. TO Q. 3. rtT CL 3. S"

^ a, ^ a, iS. a,
CD 3 (D ^ CD 3

Program w w en cr a5 sr

HOME Investment Partnerships

Home Ownership for People Everywhere 1, 2, & 3

Veterans Administration Home Loan Program

Employer Assisted Housing Pilot

Home Ownership Challenge Fund

Maxwell/Fuller Self Help Housing Program

Mortgage Credit Certificate

Single Family Mortgage Loan Program

Community Development Block Grant

Downpayment Assistance

Second Mortgages

X X X X X
X X X
X X X

X X X
X X X X
X X X
X X X
X X X

X X X X
X X X
X X X

Source: Adapted from North Carolina CHAS 1994-1998
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assistance.-" In a survey of cities in the State, over 96

percent ofthe 26 responding cities reported operating

at least one homeownership assistance program in

fiscal year 1 992-93 and over 60 percent operated two

or more homeownership programs.'"

The effort to bring affordable homeownership to

citizens ofNorth Carol ina involves a broad, innovative,

and often complex mix of actors, funds, and program

designs. Often, the responsibility for coordinating

homeownership programs falls to housing profession-

als at the local level . In the next section, we take a look

atthe homeownership goals and programs in two cities

in North Carolina.

Homeownership in Two Cities: Charlotte and
Durham

Many cities in North Carolina offer some form of

homeownership assistance. In order to better under-

stand the approaches used by local governments to

increase homeownership, we focus on two cities

within the State, Charlotte and Durham. Although we
observed very different homeownership approaches

in the two cities, we note some similarities between

Charlotte and Durham. Both cities are located in the

most urbanized region in the State, the Piedmont, and

they receive funds for housing through federal entitle-

ment programs such as CDBG and HOME. Also,

although it increased from 1980 to 1990. the

homeownership rate in Charlotte and Durham is well

below the national and Statewide figures (see Figure

1). Finally, professional staff in both cities identified

increasing homeownership as a major housing goal.

Charlotte

Charlotte is the largest city in North Carolina with a

1 992 population of4 1 6,294.'' The 1 989 median house-

hold income in the City was $3 1,873 with 10.8 percent

of persons having incomes below the poverty level.
^-

Physical housing conditions were relatively good in

1990 with less than 0.5 percent of the total housing

units lacking complete plumbing and less than 1 per-

cent lacking complete kitchen facilities; approximately

3.3 percent of the City's housing units were over-

crowded. In 1990, the homeownership rate was 55

percent in Charlotte."

The City has established the following housing

goals: "to reduce the number of households living in

substandard, overcrowded or unaffordable housing

conditions, targeting families earning 80 percent or less

ofthe area median income" and "to expand the public

role in addressing housing issues in partnership with

private and nonprofit organizations."'^ City staffiden-

tified financial obstacles such as lack of savings for a

down payment and credit problems as the major

barriers to affordable homeownership. Strategies sup-

porting the City's goals include various methods of

homeownership assistance. City programs include

down payment assistance, mortgage assistance, and

homeownership counseling.

However, these City-run homeownership programs

tend to be focused on residents displaced as the result

of a City property acquisition. The City has an active

program to eliminate substandard housing. The City

identifies units, purchases them at a market rate price,

and then rehabilitates them. In order to undertake the

rehabilitation, the residents need to be relocated. For

example, after the City acquires a substandard rental

property for rehabilitation and disposition, the occu-

pants ofthe rental units are placed on the City's active

relocation list. Some individualson this list will choose

to purchase a house and qualify for financial assistance

from the C ity to buy a rehabi 1 itated. City-owned home.

Charlotte's homeownership policy reflects avail-

able funds, the perspectives ofthe Council members,

and the role of the housing staff Limited local funds

and a change in the role of city housing staff from

program initiators to technical advisors and coordina-

tors complements the current city housing policy.

Instead of city-issued requests for proposals to de-

velop affordable housing for ownership, the city staff

works with local nonprofit housing organizations to

create homeownership opportunities. In addition to the

emphasis on nonprofits, the staffcommented that city

policy favors the provision of loans over grants to local

affordable housing developers, which are primarily

non-profit organizations. The specific type ofloan and

its terms are decided on a case-by-case basis. Lastly,

staff stressed the importance of the involvement of

private sector financial institutions in producing

homeownership opportunities by offering loan prod-

ucts to serve lower-income home buyers.

Charlotte supports homeownership programs with

local and federal funds. One city document reports

"The housing and related programs are funded by two

Federal sources: Community DevelopmentBlockGrant

and HOME, and three local funds: Housing Fund,

Innovative Housing Fund and General Fund contribu-

tion."'" However, staff was quick to comment that

"local funds are limited now." In addition, staff noted

the approval of two city-assisted homeownership

projects in 1994 and the staff-written reports to the

council, called Requests ofCouncil Action, for these

projects identified HOME monies as the source of

funding.
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Nonprofit housing organ izations are the keystone of

the current homeovvnership efforts in Charlotte. Two
types of housing nonprofits operate in the City: com-

munity-wide organizations and neighborhood organi-

zations. Generally, these organizations serve different

purposes. One community-wide organization, the Char-

lotte-Meci<ienburg Housing Coalition (CMHC). al-

though not legally a nonprofit, is a tledglingorganization

comprised ofthe many nonprofit housing organizations

throughout the community. One nonprofit staffmem-
ber described CMHC as "a unitled voice for afford-

able housing." A housing professional employed by

another nonprofit stated that the CMHC provided a

cohesive advocacy group and suggested that "there

was strength in numbers." She also commented that

CMHC facilitated communication and support among
the area nonprofit housing organizations. CMHC of-

fers a platform for exchange and problem-solving

dialogue, butthe organization does not actively initiate

and implement homeownership programs itself

In contrast, the Charlotte-Mecklenburg Housing

Partnership (CMHP) provides a model for a commu-
nity-wide housing nonprofit organization with pro-

grammatic responsibilities. CMHP works with local

government, financial institutions, community groups,

and others to expand affordable housing opportunities.

Homeownership programs administered by CMHP
target households with incomes at 80 percent or below

the area median. The housing available throughCMHP
programs is located in specific neighborhoods in the

Mecklenburg Count}' service area as well as scattered

sites throughoutthe City ofCharlotte. Eligible prospec-

tive home buyers receive counseling and training on

credit, legal, and budgeting matters through theCMHP
Homeownership Program.-* Financing a home pur-

chase often involves several sources of funds. The

buyer contributes a down payment (usually less than

conventional standards), first mortgages come from a

loan pool created by a consortium of area banks, and

the City of Charlotte funds low-interest second mort-

gages.

Neighborhood nonprofits contribute by providing

ownership opportunities in specific target areas. These

nonprofits, more commonly referred to as Community
Development Corporations (CDCs), generally have a

range of objectives which frequently include increas-

ing homeownership in their neighborhoods. Many hous-

ing professionals from public agencies and CDCs
consider homeownership a vital element ofneighbor-

hood improvement. As one city staff member stated,

"Homeownership is a method for stabilizing neighbor-

hoods."

Charlotte works closely with CDCs to increase

homeownership in neighborhoods throughoutthe city.

City staff provide technical ass.stance such as help in

grant preparation and facilitation of communication

among city departments. Also, staff evaluates re-

quests for funds from CDCs. To an outsider, the city

funding process may appear ad hoc, since the city

neither issues specific requests for proposals nor

possesses a formal process for review of unsolicited

proposals. However, city housing staff argue that

flexibility in the process allows the neighborhood advo-

cates to propose their vision of their neighborhood

instead of a top-down approach mandated by formal

criteria and standards set by the City.

Charlotte's policy approach to meeting its goal of

increasing the homeownership rate remains untested.

Many ofthe CDCs are young organizations proposing

or just beginning their first homeownership project.

Only after considerable time has passed will Charlotte

be able to evaluate its approach. However, housing

staffs at both the City and nonprofits agree that

increased homeownership offers hope to declining

neighborhoods. As one housing professional com-

mented, "We see homeownership as a way to get back

lost communities."

Durham

The City of Durham with a 1992 population of

1 40.926 is the t^ifth largest city in the State." Although

Durham's 1989 median household incomeof$27,256

was slightly higher than the statewide median income,

the percent ofindividualsbelowthe poverty level in the

City was higher than the State figure (14.9 percent and

13 percent respectively). Indicators such as units

lackingcompleteplumbing(0.4 percent), units lacking

complete kitchen facilities (0.8 percent), and over-

crowded units (3.1 percent) suggest good housing

conditions in the City. Durham's 1990 homeownership

rate of44 percent, however, was much lower than the

statewide rate of 68 percent."*

City staff identitled two primary housing goals in the

city: to reduce the number ofsubstandard housing units

and to increase the rate ofhomeownership. Staffnoted

that, whenever possible. City housing programs ad-

dress both goals concurrently. Several city projects

involved the rehabilitation ofexisting units for rent-to-

own or immediate sale to lower-income households.

City staff cited limited financial resources and the

geographic desirability of available housing as two

barriers to low- and moderate-income homeownership

in Durham. The city addresses the former obstacle in

a multitude of ways including financial assistance to

potential buyers in the form of deferred second mort-
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gages. These second mortgages essentially provide

the down payment for the home purchase. For ex-

ample, to qualified households making less than 60

percent ofthe area median income, the city provides a

second mortgage equal to 20 percent ofthe sales price

of the home with the remainder of the sales price

borrowed from a private lender. Qualified households

making 60 percent to 80 percent of the area median

income may receive a non-deferred second mortgage

of 5 percent of the sales price. The latter barrier,

geographic desirability, refers to the availability of

homeownership opportunities in stable, safe neighbor-

hoods. Homeownership opportunities for lower-in-

come households often exist in declining or marginal

neighborhoods. The lower-income buyer may be re-

luctantto invest in an unstable neighborhood and even

more resistant to raising their children there. City

efforts to stabilize and turn around a neighborhood

include bringing a group of new home owners to the

area at one time. The belief is that the infiuence from

this critical mass of new owners will spread to the

surrounding neighborhood.

Housing professionals, political representatives, and

Durham residents sup-

port affordable hous-

ing efforts. Voters

have shown their back-

ing foraffordable hous-

ing by passing general

obligation (GO) bond

referenda in 1986 and

1990, which included

affordable housing pro-

gram funds. County

voters passed a 1986

GO bond which also

included affordable

housing monies. In to-

tal, the bond proceeds

provided $23 mi II ion for

affordable housing pro-

grams in the City and

County.''

Bond proceeds and

other sources provide

funds to the wide range

of homeownership
projects and programs sponsored by the City. Of the

bond monies allocated through fiscal year 1993-94.

48.1 percent went to homeownership programs.^"

Durham also funds homeownership efforts with fed-

eral assistance through the Community Development

Block Grant and HOME programs.

Nonprofit housing organizations in Durham partici-

pate actively in housing efforts including provision of

homeownership opportunities. An umbrella nonprofit

organization, the Durham Affordable Housing Coali-

tion (DAHC), facilitates communication among the

otherhousingnonprofits in the City. In addition, DAHC
pursues its own projects ranging from the analysis of

discriminatory housing practices to homeownership

counseling. Many nonprofit housing organizations in

Durham act as developers on projects. Some of these

nonprofits, with financial assistance from the City,

rehabilitate or construct homes for sale to lower-

income households.

The City ofDurham has a formal process to evalu-

ate proposals from nonprofit as well as for-profit

developers. The City issues requests for proposals

with adeadline for submission. City staffevaluate the

proposals using various criteria including a match with

needs, small area plans, and any conflict or incompat-

ibility with existing programs. Evaluation ofthe propos-

als at the same point in time creates a competitive

environment and allows staff to rank the proposed

projects.

A house in the Brighton Subdivision, Durham. North Carolina-

The City of Durham attacks affordable housing

problems, including homeownership, alongall fronts. A
diversity of program types and multiple project spon-

sors add to the success of housing efforts in Durham.

Nonprofit and City-sponsored housing projects repre-

sent approximately 75 percent of total allocated bond
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funds during fiscal year 1993-94. The other 25 percent

ofthe allocated funds went to for-profit development

projects.

The Brighton development offers an example of a

joint effort between the City and for-profit developers

to create affordable homeovvnership opportunities.

The City purchased a failed subdivision held by the

Resolution Trust Corporation w ith bond proceeds and

contracted out infrastructure improvements. The

Durham-Chapel Hill Home Builders Association se-

lected nine developers to build homes with a sales price

ofabout $80,000. N ine model units opened in Novem-
ber, 1 994 and another 45 units are planned. A reason-

able sales price and financial assistance to buyers from

the City ofDurham make these new homes affordable

to lower- income households.

The multiplicity of programs and approaches to

affordable homeownership in Durham reflect the

community's ongoing commitmentto increasing own-

ership opportunities. Additional bond support for af-

fordable housing may be necessary to meet C ity goals;

however, staffforesees a future w here housing efforts

will be self-supporting from revolving loan funds.

Conclusion

The popularity of homeownership and the benefits

attributed to it by our society have resulted in the rapid

development of many low- and moderate-income

homeownership programs. These programs involve

many actors in both the public and private sector as

well as different types of assistance. Publicly spon-

sored programs may involve national, state, and local

resources and the program process may be highly

structured as in Durham, or more informal as in

Charlotte.

The apparent zeal for homeownership as reflected

in widespread approval of homeownership policies

leads us to note several issues concerning the creation

of low- and moderate-income homeownership pro-

grams. All of our concerns have to do with planning

community housing programs. First, policymakers

should recognize that not everyone can be a homeowner.

Homeownership programs should be one component

ofan overall strategy toward decent community hous-

ing forall. Ifneeded, othertypes ofhousing assistance,

especially for very low-income households, should not

be eliminated in favor of homeownership programs.

Second, homeownership maybe feasible, but difficult,

for some lower-income households. The potential

pitfalls of homeownership as discussed in this paper

need to be considered in program development. By
recognizingthet>'pes ofproblems lower-income house-

holds might experience as home owners, program

sponsors can build solutions in'o the program design.

Third, community homeownership programs should

include an evaluation component. As Ross Comer
notes, "...evaluation can provide information about the

processes and effects of specific local programs for

ongoing, formative decisions as well as for longer-

term, summativejudgements.""'

Our last point about program evaluation is crucial to

the effectiveness and efficiency of homeownership

programs. Without evaluation, a sponsor can not as-

sess if a homeownership program or elements of that

program are working. Evaluation offers away tojudge

program success by matching program objectives to

quantifiable indicators."- Results from program evalu-

ation help policymakers determine the value of the

program and provide information to program planners

in other communities about specific aspects of

homeownership programs, cp
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Public Participation in Transportation

Planning in Greensboro

Richard Atkins, Terry Bellamy, Don Bryson, and Elizabeth James

The planning procedures involved in providing

transportation within urbanized areas have un-

dergone a major transformation witii the creation of

thelntermodai Surface Transportation Efficiency Act

(ISTEA) and the Clean Air Act Amendments (CAAA).

Both include specific mandates that require adminis-

trators to develop a public involvement process that

solicits meaningful and timely input from the general

public. In accordance with these requirements, the

Metropolitan Planning Organizations (MPOs) are re-

quired to promote increased community and private

sector participation in all areas oftransportation plan-

ning. To meet these requirements, the Greensboro

Department of Transportation has changed their ap-

proach towards public involvement through the devel-

opment ofseveral innovativeconcepts.Thispaperwill

describe several case studies that illustrate these

concepts.

As stated in the Federal Register, "Public involve-

ment processes shall be proactive and provide com-

plete information,timely public notice, full public ac-

cess to key decisions and opportunities for early

continuing involvement."' As with ISTEA, a total

innovative public involvement process must be devel-

oped. It should allow the public to play a major part in

the decision-making process oftransportation related

issues. Incontrast.thetraditional methodsofplanning

allow for public comment and consideration after a

Richard Atkins, MSCE. BSCE. North Carolina State Uni-

versity- Terry Bellamy. MCRP Iowa Stale Universitv. BA.

North Carolina A&T State University. Manager of Trans-

portation Operations, Greensboro Department of Trans-

portation. Dun Bryson. MSCE, N.C State University, BSCE,

Yoiingstown State University. Elizabeth G. James, M.Ed.
N.C A&T State University, BS, N.C. Central University.

major decision has been made and a "hard self is made
to citizens for implementation. With the growingtrend

ofcitizenspro-actively making their local governments

and communities more responsive to their needs, the

end result of the traditional process has been one of

increasingly negative and pessimistic sentiment. The
empowerment ofcitizen groups has become the wave
of the future and active participation in the decision-

making process is no longer a wish; it has become an

expectation.

The new transportation planning process seeks to

develop new partnerships, it is predicated on early and

inclusive public involvement to develop long- and

short-range plans. The key words are "early", "inclu-

sive", and "involvement." In order to be effective,

public involvement must start early or at the beginning

and must be inclusive of all players in the process.

Greensboro is striving to meet these objectives.

Description of the Greensboro Service Area

As the county seat, Greensboro is centrally located

in Guilford County, which is part of the north-central

Piedmont Triad region of North Carolina. Interstate 85

connects Greensboro with Durham to the northeast

and Charlotte to the southwest. Interstate 40 connects

Greensboro to Winston-Salem to the west and Raleigh

and Wilmington to the east. Although only one of

several incorporated areas in Guilford County, the City

of Greensboro accounted for nearly 53 percent of the

county's population in 1990. The other incorporated

areas are High Point and Jamestown, southwest of

Greensboro, and Gibsonville to the east.

Certain characteristics ofGreensboro present chal-

lenges to achieving a successful public transportation

system. Compared to otherNorth Carolinians, Greens-
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bororesidentsarerelativelyaffluent. have small house-

holds, and display a fairly high incidence ofautomobile

ownership, all of which tend to reduce public transit

demand. While there is population growth in the outer

areas ofthe city, much ofthat growth consists of low-

density residential and automobile-oriented commer-

cial land uses. Employment centers are widely dis-

persed throughout the city and county.

Greensboro's land area and population have in-

creased over several decades. Between 1980 and

1990, the population of Guilford County increased

approximately nine percent, while Greensboro's grew

about eighteen percent. Annexation accounts for some

of this growth; major land acquisitions increased the

size of the city from 60.7 square miles to 8 1 .8 square

miles.

Like many other American communities,

Greensboro's population is aging because of lower

birth rates, longer life expectancy, and a baby boom
generation which is approaching middle age. Com-
pared with 1980, there are now fewer children and

youth (under 1 9), many more adults between 30 and 45

years of age, and more persons over 45.

Setting the Stage

The City ofGreensboro Department ofTransporta-

tion (GDOT) has always attempted to bring good as

well as bad news to its citizens in open transportation

planning forums. Duringa period when environmental-

ists feel that there are no "good" roads, when the

federal government is mandating clean air and water,

and when consumers are not willing to give up their

automobiles for mass transportation, the transportation

professional must be sensitive to a wide range of

interests.

In 1985. the Greensboro One Bond Task Force

considered various issues and needs facing the com-

munity as part ofthe process ofrecommending a bond

package to be placed before the voting public in the fall

of that year. During their deliberations, it became

apparent that public participation was needed to mea-

sure existing public opinion concerning transportation.

At the request of the City Council, the Transportation

Planning staffdeveloped a proposal to study existing

services and assess the needs and demands within the

community. The study was designed to evaluate ser-

vices against community-based goals and objectives

and to offer a set of recommendations or improve-

ments if warranted.

Two committees were formed to design and con-

duct the study. The Technical Steering Committee,

composed of city staff and service providers, with

additional representatives from the United Way and

the City ofHigh Point, served as advisors fortechnical

evaluation and analysis. The Advisory Committee,

composed of politicians, administrators, and private

citizens, sensitized the team to public attitudes and

needs.

The final study consisted of nine separate tasks:

1

.

Establish community-based goals and objectives for

public transportation in Greensboro,

2. Identify service provider roles and the public they

serve,

3. Assess service performance of current providers,

4. Assess the funding environment,

5. Assess the legal environment,

6. Identify alternative service options,

7. Identify alternative organizational structures,

8. Evaluate alternative organizational and service op-

tions, and

9. Develop a final report and presentation for the City

Council and citizens ofGreensboro.

The following case studies provide a representation

of the Greensboro Department of Transportation's

efforts and commitmenttowards public involvement in

transportation planning.

Case #1 : Public Involvement Process for

Review and Approval ofthe Greensboro
Urban Area Long-Range Transportation Plan

Under the requirements of the Intermodal Surface

Transportation Efficiency Act of 1991 (ISTEA), it is

the responsibility ofeach Metropolitan Planning Orga-

nization (MPO), through its Technical Coordinating

Committee (TCC) and Transportation Advisory Com-
mittee (TAC), to ensure that the public is adequately

informed and involved in the metropolitan transporta-

tion planning process. In the case of a significant

revision or update to the Long Range Transportation

Plan (LRTP), the TCC shall recommend a specific

Public Involvement Plan (PIP) appropriate for the

particular action being considered. Developing, ap-

proving, and implementing the PIP will be among the

earliest tasks completed in a LRTP revision or update.
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The PIP should include provisions enabling theTAC to

monitor the progress of the process.

Each PIP shall describe and schedule suitable ef-

forts designed to inform, educate, build consensus, and

facilitate a collaborative decision-making process. The

PIP will be designed to provide timely information to

potentially affected parties (such as public officials,

citizens, and other agencies) early in the process and

at important decision points along the way. Potentially

critical steps in developing the LRTP include:

• Defining community goals and objectives,

• Proposing strategies and policies,

• Reviewing assumptions and projections,

• Identifyingdeficiencies,

• Establishingevaluation criteria,

• Generating solutions,

• Evaluating alternatives,

• Recommending and prioritizing projects, and

• Approvingthe final plan.

Special efforts will be made to contact and consider

the needs ofgroups traditionally underserved by trans-

portation systems and underrepresented in the plan-

ning process, including but not limited to the elderly, the

disabled, low-income households, and minority resi-

dents. A variety oftechniques will be used to achieve

the goals of the public involvement process as effec-

tively as possible. Potential techniques may include:

• Charettes,

• Transportation fairs,

• Interviews,

• Focus groups,

• Polls and surv'eys,

• Newspaper inserts/articles,

• Commercial radio. television, andpublictelevision,

• Newsletters/mailing lists,

• Hotlines,

• Workshops,

• Community/neighborhood meetings,

• Task forces,

• Steering/advisorycommittees,

• Written comments, and

• Public hearings.

Initial Transportation Advisory Committee (TAC)
approval of the PIP shall be required, and the TAC
may at any time require such revisions to the PIP as are

needed to maintain a full and open process. Adequate

publ ic notice shall be given concerning any revision to

the PIP. The approved PIP will be documented and

made available to the public, and will be included

directly or by reference in the final LRTP document,

along with a summary of significant comments and

responses.

The type and degree ofpublic involvement required

to provide effective community input and review for

the Long Range Transportation Plan (LRTP) varies

accordingtotheactionbeingtaken.Thespecificpublic

involvement process described below should be con-

sidered the minimum acceptable level ofpublic in-

volvement.

The essential elements of the public involvement

process for the Greensboro Urban Area's Long Range
Transportation Plan are:

1. The Greensboro MPO's Technical Coordinating

Committee (TCC) and Transportation Advisory

Committee (TAC) shall review and comment on the

draft LRTP document prior to granting tentative

approval. The tentative approval shall besubjectto

public comments forwarded to the TCC and the

TAC during the public review period.

2. Copies of the draft LRTP will be made available to

the public in the City Clerk's office, the County

Commissioners' office, and the GDOT office. The

public review period shall be thirty days. A notice

will be placed in the major local newspapers for

seven consecutive days at the beginning of the 30

day comment period preceding review and action by

the TCC and TAC. The notice will include a due

date for comments, locations of draft LRTP's, and

a contact person with an address and telephone

number. All comments should be in writing. A public

meeting at the end of the 30 day period is at the

option ofthe TAC. The notice for a public meeting
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should be placed for three consecutive days at least

one week prior to the meeting, and will include a

date, location, and contact person.

3. At least one Greensboro MPO staff person shall be

designated to answer questions from persons or

groups concerning the LRTP.

4. Relevant information will be provided in a timely

manner to any citizens, public agencies, private

providersoftransportation services, orotherparties

or segments of the community identified as being

significantly affected by the proposed actions.

5. Public comments shall be assembled and presented

to the Greensboro Urban Area TCC and TAG.
Response to the public comments shall be prepared

at the discretion of the TAG.

When a significant number of written or oral com-

ments are received on the draft LRTP, the Greensboro

MPO shall prepare a report summarizing the public

comments and their analysis and disposition. This

report shall be submitted along with the fmal LRTP
document to the Federal Highway Administration, the

Federal Transit Administration, and theNorth Carolina

Department of Transportation (NCDOT), and made

available to other parties upon request.

After reviewing public comments, the TCC and

TAC shall meet to consider approval ofthe fmal LRTP
document. If the final LRTP or action differs from

what was made available for public comment to a

degree that raises new and unforeseen material issues,

additional opportunity for public comment will be pro-

vided.

The Greensboro MPO's public involvement pro-

cess will be coordinated with NCDOT's statewide and

project-specific public involvement plans whenever

possible to enhance public consideration and reduce

costs, redundancies, and confusion. This Public In-

volvement Process will be evaluated periodically to

determine its effectiveness, and revised as necessary

to provide full and open access. Any revision to the PIP

will require a 45 day public review and comment
period.

Case#2: Citizen Participation in the

Greensboro Transit Authority'

Beginning in 1934, the transit division of Duke
Power Company provided bus service for the City of

Greensboro under a 99-year franchise agreement. In

the early 1 980s, a number oftransit studies determined

that transit service levels and quality needed vast

improvement. To encourage public participation, nu-

merous public hearings were held regarding this issue.

In 1988, Greensboro citizens confirmed their strong

support for improved public transit by voting to pass a

referendum allocating monies to support the creation

ofthe Greensboro Transit Authority (GTA).

Since its inception, the GTA has dedicated itselfto

actively encouraging public participation on a continu-

ing basis through the use ofinterviews, surveys, public

hearings, site visitations, and informational meetings.

Many changes and improvements in the GTA system

are the direct result ofcitizen input—considered to be

an invaluable source of guidance for the system.

On July 1, 1991, the GTA, underthe direction ofthe

Greensboro Cit>' Council, assumed full responsibility

for the operation and future direction ofGreensboro's

public transit system. In order to meet its commitment

to enhance the quality ofservice and expand the transit

service area to meet the needs of a growing Greens-

boro, GTA reached out to the community to help

identify their requirements. GTA did this in a number
ofw a\ s. First ,it conducted extensive ridership surveys

on the buses regarding the quality of service and

desired changes. Second, it interviewed local busi-

nesses to determine employer and employee needs.

Third, GTA held a series of focus groups with riders

and nonriders to identify unmet transit needs, potential

destination sites, and public perceptions of service.

Lastly, GTA hosted public hearings to determine pos-

sible route, time and destination changes.

Meanwhile, market research allowed the GTA to

review and revise routes and schedules to reflect shifts

in population density, changes in demand, and new
development. All ofthe information gathered led to

GTA" s adoption offour major service improvements,

which include: expanded service hours, service to new
areas, improved headways and increased route effi-

ciency. The system was further designed to provide

on-time service to a wide range of requested destina-

tions, including entertainment sites, cultural centers,

and schools. GTA also responded to community re-

quests for increased frequency of service, later run-

ning hours on certain routes, and service to a local

community college.

On October 7, 1 99 1 , GTA rolled out 22 new state-

of-the-art buses, officially launching its expanded pub-

lic transit system. Each bus is accessible, with a

wheelchair lift and "kneeling" feature for persons with

special mobility needs. All buses are also in compliance

with current EPA particulate emissions standards.

Passengers are able to ride in comfort during the

summer months w ith the addition of air conditioning,
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which was not available on the Duke Power buses.

The Greensboro Transit Authority's marketing fo-

cus also emphasizes citizen input and participation.

From the initial GTA kick-off event, the public has

been an essential and invaluable partner in forming and

developing marketing strategies. Indeed, the primary

mission ofmarketing efforts is to communicate ideas

to others. GTA has taken this concept one step further

and has listened to the public's ideas in order to better

serve them.

Initial marketing efforts involved a concerted cam-

paign to inform Greensboro citizens of the new and

improved transit service. This consisted of creating

strong positive awareness of the new system and its

benefits; educating the community about useful new

features of the service; and overcoming negative

perceptions regarding the Duke Power service which

had resulted in low ridership. A wide range of media

was utilized to reach extensive portions ofGreensboro

citizens with a high-visibility, community-oriented mes-

sage emphasizing the benefits of public transit. Pre-

sentations to civic groups, displays at cultural events,

participation in parades and fairs, and talks to school

groups reinforced GTA's message to the community.

GTA is proud ofthe level ofcommunity involvement

utilized in marketing its system. Greensboro'scitizens

continuing contributions will allow the Greensboro

Transit Authority to accelerate into the 2 1 st Century

offering excellence in service to the entire Greensboro

community.

Case #3: The Greensboro Transportation

Exposition

(1 OnOctoberlO, 1994, the first Transportation Expo-

sition was held at the Greensboro Coliseum Special

Events Center. The event was hosted by the Greens-

boro Urban Area Transportation Advisory Committee

and the local policy body ofthe Metropolitan Planning

Organization.

The Greensboro Department ofTransportation was

designated to serve as the lead planning agency for

coordinating this event. Local staff members were

asked to develop a sketch ofthe way a transportation

fair or expo would be organized. A transportation fair

or expo is an event used to interest citizens in transpor-

tation planning and to provide them with the opportu-

nity to learn about and comment on transportation

projects.

Normally held for one day, the event should be

heavily promoted with local media coverage (televi-

sion, radio, and newspaper). The expo should also

utilize visual exhibits, videos, maps, and models of

projects and processes. At a minimum, the expo should

include the following;

• Visual interest and excitement,

• Variety in exhibits: maps, photos, models, slide

shows, videos, full-sized vehicles, and gift items,

• Accessibility in a central location for the target

audience,

• Extensive publicity to attract participants,

• Attraction for a variety of people of all ages, and

• Opportunities for comments by participants.

The 1 994 expo was divided into two main compo-

nents: (I) visitation of events and exhibits, and (2)

active participation through panel discussion and inter-

action with local officials. This two-stage process was

programmed to allow the exhibits to be visited for the

duration ofthe event, and the interactive sessions to

take place during the evening hours to allow working

individuals an opportunity to take part. The total pro-

cess involved video cameras, Q&A stations, and

ongoing recording by local transportation groups ofthe

public's comments, suggestions, and concerns. The

information collected will serve as a review and cri-

tique ofthe event as well as a guide for planning future

activities of this nature.

Public participation at expo events can be predi-

cated on several factors: weather, day/date, location,

and awareness. Contact was made with several spe-

cial interest groups throughout the city to raise their

awareness as well as seek input regarding items,

exhibits, and discussions. At best, a small representa-

tion of citizen groups was expected and did attend.

Other groups invited to participate included: Volvo-

GM, Epees Trucking, Sierra Club, and the local Insti-

tute of Transportation Engineers chapter from North

Carolina A&T State University. Citizen groups that

attended the expo closely examined the information

gathered and are expected to bring follow-up com-

ments to an open interaction session scheduled later.

Description of the Expo

Starting at noon on the day ofthe expo, the public

was invited to see, feel, and learn about the many
transportation matters operated by the C ity ofGreens-

boro. Many pieces of heavy equipment used in the

daily operation ofthe department were on display,

including asphalt equipment, snow plows, leaftrucks.
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and sign-marking trucl<s. Tiie Greensboro Transit

Authority offered sciieduie information, bus passes,

and opportunities to review their handicapped acces-

sible transit bus. The North Carolina Department of

Transportation presented safety exhibits, public trans-

portation and rail information, congestion technology,

and motorvehicle registration information.

Beginning at 6;30 p.m., three interactive panel dis-

cussions were presented over a three-hour period. The

first session focused on the status of all state and local

transportation projects in the Greensboro area. The

panel included a spokesperson from NCDOT, a local

traffic engineer, a city engineer, a project planner, and

the transit administrator. The second session was a

review ofthe current I STEA efforts, including expla-

nations ofmetropolitan planning, project selections and

funding, and necessar\ publ ic involvement. The makeup

ofthis session included a statewide planning engineer.

a local traffic engineer, and city budget and evaluation

administrators. The th ird and final session dealt with an

overview of the various transportation-related plan-

ning efforts underway at the local, regional, and state

levels, with emphasis on coordination and citizen par-

ticipation. Key players in this session included the

Mayor Pro-Tem, city and county engineers. Council of

Government officials, and statew ide planning engi-

neers. All sessions were moderated by representa-

tives from city and county government. As noted

earlier, these sessions were open, w ith opportunities

for the public to raise quest ions concerning specifics of

various projects.

Special emphasis in these sessions was given to the

presentation materials. All presenters agreed on using

computer-generated presentation software, and hand-

outs ofthe computer-generated visuals pro\ ided par-

ticipants with easy reference for questions and com-

ments. While budgetary expenditures were minimal,

the staff time and resources involved were extensive.

The largest costs were associated with facility and

equipment rental. Dedicated staffsupport was consid-

ered essential in the final stages of this process as well

as during the actual event. Organizational meetings

were essential for fine-tuning the solicitation ofexhibi-

tors and publicity.

Analysis and Recoinuiendations

This type ofevent cannot replace the public process

that records statements in a formal manner for the

general public. It does, however, provide a comple-

ment by providing an informational basis about the

many varied operations and procedures oftransporta-

tion. This event serves as a high-impact informational

tool for discussion by the public. As recognized by

various transportation administrators, the major reason

that the public has not had a large impact in the

planning process is simply because they are not aware

of the total picture. An event of this nature stimulates

awareness and understanding.

A major consideration for our next expo is the need

to plan earlier for this type of event. Outside agency

participation is highly contingent on requesting an

activity of this nature on their yearly schedule. The
dividends of this small task should provide flexibility

during the selection of acti\ ities for public participa-

tion. Early organizational meetings with representa-

tives from all phases of the event are essential.

Director's Comments

Richard Atkins, Director ofthe Greensboro Depart-

ment ofTransportation, viewed these public participa-

tion projects as the trend of the future. The highly

technocratic engineer is now being replaced by a

customer relations planner/engineer that can deal with

the general public using lawman's terms. The word

"advocate" is no longeraternuised exclusively by land

use planners, but rather is being used universally in the

development oftransportation systems.

Transportation istypicallyoneofthelargerplanning

functions that does not normally allocate funds or

resources to educate the public on the process. Many
citizens do not understand the complex requirements

of transportation planning and usually do not get in-

volved in the selection oftransportation projects. Most

citizens are involved in transportation planning only

when proposals have turned into a project, and many
ofthem do not realize the magnitude oftransportation

servicesthatthecommunity receives, including: street

maintenance, street cleaning, snow removal, leafcol-

lection, drainage, dead animal pickup, signs and mark-

ings, signal maintenance and construction, and public

transportation. The Greensboro Department ofTrans-

portation staffdesires to continue to develop a process

that encourages the public to be more involved in the

transportation process. Ultimately, citizen participa-

tion will improve theprovisionofquality transportation.

CP

Notes
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Planning City Entryways:

Highway Corridors in Raleigh

Marion F. Clark

This article describes the planning and design pro-

cess used by the City of Raleigh to create and

implement a plan to enhance the visual and natural

resources of one of the city's entryways. The plan

blends land use, transportation, and visual resource

recommendations in order to clear up strip develop-

ment, expand the industrial land use base, and improve

transportation along the corridor.

During the past twenty years, the City of Raleigh

has experienced a continuous stream ofdemographic

and economic growth. This growth is partially attribut-

able to the close proximity of the Research Triangle

Park, which provides an abundant source of industrial

and governmental research employment opportuni-

ties. These service sector employment opportunities

attract residents who are interested in the amenities

offered by municipalities in the region. The City of

Raleigh, with plentiful natural and cultural resources,

has absorbed much of the growth brought by the

Research Triangle Park. As a result, a sleepy southern

city centered predominantly on state government has

been transformed into a thriving municipality faced

with new environmental, economic, and infrastructure

concerns. The city leaders and citizenry have been

dedicated to accommodating growth while retaining

the charm ofthe southern cultural and natural heritage.

In 1989, the Raleigh City Council responded to a

groundswell of public dismay at the visual and func-

Marion F. Clark, ASLA, received her Bachelor of Land-

scape Architecture degreefrom Louisiana State University

in 1981. She has worked as a registered Landscape Archi-

tect in private practice andfor the past seven years in the

City of Raleigh Planning Department. She is currently

working on a Master of Regional Planning degree at the

University ofNorth Carolina at Chapel Hill.

tional condition of the highway corridors around the

city. They directed the planning staff to undertake a

study ofthe major corridors ofthe city. The goal ofthe

study was to determine the best possible way to

integrate efficient transportation, effective land use,

and valuable visual and natural resources into corridors

capable of projecting a positive image of the city as a

pleasant place to live and work.

The five highway corridors selected for study were

U.S. 70 W, U.S. 401 N, U.S. 401 S, U.S. 1 N, and U.S.

64 E. The first corridor addressed in full was U. S. 64

E, which served as a prototype for the other corridor

studies. The U.S. 64 E study produced an inventory of

existingconditions, a recommended plan fortranspor-

tation, land use, and visual resources, recommenda-

tions for implementation ofthe plans, and new legisla-

tion. This was the first plan conducted in the city that

included a visual resource element.

The charge from the City Council for U.S. 64 E was

to clean up strip development, promote higher density

housing, and broaden the industrial land base while

increasingcapacityandprovidingcontrolled access in

the transportation system. The four mile long project is

located just outside the central core of Raleigh and is

bounded on the east and west by two Interstate

freeways which circumscribe the city. The visual

resource reconnaissance and recommendations are

limited to 3000 feet on both sides ofthe highway.

The Design Process

Visual Resource Inventory

The design process began with an inventory and

analysisofexistingconditions. The inventory included

a topographic, slope, and wetland analysis to determine
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thevisualqualitiesandrestrictionsoftheexistingland

forms. The western end ofthe corridor at the intersec-

tion of1-440 begins in wetlands and is low in elevation.

The rolling Piedmont hills give rise to a ridge, dominant

at the halfway point of the corridor and subsiding

gradually into the Neuse River near the eastern edge

ofthe project. Wetlands abound adjacent to the Neuse

River, on the southeast section of the corridor study

area.

A vegetation inventory and analysis was developed

to determine vegetative patterns and the relative eco-

nomic value of existing vegetation. Stands of trees

were classified and valued by chronological occur-

rence in successional order. For instance, the 25 to 50

year old pine growths are considered less valuable than

a stand of mature bottomland hardwoods which may
be over one hundred years old. Specimen trees of

unusual size or species were also indicated. Clusters of

mature hardwoods emerged as a pattern along the

length ofthe corridor on both sides. These small groups

of trees, typically oaks or pecans, were planted by

farmers in the previous century to protect farmsteads

from the heat of the summer and the northerly winds

of winter.

Another inventory item was the figure ground rela-

tionship, or the solids and voids ofthe space surround-

ing the highway. This revealed the location, density,

and pattern ofdevelopment, open space and vistas, and

major tree stands. The western halfofthe corridor has

the distinct character of commercial strip develop-

ment. Small buildings surrounded by parking lots and

massive parking lots framing shoppingcenters speckle

the landscape. A required building setback of 50 feet

drives this development form by causing developers to

push buildings away from the road and place parking

lots visible to patrons in front ofthe development. The

spatial edge ofthe highway created by the original tree

line has been moved back 300 ^eet and replaced with

the shredded spaces of strip development. The east-

ern half of the corridor is largely undeveloped and

heavily wooded.

The last inventory item to be mapped was the

circulation system. Greenways, bikeways, highway
median cuts, and driveway aprons were recorded. The
number and frequency ofdriveways was much greater

on the south side ofthe corridor. This corresponded to

the smaller buildings and greater fragmentation of

spaces seen in the figure ground analysis. Conve-

nience stores, gas stations, and auto repair shops were

the dominant land uses on the south side, located forthe

convenience ofhomeward bound shoppers. The north

side of the corridor was developed with larger retail

and commercial uses such as shopping plazas.

Visual Resource Plan Design Recommendations

The findings from the visual resource inventory

were synthesized with the recommendations for the

land use and transportation plans to design the visual

resource component ofthe corridor plan. The land use

component made recommendations to retain industrial

zon ing and create high density residential development

abutting the highway next to the Neuse River. The

transportation plan, in an effort to separate high speed

through traffic from localized traffic, proposed a sys-

tem ofparallel collectors. These collectors are smaller

service roads, placed not between the highway and

development, but behind the first layer ofdevelopment.

Recommendations were made to install traffic signals

in major intersections and to restrict driveways and

entrances along the corridor. The specific visual

resource plan recommendations are listed below.
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viewsheds

Viewsheds to be protected in the corridor

1. Median plant-

ings: To provide a

unified street-

scape and accent

the status of the

corridor as a ma-

jor entryway into

Raleigh, the me-

dian should be

planted with a con-

tinuous planting

design.

2. Focal points:

Two small slivers

of undevelopable
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land were identified witiiin tiie existing right-of-way

on tiie north side ofthe corridor as possible sites for

public art, special architectural treatment, or plant-

ing.

3

.

High points and good views: High points ofdevelop-

able land were identified as good potential sites for

intense development. These sites have strong vis-

ibility from the corridor and should showcase high

quality residential orcommercial development. Good

views and vistas to be preserved were also identi-

fied along the corridor.

4. Tree preservation: The clusters of mature hard-

woods identified should be preserved as homage to

the homesteads they once protected. Although

Raleigh does not yet have the state enabi ing legisla-

tion to require tree preservation, incentives should

be created to encourage preservation of the valu-

able trees.

5. Neuse River Development: Obscured views to the

Neuse River should be opened up to display the

natural beauty of the area. Wetlands on the south

side of the corridor adjacent to the river should be

preserved. A river walk should be designed on the

north side of the highway for the enjoyment and

recreation of residents and visitors.

6. Special Street Yards: Two new special types of

street yards were designed for the streetscape plan.

Street yards are

were exempted from the application of street yards

in order to open the space for a more dynamic spatial

experience and to provide greater visibility for the

most economically viable properties.

The first of the two new types of street yards is the

buffer street yard which was placed on residential ly

and industrially zoned property. This street yard was
designed to create a parkway feeling on the corridor

side and an effective buffer for the residential and

industrial uses by screening out the deleterious effects

of high volume traffic with plants. Parking should be

located between the roadway and structure, but should

be screened from the road. This street yard uses a

varied plant material palette including shade, under-

story, and evergreen trees and shrubs to create a dense

buffer.

The connective street yard is designed to be placed

with retail and commercial development. This street

yard should act to connect the spaces between the

buildings along the corridor with plant materials and

provide a better definition of the corridor edge. The

cumulative impact of this street yard should guide

traffic to safer turning movements at the intersections

and focus attention for the traveler more clearly on

individual developments. Building setbacks are re-

laxed with this street yard to encourage developers to

move the buildings closer to the street edge, face the

parallel collectors and to enable developers to use the

property more efficiently. Parking should be located

between the building and the parallel collector.

areas on private

property which

contain plantings

oftrees and shrubs

and restrict struc-

tures or parking

through zoning re-

strictions. The
new street yards

were designed to

support and

complement the

land use and trans-

portation recom-

mendations ofthe

corridor plan and

to provide a strong

visual and spatial

edge to the corri-

dor. Intersections

with traffic signals

<^

/

i^

'mmmwi>9^^^mm'w^mim^..

iMMnEanSSSaH

a^gLa
«levaiif>ii

1
m

buffer streetyard

'^/mm

Sample elevation and section oj a buffer streetyard.



28

CAROLINA PLANNING

Implementation Strategies

Throughout the design process, public forums were

held on a regular basis with residents, business owners,

and property owners to garner ideas and support for

the project. As a result, the approval process was

expeditious with few confl icts. At tlie time ofapproval,

the City Council directed the planning staff to make
recommendations for methods of implementation. The

staff then organized a seven member task force to

investigate possible methods and to refme the pro-

posed street yard concepts. The task force ofAppear-

ance Commission members, local landscape archi-

tects, business community members, neighborhood

and developers" representatives, and staff from the

city attorney's office recommended the following plan

to the City Council for implementation.

Step I: Adoption of the corridor study as a

small area plan within the Comprehensive Plan.

The C ity Counci I has authority to accept or deny site

plans for lack ofconformity with the Comprehensive

Plan. If the corridor study were incorporated into the

Comprehensive Plan, the City Council could deny

approval to a site plan that did not provide the recom-

mended street yards. This step would not be sufficient

to ensure implementation of the corridor plan, how-

ever. Some ofthe property along the corridor is zoned

Industrial- 1 , which does not require City Council ap-

proval except for retail and hotel land uses. Instead,

this zoning district is approved administratively and

requires only staff approval if the site plan is in

compliance with the zoning code. For these plans,

implementation ofthe corridor standards would not be

assured.

Step 2: Incorporate corridor development

standards into a new zoning district.

Inordertoclosethis loopholeand insure full imple-

mentation ofthe corridor plan, a new zoning district is

recommended. This should be an overlay district which

would retain the integrity and land use allowances of

the underlying zoning districts while establishing the

requirements for the corridor plan. This could also

provide a vehicle to include the new building setback

distances. The overlay district should be incorporated

into the zoning code to assure that the site plans which

fall under administrative approval comply with the

streetscape plan.

The task force also made several ancillary recom-

mendations. It was noted that it is important to allow

flexibility to any standards applicable to a variety of

sites. In order to allow properties with unusual circum-

stances to meet the spirit of the code and still be in

compliance, an alternate metnod ofcompliance provi-

sion should be allowed. Secondly, the tree preservation

incentives embodied in the current zoningcode should

be referenced and used in the new zoning district.

Project Update

The Raleigh City Council adopted the U.S. 64 E
Corridor Plan into the Comprehensive Plan in April

1 99 1 . Following that action, the seven member task

force continued to meet for one year to develop the

specific width and planting requirements of the two

new street yards. The task force recommended the

new street yards to the City Council as two separate

Special Highway Overlay Districts (SHOD). The City

of Raleigh had formerly applied two SHOD street

yards in an effort to preserve the green belt surround-

ing the interstate expressways. The two new street

yards became SHOD 3 (buffer street yard) and

SHOD 4 (connective street yard) and were incorpo-

rated into the zoningcode in 1992.

The property recommended by the Visual Resource

Component of the U. S. 64 E Corridor Plan was

successfully rezoned as SH0D3 and SH0D4 in 1994.

During the planning process, several site plans were

submitted for approvals on the rapidly growing corri-

dor. Although the new standards were not codified, the

site plans were approved and development was imple-

mented with the streetscape plan proposals. A master

plan is now in the planning process for a large undevel-

oped portion of the corridor. This master plan is

consistent with the objectives ofthe U.S. 64 E Corridor

Plan. It includes preservation of the extensive wet-

lands next to the Neuse River, development of a high

density residential tract, and retention ofa major tract

of industrial land.

The U.S. 401 N Corridor Plan has also been com-

pleted and was rezoned at the same time as the U.S.

64 E Plan. These plans prompted the Appearance

Commission to begin work on finding ways to codify

the remaining existing enabling legislation for tree

conservation through special Resource Management

Districts. Followingthat, the Appearance Commission

plans to seek new enabling legislation that would

provide a means to require tree preservation.

The U.S. 64 E Corridor Plan seeks to blend the past,

present, and future together in a way that is mutually

beneficial to development interests and the environ-

ment. It emphasizes preservation ofthe unique visual

and natural aspects of the corridor and challenges
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Development along US. 64E which was implemented using the streetscape plan proposals.

future generations to uphold this ideal during times of

growth and development, cp



The Winston-Salem Transit Authority:

Planning for Mobility Management

Anna M. Nalevanko

With the passage of the Intermodal Surface

Transportation Act (ISTEA) of 1991, the na-

tional transportation focus has shifted to a more inte-

grated approach ofdevelopingtransportationsv stems.

Transit services, infrastructure, and community de-

signs that support transit, such as parking policies,

bicycle paths, and transit-oriented de\ elopment. are all

considered part ofa balanced, efficient transportation

system.

With greater emphasis on transit and non-automo-

bile modes of transportation, transportation profes-

sionals are challenged to explore more cost-effective,

efficient approaches to deliver transit service, and to

pursue better integration ofthe various public transpor-

tation modes (i.e., rail, intercity bus). Public transit can

be a viable alternative to the single occupancy vehicle

if the service is accessible and designed to meet the

needs of the community. In man\ cases, enhance-

ments can be achieved through the implementation of

advanced, transit-specific technologies.

This article outlines how a multi-disciplinary team

has come together to enhance service delivery in one

North Carolinacommunity. The Winston-Salem Tran-

sit Authority (WSTA) is investigating service delivery

improvements tlirough the implementation ofadvanced

communication and information technologies. What is

learned from the application of transit-specific tech-

nologies atWSTA will benefit transit operations in the

state and nationally.

Anna Nalevanko has a Master's degree in Public Admin-

istration from George Washington University, Washing-

ton, D. C. She helped to initiate the Public Transportation

Program at the Institutefor Transportation Research and
Education (ITRE) and oversees research, technical assis-

tance, and training efforts related to public transportation.

Project Background

The Winston-Salem Transit Authority (WSTA),
like other medium to large transit operations in the

country, is aggressively assessing its market and ex-

amining appropriate technologies to improve service

delivery. The way of doing business at WSTA is

changing dramatically. WSTA is in the midst of a

technology infusion that will in the long-term enhance

public transportation services, streamline day-to-day

administrative and planning activities, prepare WSTA
for future service expansions, link transit modes, and

connect transit more closely with traffic management
systems. These technological changes are coming
about due to WSTA's participation in a Federal Transit

Administration (FTA) Advanced Public Transporta-

tion Systems operational test project. WSTA, as a

result, will be able to provide a more efficient, reliable,

customer-oriented public transportation service.

What is Advanced Public Transportation
Systems and Mobility Management ?

Before going into the details of the planning and

implementation of advanced technologies at WSTA,
several concepts must be defined. First, Advanced
Public Transportation Systems (APTS) is a Federal

Transit Administration initiative to promote the ad-

vancement of technologies in transit systems. This

FTA program was created as part of the U.S. Depart-

ment ofTransportation's intelligent Vehicle Highway
Systems (IVHS) initiative. IVHS is a range ofcommu-
nications and control technologies developed to en-

hance road travel through better mobility, energy

efficiency, and environmental protection and safety.

Central to the APTS program is the mobility man-
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agement approach to service delivery. Mobility man-

agement is a means of achieving positive integration

and coordination of public transportation services of-

fered by multiple providers and a variety of travel

modes. This integration is primarily accomplished

through electronic technologies.

Similar in function to a travel agency or fmanciai

clearinghouse, the mobility manager provides users

with a menu of transit services by telephone and

through electronic technologies such as information

kiosks and cable television. Through a single point of

contact, e.g. calling one telephone number, a potential

passenger can schedule a trip, ask about the status of

the trip, make arrangements to transfer from one mode
of travel to the another, and/or receive a schedule of

transportation services available in the city or region.

Available services could include both private and not-

for-profit providers, such as taxicabs, vans, and pas-

sengertrains. The mobility management facility serves

as an intermodal transportation resource center for the

geographic area served.

This centralized mobility management system is

supported with a variety oftechnologies, including:

• Computer-Aided Scheduling and Dispatching Soft-

ware; This software automates some management

functions in the demand-response service, such as

reporting and billing, and provides scheduling assis-

tance to reservation clerks to allow for real-time

scheduling of shared-ride trips. This technology

serves as one ofthe bases of a mobi lity management

system.

• Mobile Data Terminals (MDTs); The mobi lity man-

agement system must be able to accomplish effi-

cient communications between the operations cen-

ter and the vehicle. MDTs provide the opportunity

for rapid, high volume communications. Mobile data

communications allow two-way interactive mes-

sage exchange, both between vehicles and between

a vehicle and the transit operations center. Data,

e.g. short messages, are displayed on a digital

screen that is installed on each transit vehicle. The

use of MDTs replaces the conventional manual

recording of trip information and reduces the need

for radio communications and voice "chatter."

• Automatic Vehicle Location Devices (AVL); This

technology, particularly satellite global positioning

systems (GPS), is installed on transit vehicles to

track the whereabouts ofthe vehicle en-route. Both

customers and transit center dispatchers can be

updated on vehicle progress towards its designated

stop. This technology enables the transit operator to

be more responsive to the passenger and allows for

better timing of transfers. It also provides the pos-

sibility of implementing new service alternatives,

such as permitting a bus to leave a fixed-route to

pick up a passenger and then returning to the fixed-

route.

• Electronic Fare Card Media: These "smart cards"

are the size ofa cred it card and may al low for credits

and debits and the storage ofother information that

may be needed for recordkeeping purposes. For

example, billing information can be stored on the

card for trips that are subsidized by a human ser-

vices agency. This can serve the purpose of more

accurately attributing a trip cost to the appropriate

contracting agency. The information on the card is

read by a reader that is installed in each transit

vehicle and the data are downloaded for analysis

and reports.

The Project Concept

The idea to pursue an Advanced Public Transpor-

tation Systems (APTS) technology site in North Caro-

lina originated with the Institute for Transportation

Research and Education (ITRE) at North Carolina

State University in 1992. Researchers from North

Carolina State University's Civil Engineering Depart-

ment and stafffrom the North Carol ina Department of

Transportation, Public Transportation Division

(NCDOT/PTD) were involved early on in conceptu-

alizing this operational test activity. The initial goals

establ ished for this project were to develop and opera-

tionally test a mobility management system for (1)

human service transportation, such as shared-ride, on-

demand service for persons with specialized needs,

and (2) to plan for a Phase II project to integrate this

system with a mobility management system for fixed-

route bus transit (the traditional general bus service

that fol lows a specific pre-determined route and sched-

ule).

This team was aware of technological activities

being conducted in APTS operational test projects

already underway. They were also familiar with the

characteristics ofthe types ofoperations being funded

and were aware ofsome ofthe pitfalls experienced by

these operations in start-up and implementation. This

information helped the team define a unique opera-

tional test activity and to be better prepared for some
of the obstacles that could be encountered.
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To be competitive with other transit operations

pursuing APTS funding, the North Carolina site needed

to possess some characteristics that distinguished it

from the other test sites. The Winston-Salem Transit

Authority was chosen for several reasons. It is a

medium-sized operation, serving both a city and county.

The general fixed-route bus, paratransit service, and

ridesharing are coordinated under a single authority

.

WSTA already had some level of computerization in

place and the staffhad the in-house technical expertise

necessary to implement, monitor, and evaluate new

systems. Another favorable factor was the endorse-

ment ofthe city's transportation director and his vision

for future integration of some transit and traffic man-

agement technologies and a plan for centralizing these

traffic and transit operations in a new^ transportation

facility (anticipated to be complete in 1996).

Another reason North Carolina became a serious

contender for FTA APTS funds was because there

were no other such demonstration projects in the

southeastern United States. In addition, no other test

site had begun mobility management implementation

with a demand-response paratransit service. This

project also offered the potential for networking with

a social service agency to allow the agency access to

trip and billing information and for integrating with

general fixed-route bus service in a follow-up Phase

Winston-Salem Transit Authority' (WSTA):
Background Information

into Forsyth County and covering approximately 409

square miles. Trans-AID's riJership totaled about

170,000 passengers in 1993.

Preliminary Planning Activities

Once the operational test site had been identified,

the next step was to clarify the roles and expectations

ofthe project team and to develop a proposal for the

Federal Transit Administration. The NCDOT/PTD
financ iaily supported this planning and proposal devel-

opment phase through a grant awarded to ITRE.

The City ofWinston-Salem was the identified grant

applicant. ITRE's role was to assist with administra-

tion and technical assistance. North Carolina State

University (NCSU) researchers took the lead on

proposal development and technical assistance activi-

ties. NCDOT/PTD staff provided review and com-

ment throughout as project team members.

The project was designed in two phases. Phase I,

the focus ofthe FTA proposal, consists of two major

activities:

1

.

Implementation of technologies in Trans-AID, the

human service transportation service, and

2. Establishment of a test-bed site for research and

demonstration ofother technologies.

The activities were clearly defined in the Phase I

proposal. The primary activities in Phase I involved:

According to the 1 990 census, the Winston-Salem

metropolitan area has a population of about 320,000.

Winston-Salem is located in Forsyth County, in the

northwestern part ofthe state. The public transporta-

tion services in Winston-Salem and Forsyth County

are coordinated under one transit authority, WSTA.
The authority is part ofthe City of Winston-Salem's

Department of Transportation but the city contracts

with a private management compan\' to run the da\-to-

day operations ofthe transportation system.

WSTA is a multi-service operation with fixed-route

buses, human ser\ice transportation ( demand-response/

shared-ride service), commuter ridesharing, and van

pooling. WSTA operates 58 fixed-route buses. Fixed-

route service covers an area of approximately 98

square miles, and in 1 993 this service carried a total of

about 3.5 million passengers. Trans-AID, the desig-

nated coordinated county human service transporta-

tion provider serving the elderly, low-income, and

mentally- and physically-challenged, operates 1 7 ve-

hicles. Trans-AID services a larger area, extending

1

.

Securing the services of a systems integrator with

the technical expertise to take the lead on selecting

and installing the appropriate technologies and to

oversee the integration ofthe various technologies,

2. Procuring an automated scheduling software sys-

tem and compatible hardware for WSTA and the

remote sites, i.e. the NCSU test-bed site and the

Department of Social Services,

3. Implementing the automated system in the human

service operation, Trans-AID,

4. Installing MDTs, AVE, and electronic fare card

readers in three Trans-AID vehicles,

5. Testing the mathematical algorithms with WSTA
data at the NCSU research test-bed site, and

6. Developing the private sector interest and partner-

ships in testing new transit technologies in a transit
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operations setting.

Tiie current project team would continue to be

involved ifa project were to develop out of this effort.

Another North Carolina State University (NCSU)
researciier and several graduate students were added

to the project proposal. The proposed budget reflected

NCDOT/PTD's required federal match and additional

support for hardware and other equipment. Phase II

was also described in the proposal with the focus of

expanding the application and integration oftechnolo-

gies to the fixed-route bus service.

Phase I - Technology Testing in the Trans-

AID Service

Upon award from FTA in May of 1 993, the project

team began to further develop the project objectives

and work tasks. A technical proposal and budget were

developed for the request for proposals (RFP) to

procure the services of the systems integrator. A
request for qualifications (RFQ) was issued first to

solicit information about firms, their capabilities, and

level of interest in this project. The RFP was issued in

November 1993. The systems integrator (contractor)

was selected and the contractor's automated schedul-

ing software was the first technology to be imple-

mented at Trans-AID.

The on-site WSTA staff members were the key

contacts with the new private-sector project team

member. In an initial project team meeting, the instal-

lation timetable was refined. The project team antici-

pated frequent meetings ofthe team and sub-groups of

the team over the course ofeighteen months to discuss

installationproblemsand implementation strategies.

The contractor worked closely with WSTA staff

and NCSU researchers to transfer the data from

WSTA's computerized system to the new system.

Once the data were transferred and reviewed, the

collection of "before" data and staff training began.

The WSTA team members developed their team

internally. Staffing was evaluated and new temporary

staff was added to facilitate the transition from the

moretime-consumingtaskofschedulingtripsto learn-

ing the automated scheduling system. The dispatching

office was redesigned to accommodate the new com-

puter system.

The automated system became operational in Au-

gust of 1994. The project team worked with the

contractor to evaluate and work out any problems with

the data and trip scheduling. As the installation was

occurring on-site, back in the laboratory the NCSU
researcher and a graduate student were testing the

mathematical algorithms, using software that they

developed and WSTA systems data to evaluate the

efficiencies ofthe routing and scheduling algorithms.

Lessons Learned

There are a variety oflessons to be learned from this

planning and implementation effort for mobility man-
agement.

1

.

The implementation of an automated scheduling

system will initially increase the administrative

and dispatcher workload. There is a learning

curve ofup to six months to develop the expertise to

operate the system. As a result, temporary staff

may need to be added to handle the reservations.

WSTA recognized that it takes time for reservation

clerks/schedulers to adjust to the on-line real-time

reservation system.

2. Learn from the mistakes of others. The project

team avoided some of the pitfalls and benefitted

from some of the successes of other technology

implementations by assessing the shortcomings and

strengths of other APTS test projects underway.

External factors, such as the political climate and

problems with regional cooperation, were factors

that delayed other APTS projects. For this project

team, it helped to review other technical proposals

for their approach.

3. Allow sufficient time in a project schedule for

delays. Delays can be expected in the procurement

process and as a result of software "glitches" or

unanticipated data communications problems. In

the WSTA project, the Phase I deadline needed to

be extended six months, from November 1994 to

May 1 995, to accomplish all project tasks.

4. Ensure ongoing communications among team

members. In this case, it was especially difficult to

maintain a connection due to the involvement oftwo

university research entities, a local transit property

located 1 1 miles from the otherteam members, the

state public transportation division, and a private

sector contractor with a home office in a distant

state. There was some shifting of leadership roles-

and task assignments, but the team has built a solid

base. It is committed to the project and has made an

effort to improve communications when break-

downs occur.
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5. Calculate the risk. There is risk associated with

being among the first to test a new technology.

Some ofthe "bugs" are still being worked out in the

software and in the interfaces that connect the

technologies as the contractor adapts them to the

operators" needs. The software selected by WSTA
has a solid track record in transit operations, but is

still a relatively new product undergoing frequent

upgrades.

6. Do not assume that technologies in and of

themselves will increase productivity. Staff need

to be trained to understand the specific technology

and to maximize its use. The introduction of tech-

nologies should also cause the transit operator to

examine other practices and policies in the organi-

zation and update these so that in combination with

the technologies, the greatest efficiencies will be

realized.

7. Ensure the commitment and support of all key

players. Initiating this test in an efficient, coordi-

nated transit system was an advantage. The staff

familiarity with automation, together with support

from WSTA and city administration, provided a

solid base on which to build.

8. Design an evaluation process. Evaluating "be-

fore" and "after" data is a useful way to understand

what levels of efficiencies are achieved as a result

ofthe new technologies. Data relating to the number

of passengers per hour, level of customer satisfac-

tion, and the average time required to schedule a trip

are examples ofthe data being collected. WSTA
can use this data to determine improvements that

could be made to increase productivity and to assist

with planning for Phase II. FTA is also interested in

the evaluation process. The Voipe National Trans-

portation Systems Center, through an evaluation

contractor, Cambridge Systematics, Inc., is con-

ducting an independent "national" evaluation. The

purpose ofthis evaluation is to determine the degree

to which the national APTS program and the local

objectives ofthe test are being met. This indepen-

dent evaluation is conducted to ensure that the

reported results are unbiased. In addition, it helps to

ensure that the data and analyses are standardized

and comparable to other sites. The evaluation plan

has been developed, and "before" data have already

been collected. After a year of successful installa-

tion ofthe automated software, "after" data will be

collected by the project team to compare with the

data gathered before installation.

What Lies Ahead?

The Mobile Data Terminals (MDTs), Automatic

Vehicle Location Devices (AVLs), and electronic

fare card readers were installed on three Trans-AID

vehicles in early February 1995. The vendors and

products to be installed have been identified and

interfaces developed to allow for the communication

of data.

The WSTA mobility management project team has

begun to clarify goals and objectives for Phase II work.

Potential government and private sector funding

sources for the Phase II efforts are currently being

evaluated and a proposal for Phase II will be developed

within the Phase I timeframe.

During Phase II, it is anticipated that MDT's,
electronic fare card readers, and AVL systems will be

installed throughout the Trans-AID fleet. The mobility

management system will be expanded from human
services transportation to general public services, in-

cluding fixed-route transit, ridesharing, and vanpooling.

A variety of research and test-bed opportunities will

exist in Phase II. They include, for example, the bench-

marking of scheduling algorithms, standards evalua-

tion, and testing of service options. Future plans for

dynamic traffic management in Winston-Salem will

allow real-time traffic information to be shared with

public transit vehicles. This significant opportunity to

integrate traffic and transit management is a key

ingredient fortrue community- wide, mobilitymanage-

ment.

Through the implementation ofadvanced informa-

tion and communication technologies, the Winston-

Salem Transit Authority strives to achieve an efficient,

responsive, integrated service to meet the mobility and

accessibility needs of city and county residents, cp



Raleigh^s Neighborhood Planning Program

and Conservation Zoning Districts

James W. Brantley

As we enter the next century, older neighborhoods

are increasingly under influences that can alter

their fundamental nature. Traffic and parking prob-

lems, infill pressures, changes in land use, turnover

from home-ownership to rental, can all contribute to

neighborhood evolution and even decline. Unfortu-

nately, neighborhoods seldom have the opportunity to

plan pro-actively for their futures; rather, contentious

and emotional responses to particular, well-defined

"threats'" are the norm . Long-term trends go unconsid-

ered and no policy direction is set. In addition, tools for

neighborhood stabilization tend to be very limited.

Although many communities have neighborhood

planning programs, there are only a handful of cities

across the country that have developed neighborhood

conservation overlay zoning districts. Raleigh's pro-

gram is unique in that the particulars of each conser-

vation district are determined through a rigorous, neigh-

borhood participation-oriented planning process. The

conservation district permits an unusual level ofneigh-

borhood self-determinism about itsownzoning.lt can

also provide a means for neighborhood stabilization

similarto local historic district zoning but less intrusive.

Raleigh historically has been reliant on state govern-

ment,North Carolina State University, and other insti-

tutions for a large share of its economy. Development

ofResearch Triangle Park in the 1 950s shifted the area

from blue-collar to white-collar jobs. The neighbor-

hoods produced by these socioeconomic conditions

tended to be quite stable. Several of the oldest neigh-

borhoods, which are within walking distance ofdown-

James W. Brantley, A.I.C.P., was the lead neighborhood

planner for the City of Raleigh from 1 989 to / 994, and

during that time helped establish the City 's neighborhood

planning program.

town, have survived urban renewal to become pictur-

esque historic areas. Many middle-class suburbs with

largewoodedlotsweredevelopedsurprisinglycloseto

downtown ("inside the Beltline") through the 1950s

and 1 960s. In their quiet way, these neighborhoods are

at the heart ofthe identity and desirability of Raleigh.

The City has grown at a steady, modest rate since

its founding in the 18th century. By the mid-1980s,

however, Raleigh was one of the fastest growing

American cities. Infill development became quite com-

mon all over the City, and some ofthe older neighbor-

hoods were subject to new development pressures.

Twotypicaltypesofinfill problems occurred duringthe

1980s and generated the discussion leading to the

establishment ofthe neighborhood planning program

and the neighborhood conservation overlay district.

These development patterns, small lot and large lot

neighborhoods, are illustrated here with the use oftwo

mythical neighborhoods.

Small Lot Neighborhoods: Funky Bottom

The mythical neighborhood Funky Bottom was

subdivided between 1900 and 1910 into lots that are

much smaller than the current quarter-acre suburban

standard. The development pattern is compact and

pedestrian-oriented, with buildings set close to the

street and some mixed-use, such as corner groceries.

When zoning was established in this area in the 1940s,

there was no small lot. detached residential zoning

district. Funky Bottom was zoned with what has since

come to be thought of as an apartment (typically

garden apartment) zoning category. The rationale for

such zoning was that the density was higher than in the

standard quarter-acre subdivision. Over time, infill

construction under the current apartment zoning has
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tended to change the character of the neighborhood.

Single-family houses have been replaced with apart-

ments, changing the neighborhood scale and context.

A wide mixofpeople live in Funky Bottom including

elderly people, students, bohemians, and young profes-

sionals. Although most residents have grown accus-

tomed to the large number of rental units in the area, a

new, particularly massive apartment complex focused

concerns that the neighborhood was changing beyond

recognition. A fine old bungalow was demolished to

allow access to the apartments, and the land the

apartments were bui It on was composed ofthe former

backyards of several other bungalows.

Large Lot Neighborhoods: Forest Woods

Many Raleigh neighborhoods from the 1940s to

1 960s were developed with halfacre or larger lots. Our

other myth ical neighborhood. Forest Woods, has large

lots because these were stipulated in the original

covenants and because the homes had individual septic

systems prior to the aval lability ofCity services. Since

there was no half-acre lot zoning category when

Forest Woods was annexed, it was zoned for quarter

acre lots. The houses in the neighborhood are modest

brick ranch houses. The residents ofForest Woods are

middle-class and mostly in their forties and fifties. The

lots have become more valuable than the houses that

occupy them and the covenants have lapsed. In a

particularly controversial instance, rows of houses

were bought up and the land was consolidated and re-

subdivided into quarter acre lots. The new houses

were set much closer to the street to optimize the use

of the new smaller lots, which cause the new houses

to appear to be in the front yards of the older houses.

This practice became increasingly frequent during the

1980s. Forest Woods and other similar neighborhoods

are very desirable, affluent, and politically powerful, so

demands for answers to this problem went straight to

the City Council.

When the City Administration was charged by the

City Council with the task ofstudy ing the situation and

making recommendations about possible solutions,

problems associated with older small lot and large lot

neighborhoods were in the forefront. Certain underly-

ing issues surfaced:

• Older neighborhoods have developed unique charac-

teristics over their lifetimes.

• Development regulations such as zoninggenerally do

not take an older neighborhood's unique character

into consideration.

• Residents often have extremely diverse points of

V iew about their neighborhoods, and some are very

wary of change.

• Unique aspects of some neighborhoods should be

perpetuated and not permitted to evolve into some-

thingelse.

Given these findings, the problem then became how
to implement the goal ofperpetuating unique aspects of

certain neighborhoods. The rest ofthis paper describes

the formulation of the Neighborhood Conservation

Ordinance and how it works, together with examples

of four neighborhoods that have developed their own
plans.

Crafting the Neighborhood Conservation
Ordinance

The heart of the issue seemed to be the need for a

zoning adjustment. Two possibilities were to designate

more historic overlay zoning districts, or to create some
kind of semi-historic overlay district that could be

applied to newer areas or less architecturally pristine

areas. Raleigh has several local historic districts, ad-

ministered by the Historic Districts Commission, and

the program is considered a success.

The historic district option, however, was deemed

unworkable because of the extreme reluctance of

many property owners to put themselves under the

rigorous supervision of yet another layer of govern-

ment. An additional level of bureaucratic review was

not acceptable. Whatever zoning district was applied

to these neighborhoods needed to be administered

without additional reviews or subjective decisions.

The alternative was to develop a more flexible type

of overlay district. Two types ofNeighborhood Con-

servation Overlay Districts (NCODs), which were

dubbed "NCOD 1" and "NCOD 2," were discussed.

The district that was finally adopted was NCOD I.

The NCOD 2 designation would have been more

stringent, something betweenNCOD 1 and the historic

district, and likely would have been administered by the

Historic Districts Commission. This NCOD 2 would

have been the kind of conservation district in place in

Nashville and other cities across the country, regulat-

ing major works such as building additions, but not

regulating building materials or colors. In the ensuing

years, the NCOD 2 has not been brought up again.

After considerable discussion, an ordinance creat-

ing anew overlay district with limited scope and strictly

objectiveadministration was proposed. The draft ordi-

nance was prepared by the Planning Department and
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the City Attorney under the guidance of the City

Council'sComprehensive Planning Committee. From

the first, the proposal was very controversial, with

considerable opposition from developers, realtors, and

landlords, who felt that the proposal over-regulated

neighborhoods of the City that had always benefitted

from "flexibility." The specters ofintra-neighborhood

feuds and massive staff increases were also raised.

Not surprisingly, many neighborhood activists felt that

the proposed ordinance did not go far enough. Some
argued that they should be able legally to halt develop-

ment proposals not to their liking. In spite of this

controversy, the only aspect ofthe draft ordinance that

was eventually dropped was a provision for an interim

moratorium on subdivision and building permits in

areas under consideration. Otherwise, the essential

elements of the draft were adopted in the final ordi-

nance. Each unique application ofthe overlay district

would be the result ofan intensive neighborhood-input

planning process, with several assurances that the

majority ofthe neighborhood supported the use ofthe

conservation district. The aspects ofthe neighborhood

that could be regulated by the district were 1 im ited and

would be administered in a manner no more compli-

cated than regular zoning. There was also a special

allowance to prevent any existing lot or house from

being made non-conforming by that overlay district.

The Neighborhood Conservation Overlay District

was adopted in 1 989, and since then nine neighborhood

plans and nine conservation districts have been cre-

ated. Two of the plans did not result in conservation

districts, and two plans each resu Ited in two conserva-

tion districts. As of December 1994, four neighbor-

hood plans were underway with another slated to begin

in January 1995.

The Neighborhood Plan

Relationship to the Comprehensive Plan

Policy additions and changes are constantly under-

taken in the form ofCouncil-adopted Comprehensive

Plan amendments. Twice a year, when Raleigh's

Comprehensive Plan is physically updated, various

adopted planning studies including neighborhood, cor-

ridor, and other small area plans, are inserted into the

Comprehensive Plan. Neighborhood plans are by far

the most detailed small area plans prepared.

The Planning Process

Neighborhood plans are initiated in one oftwo ways:

by the neighborhood with authorization by the City

Council, or by the Council actingon its own. in the first

case, a representative of the neighborhood formally

requests that the Council authorize the preparation of

apian. Sometimes a petition is circulated in the neigh-

borhood as a show of support, but this is not required.

In the second case, the City Council initiates a neigh-

borhood plan on its own, if it feels that this level ofstudy

might resolve some issues in the area. Other boards or

commissions, such as the Planning Commission or

Historic Districts Commission, can request that Coun-

cil authorize a neighborhood plan. There are no set

criteria for the type ofareas that can be candidates for

neighborhood plans.

Once the project has been initiated, the project

boundaries and a schedule are negotiated between the

neighborhood, the Planning staff, and the Council.

Representatives ofthe neighborhood express an inter-

est in serving on the task force that wi 1 1 prepare the plan

and a list of names is submitted to the Council for

official appointment. Inclusiveness and diversity are

sought in these appointments. The neighborhood plan-

ner assigned to the project works with the task force

over a maximum of six months to produce the plan.

Because many ofthe neighborhood representatives

have no experience dealing with municipal govern-

ment, planning, oreven committee work, the neighbor-

hood planners stress a very structured, methodical

planning process. Issues are identified, an inventory of

existing conditions is produced, and then recommenda-

tions are formulated as goals, objectives, policies, and

implementation strategies. At the beginning of the

process, there is an initial community meeting to

introduce the process and introduce the task force to

the neighborhood. A list of issues is gathered during

this meeting. Sometimes questionnaires are also used

to help identify issues. The task force then holds a

seriesofsmallerpublicmeetings. Experts from various

fields, such as transportation, housing inspections, or

parks, are brought in to answer questions and offer

advice. On questions of land use and zoning, the

neighborhood planner is available to discuss options,

including the Conservation District. The task force

hosts a second community meeting to unveil the draft

neighborhood plan. Copies ofthe draft plan are mailed

to al I property owners in the area prior to this meeting.

The culm inationofthis effort is a formal public hearing

before the Council and Planning Commission.

For each neighborhood plan there are three mass-

mail ingsto all property owners and up to adozen public

meetings. Emphasis is placed on getting sizable atten-

dance at two community meetings and the final public

hearing before the Council.
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Required Plan

Contents

The ordinance that

created the Neighbor-

hood Conservation

overlay district stipu-

lates these minimum
contents of a neigh-

borhood plan:

• Neighborhood his-

tory and evokition,

• Land use inventory,

• Description of

housing: existing,

new development,

and maintenance.

Neighborhood residents discuss theirplan.

• Inventory of built

environmental characteristics, includinghouse height,

setbacks and location of main entrance, but not

inc ludingroofpitch, architectural st>'le, fenestration,

building materials, colors, or vegetation.

• Lot size and configuration,

• Open space and recreation,

• Commercial developmentandrevitalization,

• Circulation/transportation, and

• Capital improvement needs.

Inventorying built environmental characteristics and

lot sizes and configuration is the most detailed and

time-consuming task in plan preparation. The product,

as presented to the task force, is a series of spread

sheets of the data collected, the range, mean and

median ofthe data, and descriptive graphs. In addition,

staff prepares maps showing non-owner-occupied

units, existing zoning non-conformities, and density.

This information is then used by the task force in their

decisions regarding possible zoning adjustments, in-

cludingtheConservation District.

Enforcement, Implementation, and the Link to

the Neighborhood Conservation Overlay District

Neighborhood plans form a broad policy direction

for the future of the subject neighborhoods. The

recommendations in neighborhood plans sometimes

cover many subjects, and the implementation tech-

niques are varied. Some topics, such as property

maintenance beyond that required by the City Code,

fall outside of the purview of the City and must be

implemented through ongoing neighborhood activism.

Unfortunately, this is not always forthcoming and

many recommendations lie unimplemented. The most

common neighborhood plan recommendations, how-

ever, apply to the transportation system and to zoning.

Changes to the transportation system are most fre-

quently requests for reduction of speed limits. These

are referred to the City's Transportation Department

for implementation. In every neighborhood plan to

date, the task force has recommended modifications to

the zoning ofthe neighborhood. Because the existing

zoning often allows a significant increase in residential

density, some form ofdown-zoning is usually pursued

by the task force to prevent changing the character of

the neighborhood. The conservation district can be

used forzoning modifications without creating the non-

conformities that make other zoning changes so con-

troversial.

Staffing and Budget

The Raleigh Planning Department currently has six

divisions: Administration,Zoning, Site Plans and Sub-

divisions, Planning Services, Economic Development,

and Development Planning. The Development Plan-
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ning division prepares Comprehensive Plan amend-

ments, including neighborhood plans. There is a district

planner assigned to each offour sectors ofthe City and

three additional floating planners who are not assigned

to any particular geographic areas. Each district plan-

ner iseitherthe project manager ofneighborhood plans

in his or her district, or works with one ofthe floating

planners who acts as project manager. In the prior

staffing arrangement, there was one neighborhood

planner and a small pool of staff to assist. Because of

the increase in requests for neighborhood plans and the

need for a contact person for each sector of the City,

staff assignments were re-configured in 1994.

There was an initial budget allocation for neighbor-

hood planning, but after two years this money was not

used and was taken from the budget. Varying portions

ofthe salaries ofseven staffpeople go to neighborhood

planning, as do some charges for GiS (geographic

information systems) time. The neighborhood plans

are reproduced in-house as black and white photo-

copies, so printing costs are part ofthe general photo-

copying budget. The tlnal documents are printed in the

format of the rest of the Comprehensive Plan, so no

special presentation document is made.

The Conservation District

into the rezoning request until after they have been

determined by the task force. The rezoning request is

usual ly filed by the task force. The City Code requires

that a majority ofthe property owners in the neighbor-

hood sign the rezoning petition. Although the task

force, which usually has to go door-to-door to collect

signatures, hates this part of the process, strong com-
munity support is the result. The City itselfcan also file

the rezoning request. This has only happened in neigh-

borhoods that have low owner-occupancy rates after

the neighborhood plan has been adopted by the Coun-
cil. In such cases, the signatures of a majority of

property owners are not required.

A particularly attractive feature of the Neighbor-

hood Conservation District is that it does not create any

new non-conformities. The regulations apply only to

new subdivisions and construction. A common ques-

tion is, "Ifmy house burns down, and is in a conserva-

tion district, but doesn't meet the regulations of the

conservation district, can I rebuild it?" Judging from

the frequency of this question, one would think that

Raleigh lias many more house fires than it does. The

answer is that if less than halfofthe value ofthe house

is destroyed, the house may be rebuilt with no addi-

tional requirements; if more than halfofthe value is

destroyed, a variance from the Board of Adjustment

will be required.

The Conservation District was created to allow

neighborhoodstheopportunity to identify and perpetu-

ate certain aspects of their neighborhood's develop-

ment. The ordinance that created the Conservation

District set these criteria for the application:

FourNeighborhood Plans and Conservation
Districts

Rinmvmede Road

• The area must have begun development at least 25

years prior to filing for the Conservation District

designation,

• The area must be at least 1 5 acres in size, or be an

extension ofan existing Conservation District,

• The area must be at least 75% developed, and

• The area must possess a distinctive character.

The aspects of the neighborhood that can be regu-

lated by the Conservation District are limited to lot size

and width, front yard and side yard setback, building

height, main building entrance location, and widths of

rights-of-way and greenways.

A rezoning request for NCOD may be filed at the

beginning ofor during the preparation ofthe neighbor-

hood plan, but the actual regulations cannot be inserted

This unique neighborhood was the first to request a

neighborhood plan. The road, which is very narrow and

winding, roughly parallels a small creek. The lots are

quite large and wooded, and the houses are relatively

small and unostentatious, blending into the woodland

context. Several ofthe houses, which mostly date from

the 1950s and 1960s, were designed in the modern

style by local architects and are ofsome architectural

interest. The residents are well educated and many
teach at North Carolina State University. Adjacent to

Runnymede Road is the site of a small lake that was

drained to allow construction ofseveral large houses of

Williamsburg and Charleston revival styles. This type

of construction was spreading into adjacent older

neighborhoods. In fact, this neighborhood was one of

the most active tear-down and infill areas in the City.

Lots at the end of Runnymede Road adjacent to the

drained lake site were recombined, two houses torn

down, and four large new houses were constructed
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much closer to the street than the surrounding houses.

On these new lots, many large trees were removed and

the creek was channelized.

A broad spectrum of Runnymede residents were

alarmed about the potential for more of this kind of

development. They asserted that their neighborhood

had a unique character that was worth preserving in

the face of development pressures to the contrary.

Several communityand task force meetings were held

over a six month period, and one of the developers of

the new houses was active on the task force. The task

force exercised a strong leadership function and gained

theconfidenceofthe neighborhood. The neighborhood

plan recommended the creation of a neighborhood

conservation district based on the actual subdivision

and building pattern and expired covenants. The task

force also felt that very large houses should be set

further back on their lots. Consequently, a graduated

setback based on house height was included in the

conservation district regulations. Much time was spent

during the planning process on issues which cannot be

effectively dealt with in the Comprehensive Plan. For

instance, because existing parking areas were consid-

ered unsightly, a prototype was designed and included

in the plan. The prototype has never been used and

cannot be enforced.

Considering that this was the first neighborhood plan

and the first Conservation District, there was surpris-

ingly little interest from the neighborhood about the

whole project. Because of the controversy surround-

ing the original neighborhood planning and conserva-

tion district ordinance and the specter of neighbor

against neighbor tights, all parties involved were glad

and a little amazed that neighbors, along with the local

developer, could go through this process and still be

speaking to each other a year later. In the ensuing

years, a lot split has been approved and a new house

built under the Conservation District regulations, but

the invasion ofthe "Williamsburgers" has ended.

South Park

South Park is one ofthe venerable African-Ameri-

can neighborhoods located just east of downtown

Raleigh. Portionsofthearea are included inaNational

Register Historic District, but neighborhood opposition

blocked an attempt to make the area a local historic

district. The area is bisected by a major thoroughfare

that was just a neighborhood street in the past. When
a corridor plan was prepared for this roadway, so many
neighborhood issues arose that a neighborhood plan

was recommended as a follow-through.

The area began development around the turn ofthe

century and was marketed as an opportunity for

African-Americans to own their own homes. The
street network is a continuation ofthe downtown grid,

and the lots are relatively small. South Park had a mix
of middle- and working-class families up through the

1960s, but since then the area has become poorer.

Most houses eventually shifted from owner-occu-

pancy to rental .Now approximate ly 80% ofproperties

are non-owneroccupied orvacant. The original zoning

allowed twenty units per acre and permitted the con-

struction ofapartment buildings sprinkled throughout

the neighborhood. In one particularly controversial and

conspicuous infill project, a single family house was
replaced with a one story four-plex set sideways on a

narrow, deep lot. Entrances to the apartments are

located offthe narrow walkways separating this apart-

ment building from the adjacent single family houses.

The front yard setback, perthe zoning requirements, is

about fifteen feet deeper than that of the adjacent

houses, conveniently allowing a front yard parking lot.

An array ofutility boxes is the only relieffor the street

facade, which is painted a brilliant blue. Many resi-

dents ofthe area, particularly those who worked on the

National Register nomination, were very alarmed by

what they saw as the steady replacement of older

single family houses with incongruous four-plexes.

The City Council initiated the South Park Neighbor-

hood Plan, and the task force was appointed from

among volunteers who came forward at a well at-

tended community meeting. Most of the task force

members were older residents who were particularly

interested in re-establishing the neighborhood fabric

they had known in the past. The development of the

plan went slightly over schedule due to the difficulty in

reaching a consensus on the task force. Many of the

issues were ofa social and economic nature and could

be addressed only indirectly by the Comprehensive

Plan. The task force did, however, feel that the

Conservation District would be effective in preserving

some aspects of the physical environment.

The South Park Conservation District defines a

maximum and a minimum lot size. The underlying

twenty units per acre zoning was not changed. The

effect ofthe maximum lot size in combination with the

underlying zoning is to limit the size ofnew apartment

buildings to three units. New buildings are required to

be set closer to the street than would be allowed in the

underlying zoning. The zoning case was filed by the

City and was approved with no opposition.

Roylene Acres

Developed in the 1950s and 1960s with one story
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Questionable infill in the South Park neighborhood

brick ranch houses on quarter-acre to half-acre lots,

Roylene Acres is similar to dozens of other Raleigh

neighborhoods. Many of the residents moved into

Roylene Acres as part of the wave of in-migration

brought about by the development of Research Tri-

angle Park in the 1950s. The neighborhood is in

transition, with anumberofnewyoungfamilies moving

into an area composed primarily ofhomeowners aged

sixty and above. The older long-term residents are

particularly concerned about possible changes in the

neighborhood. This single fam ily neighborhood is sur-

rounded by higher density developments, including an

extensive apartment area patronized by North Caro-

lina State University students. Although the original

covenants are still in effect and the neighborhood is

zoned for four dwellings per acre, a constant concern

in the neighborhood is the potential for encroachment

ofapartments into the neighborhood. This is despite the

fact that a hotly contested and probably infeasible zone

change would be required to permit apartments.

A development proposal to construct townhouses

across the street from Roylene Acres instigated neigh-

borhood interest in establishing a Conservation District

on this adjacent undeveloped land. The neighborhood

petitioned the City Council for a neighborhood plan,

and proposed that the plan area boundaries include the

townhouse site. The City Council authorized the neigh-

borhood plan, but excluded the contested property

from the plan area. The task force had to shift its

concern to the neighborhood itself. At first, the task

force was very concerned with enforcing certain

standards of property

upkeep and appear-

ance, including paint-

ing, landscaping, grass

cutting, on-site park-

ing, and outdoor stor-

age. When they

learned that the Com-
prehensive Plan can-

not address such is-

sues, they finally rec-

ommended a neighbor-

hood conservation dis-

trict that simply codi-

fied several restric-

tions found in their cov-

enants.

Mordecai

Mordecai is one of

the neighborhoods that

ringdowntown Raleigh. It is named afterthe Mordecai

House, an early 19th century plantation house that is

one of the landmarks of the area. Mordecai is located

to the north of historic Oakwood, but does not have the

extensive stock of renovated historic houses found in

that district. Mordecai has a mix of housing types,

ranging from mansions to small Victorian cottages. In

general, the eastern area has smaller lots and smaller

houses set close to the street while the western area

has larger lots and a wider range of setbacks. Adja-

cent to the neighborhood on the west are extensive

railroad yards, a dilapidated mill building, twelve acres

of overgrown vacant land, and one of Raleigh's larg-

est, oldest public housing facilities. The area is zoned

forten dwellings peracre, and several infill apartment

complexes of different sizes have been built over the

past twenty years.

A number of elderly, long-term residents are very

active in civic affairs and an influx of young profes-

sional people has brought about an even higher degree

ofneighborhood activism. As a result, representatives

of the neighborhood requested that a neighborhood

plan be prepared for their area. The boundaries of the

study were initially disputed, some feeling that the

study area should be much larger than stafforiginally

proposed. An area was finally selected on the criteria

that it developed primarily before World War II. When
volunteers for a task force were solicited at the first

community meeting, over twenty people came for-

ward. As this was an unworkable number, the City

Council selected a dozen task force members to
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represent the various portions of the plan area.

The neighborhood plan was prepared over a six

month period. Because of the level of interest and

education of the task force, the process was very

rigorous and the final product was carefu lly conceived.

The task force recommended a rezoning package that

included three elements:

• A downzoning from ten dwellings per acre to six

dwellings per acre, with use limited to one or two

dwellings on a single lot in selected areas,

• A Neighborhood Conservation Overlay District

tailored to the eastern area with its smaller lots and

smaller setbacks, and

• A separate Neighborhood Conservation Overlay

District with larger setbacks tailored to the western

portion of the plan area.

The neighborhood plan also recommends that an

eligibility study for local historic district designation be

prepared. If the area were designated a historic dis-

trict, there would be two overlay districts on several

properties. This would probably not lead to any admin-

istrative problems since the conservation district regu-

lations are as objective as those of the other zoning

categories with which the Historic Districts Commis-

sion deals. Changes to the parks and greenways

system and the pedestrian circulation network were

also recommended, as well as a comprehensive trans-

portation study. Given the persistence ofthe residents,

these recommendations wi 1 1 probably be pursued until

implemented.

Conclusion

Because ofthe manner in which the neighborhoods

are selected for neighborhood plans, no prioritizing of

neighborhoods by need or eligibility has developed.

Consequently, some neighborhoods with lesser needs

have been the subject of neighborhood plans and

conservation districts while areas of greater need go

without. In some parts oftown, an initial conservation

district has caused interest in surrounding neighbor-

hoods. These have then requested their own neighbor-

hood plans and conservation districts, as ifsaying, "We
don't exactly know what we are asking for but we
want one too." This could lead to Conservation

Districts coveringextensive parts oftheCity, including

many neighborhoods that are not very unique. Recent

legislation that requires expensive advertising for the

rezoning of many properties at once, such as for the

conservation and other overlay districts, may bring

about a more careful application of the conservation

district.

One ofthe most stimulating aspects ofthe neighbor-

hood planning process is its educational function. The
staff learns about the neighborhood while the task

force learns more about the function of local govern-

ment. At the beginning ofthe planning process, many
neighborhood representatives are poorly informed about

the roles and limitations ofthe various levels ofgovern-

ment and about the workings of the development

market. There is also less interest in long-range plan-

ning than in short-term irritations, such as barking dogs

or the motorcycle parked on a neighbor's front porch.

Interestingly, in spite ofoften vocal opposition to City

intervention, there is a desire for the City to silence

those dogs and remove that motorcycle. By the night

ofthe public hearing, however, many misconceptions

have been lifted and all involved are exhausted but

satisfied. A common comment is that the neighbor-

hood has gotten something for its tax dollars.

The Neighborhood Conservation Overlay District

has been successful in addressing the discrepancy

between zoning and build-out in some of Raleigh's

older neighborhoods. Many neighborhoods that are

truly unique and contribute positively to the City as a

whole have been stabilized by neighborhood planning

and the conservation district. The program has been

quite successful and has come to receive support from

several of its initial detractors. The combination of

neighborhood-based planning and neighborhood con-

servation zoning has been very effective. The program

has been described in an edition of"ZoningNews," as

well as a Planning Advisory Service report entitled

"Innovative Tools for Historic Preservation." An
upcoming PAS report on neighborhood planning will

also feature the program, cp



The City of Charlotte's

Neighborhood Matching Grants Fund

Keva L. Walton

Charlotte's Neighborhood Matching Grants Fund

is an excellent example ofhow city government

is reengineering itself to better serve all citizens. The

Fund is a planning tool that reaches into low- and

moderate-income neighborhoods, spurring citizen in-

volvement and leveraging private investments. Conse-

quently, the Charlotte neighborhood-based organiza-

tions targeted by the Fund grow stronger and take a

more active role in improving the quality of life in their

neighborhoods.

History and Background

In January 1992, the Charlotte City Council appro-

priated $650,000 toestablishtheNeighborhood Match-

ing Grants Fund. Patterned after a similar initiative in

Seattle, Washington, the Fund is an innovative concept

that provides matching grant funds to qual ified neigh-

borhood-based organizations. These grants permit the

organizations to undertake projects that make their

neighborhoods better places to live, work, play, and

shop. The goals ofthe Neighborhood Matching Grants

Fund are to:

• Build the capacity ofand participation in neighbor-

hood-based residential and business associations,

• Allow neighborhoods to determine priorities for

improvements in their own areas,

Keva Walton is a native ofRaleigh, N. C. He has a Bachelor

ofScience degree in Urban and Regional Planningfrom

East Carolina University and a Master ofPublic Adminis-

tration degree from the University of North Carolina.

Charlotte. He workedfor the City ofCharlotte in various

capacities for over eight years. Since June 1993. he has

been the City's Neighborhood Matching Grants Coordi-

nator.

• Leverage citizen involvement and resources to re-

vitalize and reinvest in low- and moderate-income

neighborhoods, and

• Stimulate the development ofpartnerships between

the City ofCharlotte, resident and business associa-

tions, and other community organizations, resulting

in projects and products that benefit targeted neigh-

borhoods.

The Neighborhood Matching Grants Fund is one of

the tools developed by the City of Charlotte in a city-

wide effort to improvethequality of life in the city as

a wiiole. However, the Fund focuses specifically on an

area know as the City Within a City (CWAC). This 60

square-mile area in the heart of Charlotte has a

population of over 145,000. IfCWAC were a North

Carolina city, it would be the state's fifth largest. The

73 neighborhoods comprising the City Within a City

have the following characteristics:

•
1 of every 6 families lives in poverty.

• 1 ofeveryThouseholdsisheadedbyasinglefemale.

• 20 ofthe 73 neighborhoods experience unemploy-

ment rates greater that 10% (while the rate for

Mecklenburg County fluctuates between 3% - 4%).

• 21 ofthe neighborhoods experience unemployment

rates between 6% - 9%.

• 44% ofthe homes are owner occupied and 56% are

rented (for Charlotte, the home ownership rate is

62% and 38% is rental).

• 31% of adults age 25 or older do not have a high

\'
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school diploma (vs. 1 2% for Charlotte as a whole).

• A majority of the neighborhoods have high crime

rates (a 1 992 report indicated that 75% of drug

arrests were made in CWAC).

These facts demonstrate the urgency of these

neighborhoods' problems and the pressing need to

address them. By providing an opportunity for resi-

dents in low- to moderate-income neighborhoods to

organize and take proactive steps towards making a

difference in their surroundings, the City realizes both

short- and long-term returns on its investments. Imme-

diate and recognizable differences occur in the short-

term. Long-term, the program develops empowered

citizens, who are able to communicate effectively with

their city government and who take ownership ofand

pride in their neighborhoods. It is this long-term return

ontheCity's investmentthat will positively impactthe

statistics fortheCity WithinA City. BecauseCharlotte's

City Council recognizes this fact, the Neighborhood

Matching Grants Fund is identified as a Crime Preven-

tion Strategy in the City's recently adopted Community

Safety Plan. This five-year plan outlines a strategic

approach to address the City's crime problems. As

neighborhood organizations in qualifying areas recog-

nize their potential to have a meaningful impact on the

destiny oftheir neighborhoods, planning goals for many

ofthese areas are realized and the City's quality of life

improves.

How the

Neighborhood
Matching Grant
Fund Works

Any neighborhood

organization within the

City of Charlotte that

is located in a 1990

census tract where the

median household in-

come is below the

City's median of

$36,654 may apply for

a matching grant.

Neighborhood-based

associations (residen-

tial or business) are

eligible forthe program

if a majority of the

association's members

residing in or operating

businesses intheneigh-

borhood are eligible. The association's purpose must

focus on improving the quality c flife within the neigh-

borhood.

Eligible projects must mee; the following criteria:

• Provide a public, neighborhood benefit,

• Involve neighborhood people in the identification,

planning, and execution ofthe proposed activity,

• Be completed within a 12 month time frame, and

• Conform to applicable health safety and legal regu-

lations.

Projects cannot duplicate an existing public or pri-

vate program or support an ongoing service or operat-

ing budget. There are four project categories: Neigh-

borhood Improvement, Neighborhood Organizing and

Organizational Development, Crime and Public Safety,

and Neighborhood Education, Recreation, and Cul-

turallnitiatives.

TheNeighborhood Improvement category includes

projects that improve the aesthetic appearance of a

neighborhood. Funded projects include landscaping

improvements and installation oftrash receptacles and

sculpture in public areas. Neighborhood Organizing

and Organizational Development projects help start or

strengthen a neighborhood organization. Leadership

training for organization officers and establishing by-

laws forthe neighborhood organization are examples

of projects in this category. Newly forming organiza-

Residents of the Historic North Charlotte Neighborhood Association work to create pubhc art in

Charlotte's emerging art district.
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tions are eligible for a one-time matching grant of $2

from the City of Charlotte for every $1 the neighbor-

hood organizations contribute.

The Crime and Public Safety projects focus on

improving public safety and reducing crime within a

neighborhood. Signage informing neighborhood resi-

dents where to call when witnessing drug activity and

improving the visibility ofhouse numbering in acondo-

minium neighborhood are two examples of projects

ftindedinthiscategory. Charlotte-Mecklenburg Com-
munity Police officers are involved in assisting resi-

dents in planning and implementing some of these

efforts. The community policing effort in general is

very involved with many ofthe organizations seeking

matching grant funds. The Neighborhood Education,

Recreation, and Cultural Initiatives is a broad cat-

egory. After-school tutoring programs, computer lit-

eracy programs foryouth and adults, and senior citizen

exercise programs are examples of projects that have

been funded.

Projects are not required to fall into one specific

category. For example, one neighborhood used Match-

ing Grant funds to renovate an abandoned volunteer

fire department for use as a neighborhood community

center. This single project addressed aspects of each

category. Improving the abandoned structure was a

"Neighborhood Improvement project that dealt with

"Crime and Public Safety" concerns by utilizing an

abandoned structure that had the potential ofattracting

vagrants. The renovation project addressed "Neigh-

borhood Organizational Development by providing a

permanent meeting facility for the neighborhood orga-

nization, as well as a facility in which "Neighborhood

Educational, Recreational, and Cultural" activities could

take place. Neighborhood organizations are encour-

aged to think of new and innovative ideas that meet

Fund objectives and make a difference within their

neighborhoods.

Matching The Grant Monies

The key component of this initiative is the require-

mentthat neighborhood organizations provide a match

equal to or greater than the funds requested. The

matching criteria may be satisfied with volunteer labor

(valued at $10.00 per hour), cash, donations, or any

combination ofthese. However, 25 percent ofthe total

match must come from the neighborhood organization'

s

own resources.

Efforts by neighborhoods to form partnerships with

outside organizations are encouraged. Partnerships

provideadditionalresourcestoassistneighborlioodsin

achieving planned projects. To help foster these rela-

tionships. theCity hosts an annual Neighborhood Match-

ing Grants Partner Fair. This event provides an oppor-

tunity for neighborhoods, businesses, and organiza-

tions to network and form partnerships.

Reviewing Grant Applications and Assisting

Applicants

Two separate teams review and make decisions on

submitted grant applications. The Inter-Departmental

team is comprised ofseveral City staffmembers from

various departments. They are responsible for review-

ing all grant subm issions and decisions on small grants

($3,000 and less). The City-Wide Review team is a

citizens board appointed by the CharlotteCity Council.

They are responsible for reviewing and making deci-

sions on all large grants (between $3,000 and $25,000).

Both teams bring skills and expertise to the review of

applications and provide technical assistance to grant

applicants. The teams also establish policy for the

Fund.

Each team member is assigned to work with a grant

applicant prior to the decision meeting. The team

member contacts the applicant, makes any necessary

site visits, and assists the applicant in resolving any

outstanding issues relative to their neighborhood

organization's grant request. At the decision meeting,

theteammemberprovidesany additional information

or clarification on his or her assigned grant request.

Team members also participate in pre-applications

workshops. The workshops provide an opportunity for

organizations interested in applying fora neighborhood

matching grant to discuss project ideas, ask questions,

and receive assistance in completing the grant applica-

tion. The teams play a very active and important role

in the success of the Fund.

Awarding the Grants

Matching grant requests are funded at two levels.

Small grantsof $3,000 or less are awarded four times

during the year, while large grants, ranging from $3,000

to $25,000 are awarded twice each year. Requests at

either level are rated according to the following crite-

ria, for a possible total of 1 00 points.

Quality ofMatch ( 10 possible points)

• Value of Match (0-5 points): Points are awarded

based on a formula that calculates a point value for

the amount of matching resources that a neighbor-

hood organization will contribute to implementthe

planned project.

• Match well-documented (0 - 5 points): Points are



46

CAROLINA PLANNING

The NeighborhoodMatching Grant Partner Fairprovides neighborhood organizations and interested

community partners an opportunity to network toform partnerships.

awarded based on how well the neighborhood orga-

nizations document their matching contribution.

Participation (35 possible points)

• Broad Neighborhood Participation (0 - 25 points):

Points are awarded based on how well the neighbor-

hood organization involves neighborhood residents

in all phases of the planned project.

• Additional Partners/Social Diversity (0- 10 points):

Points are awarded based on how wel 1 the neighbor-

hood organization has reached out to involve "part-

ners" beyond the neighborhood organization to as-

sist in implementing a planned project.

Project Need (15 possible points)

• Low-Income Benefit (5 points): Five points are

awarded proposed activities for low-income neigh-

borhoods or for projects which target low-income

households.

• Documented Need (0-10 points): Points are

awarded based on whether a project addresses a

neighborhood need or problem recognized in a City

report, plan, or other publicly defined study;

Project Design (40 possible points)

• Cost effective, wel 1 planned, ready for implementa-

tion (0 - 25 points):

Points are awarded
based on how well the

neighborhood organiza-

tion demonstrates that a

planned project is ready

to proceed if a grant is

awarded. Clearly articu-

lated goals, measurable

objectives, and a defined

time-frame for comple-

tion are key factors in

awarding points forthis

criterion.

• Project budget is re-

liable (0-10 points):

Points are awarded

based on how well a

neighborhood organiza-

tion prepares a budget

for the planned project.

A detailed line item budget with projected expenses

and written cost estimates for the items needed to

complete the project are key factors in awarding

points inthiscriterion.

• Innovation (0-5 points): Points are awarded based

on how the planned project proposes a new or

creative approach in addressing an issue.

Success: One Neighborhood Example

To date, 96 projects totaling over $450,000 have

received approval for grant funds. A variety of neigh-

borhood-initiated projects are in progress, ranging

from landscaping enhancement and computer literacy

programs to the renovation of existing structures for

neighborhood use.

The Greenville Homeowners Association is a shin-

ing example of what can happen when neighborhood

residents are committed to making things happen. This

neighborhood organization successfully completed three

neighborhood matching grantsand is in the process of

completing a fourth project. After canvassing the

neighborhood, the Association found that computer

literacy was a high priority for Greenville residents.

The organization applied for its first matching grant and

was awarded $7,054 to implement acomputer literacy

program intheircommunity.

For its match, the Greenville Homeowners Associa-

tion obtained assistance from several local businesses.
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One donated several desks for use in the program,

while a computer trainer from a second business

donated her professional skills to train several Greenville

residents who in turn would train other residents. The

value of the desks and the computer trainer's time

counted toward the grant match. To fulfil 1 their portion

of the match, the first group of residents volunteered

for training and then conducted training sessions for

other residents. The computer lab is open on weekday

evenings at the Greenville community center. Neigh-

borhood residents receive first priority, but as openings

become available, people outside the Greenville com-

munity may take advantage of the training.

In a second grant, the Greenville Homeowners
Association applied for and were awarded a grant to

purchase uniforms and musical equipment for the

Greenville Community Combined Youth Marching

Corps. With the items purchased, the marching corps

ofyoung people from the Greenville community trav-

eled to a national drill team competition in Myrtle

Beach, South Carolina. The Greenville Corps was the

only neighborhood-based entry in the competition.

Groups from around the country and Canada partici-

pated. The Greenville Corps took top honors, winning

first place for "Best All Around Performance." As a

result of this victory, the Corps travels the region to

perform for various functions. The success in Myrtle

Beach resulted in an additional surprise for the Corps.

A local music company acknowledged the di 1 igence of

this group by donating new musical equipment valued

in excess of $2 1
,000 to the Corps.

Membership in the Greenville Community Com-
bined Youth Marching Corps is earned. The youth

mustkeeptheirgradesup, participate in the afterschool

tutoring/computer literacy trainingclasses, and partici-

pate in community service projects. To date, there are

over 50 young people involved. The Greenville

Homeowners Association is evidence that residents in

low- to moderate-income neighborhoods can and will

take an active role in making positive changes for the

betterment oftheir neighborhood and neighbors.

Next Steps

Work with organizations to further strengthen their

capacities will continue through 1 995 . 1 ncreasing aware-

ness ofthe Fund among newly formed neighborhood-

based organizations is also a major focus area. Addi-

tionally, showcasing the many successes resulting

from the diligent work of the City's neighborhood

partners is of great importance. The Partner Fair of

March 1 995 paid special tribute to the many successful

projects in Charlotte's neighborhoods with assistance

from the Neighborhood Matching Grants Fund.

Beyond the process ofawarding and receiving grant

monies, the Neighborhood Matching Grants Fund is a

catalyst that motivates, leverages resources, and in-

vests in the City ofCharlotte's future. Equally impor-

tant is investing in the leadersoftomorrow and instilling

a sense of community pride and activism. The Fund
represents a commitment to making a significant,

positive change in the lives of neighbors. The Fund
helps ensure that each neighborhood has an opportu-

nity to begin the journey toward recognizing its full

potential, cp



The French Broad River:

Revitalizing Asheville's Riverfront

Karen Cragnolin

The French Broad River passes through Asheville

and has been the historic site of numerous

activities, from an entertainment center to a home for

industry. This is the story of the effort to turn the

depressed industrial area along the river into a vital part

ofthe City ofAsheville. It is the story ofthe American

river in microcosm, full ofparadise and paradox.

History ofthe French Broad River

At the turn of the century, the French Broad River

was largely undeveloped, although it had been the

preferred transportation option until the railroad came

to Asheville in the 1 880s. Then, in 1 905, the Asheville

Electric Company created a small diversion off ofthe

French Broad River. Called Riverside Park, it included

a carousel, a boat house, and an outdoor movie screen

that could only be viewed from the river. Many of

today's visions of what the river should be are based

on the memory of Riverside Park and how integral it

was to the life of the community. Much of Riverside

Park was destroyed by fire in 1 9 1 5, and what remained

was wiped out by the great flood of 1916. Riverside

Park was never rebuilt.

The flood of 1 9 1 6 had grave consequences for life

in urban Asheville. Before the flood many people lived

on or near the river, next to large cotton mills and

tanneries. After the flood, the factories stayed but the

residents moved. The 1920s and 1930s were the

Karen Cragnolin is the Director ofRiverLink, Inc., a not-

for-profit corporation spearheading the economic and

environmental revitalization of the French Broad River

and its watershed. She is also an attorney licensed to

practice law in the state ofNew York and the District of

Columbia.

heyday for the factories along the riverwhich provided

much needed jobs for the people of the region. Ice

houses, distilleries, and coal and grain storage facilities

complemented the thriving trade in cotton and hide

tanning which flourished along the urban riverfront.

Eventually, the thriving factories of the 1920s and

1 930s closed, leaving abandoned industrial buildings

along Asheville's urban river corridor. Years of ne-

glect coupled with no long-term planning turned the

banks ofthe French Broad River into auto graveyards

and landfills. The views of the river from the many
bridges passing over it were anything but attractive.

Discarded tires, abandoned automobiles, and bone

distillation plants lined the banks ofthe urban riverfront.

During the era of urban renewal, Asheville, like

manycities,builtpublichousingprojects. Asheville's

public housingprojects were placed out ofsight and out

of mind—along the French Broad River. New roads

were built that divided the river and the downtown,

further isolating the river and making access nearly

impossible. The French Broad River in Asheville

became a no-man's-land.

Public Support for the River

In 1 950, a young woman named Wilma Dykeman
published a book entitled The French Broad. Today

she regales audiences with tales of her difficulty

getting the book published. Publishers looked at the

title and assumed that a titillating tale awaited them

regarding a foreign woman. Even more difficult were

her efforts to include a chapter about pollution in the

book. The river had endured decades ofm isuse with no

state, local, or federal regulations to protect it. To

interest her publishers, and to provide a sense of
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Old Riverside Park (1905-1916).

anticipation, sheentitledherchapter on pollution, "Who
Killed the French Broad." In spite of her publisher's

reservations, she convinced them that pollution ofthe

river was a story in need oftel ling. Once the book was

published, "Who Killed The French Broad" became

the most talked about chapter and attracted the most

media attention.

In the years that followed, public interest in the river

helped to stave off another challenge. During the

1 970s, the Tennessee Valley Authority (TVA) looked

at the French Broad and determined that they could

control flooding and generate hydro-electric power if

they dammed the river. Almost overnight, a group of

citizens banded together from all across western North

Carolina. They called themselves the Upper French

Broad River Defense League and began a legal battle

to keep the French Broad flowing free. They won.

Today the French Broad remains a free flowing river

without dams that is subject to periodic flooding.

Having lost the battle to dam the French Broad,

TVA changed course and appropriated funds through

the local Council of Governments, the Land-of-Sky

Regional Council (LOS), to create a series of river

access parks along the 1 1 7 miles of the French Broad

River. Once the river access parks were established,

the LOS wanted to keep local attention focused on the

French Broad River. To accomplish this, they helped

create The French Broad River Foundation (FBRF).

The mission of the FBRF was to create more river

access points for recreation while increasing public

awareness about clean water. The FBRF became a

non-profitorganizationchampioningthe French Broad

throughout its 117 mile watershed. Jean Webb, an

Asheville native and longtime citizen activist, became

the FBRF's first chairperson.

As the director of Quality Forward, a group which

led the Asheville bicentennial effort, Jean understood

the importance of clean streets, recycling, and clean

water. During the 1 980s, Quality Forward, the FBRF,
and other citizen led groups sponsored river clean-up

efforts. Simultaneous with theseevents, policymakers

determined that the only reliable source for local

drinking water was the French Broad River. A series

ofmanagement studies and evaluations concerning the

French Broad as the primary drinking water source for

Buncombe County were initiated. Ifthe region were to

grow it would need an abundant source of water, and

the French Broad River was the only option.

Concurrent with these studies, one local politician

recognized the potential for developing the French

Broad as a recreational and tourist destination. Funds

for studies were appropriated through LOS and TVA
to look at ways ofdeveloping the river. The Asheville

Area Chamber of Commerce hired a consultant to

determine how to keep people in the area for "one

more day." Asheville'spremiertourist destination, the

Biltmore Estate, attracts 750,000 visitors a year and

pumps millions ofdollars into the economy. The con-

sultant recommended developing the French Broad

River as the best way to keep the tourists in Asheville

"one more day." It seemed logical that if another

tourist destination spot were developed along the

riverfront, the tourists would multiply and extend their

visits.

Also during the 1980s, the City of Asheville began

a long-term public participation process called "Alter-
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natives for Asheville" to ask citizens what they wanted

their city to look like in theyear 20 1 0. A series ofpublic

hearings held across the city attracted citizens clamor-

ing for the revitalization of the French Broad as a

mixed-use area with greenways, walking and biking

paths, and a reduction in the number of polluting

industries along the river's edge. The city adopted the

"Alternatives for Asheville" recommendations and

incorporated them into the award-winning City of

Asheville2010Plan.

RiverLinkand the Riverfront Plan

In April 1 989, RiverLink, then a loosely knit group of

volunteers known as the French Broad Riverfront

Planning Committee, was created under the auspices

ofthe Asheville Chamber ofCommerce and the FBRF
to develop a plan for the Asheville Riverfront. The

Chamber was primarily interested in the economic

development opportunities that the river offered. The

French Broad River Foundation's primary concern

was better river access and improved water quality.

One thing was clearto both organizations—a marriage

had to occur. Neither the environmental nor the

economic development goals could be reached without

the participation and input of both groups.

Wider participation was also sought from the gen-

eral community. Numerous contests for Boy Scouts

and Girl Scouts were held in an effort to gain input into

what children wanted along the river. The kids

responded in great numbers with posters and dioramas

depicting a user-friendly river peopled with bikers,

runners, restaurants, and canoeists. A second contest

focused on gaining input from the region's burgeoning

retirement community. The adults were concerned

with good lighting, security, residential opportunities,

stable asphalt surfaces for leisurely walking, and the

opportunity to enjoy a meal or buy a specialty item at

a boutique along the river.

Not everyone was supportive, however. Initially,

several ofthe river's industrialists feared a revitalized

riverfront would put them out ofbusiness. Additionally,

downtown enthusiasts expressed concern that focus-

ing on the riverfront would detract funds and attention

from the ongoing downtown revitalization effort. This

fear has been allayed. Asheville is emerging as the

regional hub for western North Carolina. The concept

of"downtown" has recently been expanded to include

west Asheville, Biltmore Village, Montford, and the

French Broad River.

The Riverfront Plan Charette

The Z. Smith Reynolds Foundation and a North

Carolinacivil planning grant helped fund acharette for

Asheville's riverfront in April of 1989. Because this

area presented many complex problems involving both

the natural and the built environment, a joint AIA/
ASLA charette team was formed.

Resource teams of experts were assembled from

the University of North Carolina at Asheville and

Warren Wilson College. City and county employees

were recruited along with representatives from state,

local, and federal regulatory agencies. Input into the

charette would include experts ranging from the Army
Corps of Engineers to zoologists. The resource team

members agreed to be available twenty-four hours a

day for the four day charette.

RiverLink contracted with Peter Batchelor, Chair-

man ofthe North Carolina chapter ofthe AIA, Urban

Design Assistant Team, to chair the join AIA/ASLA
charette. Peter had gained a national reputation as an

urban designer and charette team leader. He divided

the charette teams into three groups: one team to focus

on reestablishing the linkages between the downtown
and the river, the second team to focus on the river

within the city limits ofAsheville, and the third team to

focus on the river as the region's most salient charac-

teristic. Since all ofthe charette team members were

out-of-towners, each team member was assigned a

local assistant from the same discipline. In addition to

architects and landscape architects, there was also a

healthy mixofsociologists, economists, and historians

to augment the team's efforts.

A valuable resource and planning tool forthe charette

was prepared by the Preservation Society ofAsheville

and Buncombe County in the form ofan inventory of

historically significant structures along the Asheville

riverfront. The building inventory provided many in-

sights into the number ofhistoric buildings available for

adaptive reuse and their surprisingly good condition.

The sheer number and size ofthe old industrial build-

ings presented opportunities for future development

which could potentially be funded through historic tax

credits.

In order to involve the entire community in the

planning effort, RiverLink sponsored a series ofpublic

input sessions during the charette, and the public

response was overwhelming. The public hearings

were aired live over the area's public radio station,

WCQS. All day and all night citizens approached the

microphones to express their ideas, hopes, and fears.

The real challenge lay ahead, however: how to

incorporate and balance the needs and desires ofthe
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entire community in revitalizing tiie Frencii Broad

River.

Typical ofmost charettes, the heavy brainstorming

occurred in the wee hours of the morning and more

than one resource team member was called at 3:00

a.m. to discuss the issue at hand. The walls of the

temporary headquarters for the charette team were

covered with maps and diagrams. Reams of paper

littered the floor and the coffee pot perked around the

clock, keeping the charette team members alert. Local

restaurants and garden clubs donated food, and a

constant stream of interested citizens participated in

the on-going discussions.

On the morning of the fourth day, a tired but

exhilarated charette team emerged with a plan. As the

TV cameras and radio microphones reported the

results of the charette team's findings, a new era and

image began to emerge for Asheville'sailing riverfront.

National Geographic magazine dispatched a photog-

rapher to cover the entire proceeding for inclusion in

the June 1990 issue on Greenways Across America.

The Asheville Riverfront Plan, complete with maps,

diagrams, and text, laid out a mixed-use plan for the

revitalizationofthe French Broad's urban corridorthat

satisfied the needs ofthe business, environmental, and

recreation communities.

The Riverfront Plan was presented to elected offi-

cials in the city and the county. The plan was immedi-

ately accepted as the official vision for the rehabilita-

tion of the French Broad River. The city adopted the

plan as an addendum to its award winning 20 1 Long

Range Comprehensive Plan. The Riverfront Plan was

awarded the North Carolina American Planning Asso-

ciation award for "Large Community Outstanding

Planning" in 1990. It was also awarded the 1989

PICA, a printers award for the most beautifully de-

signed not hardbound book.

Although the citizens of Asheville viewed the river

as a mixed-use opportunity and were willing to help

restore it, they were not interested in drinking water

from it. in May 1989, a public referendum was held to

provide the funds necessary to build a water treatment

plant on the French Broad River. The referendum was

soundly defeated. The citizens did not believe that the

river could be treated to provide safe drinking water.

The Next Steps

The French Broad Riverfront Planning Committee

incorporated as RiverLink in order to carry the plan

forward. The new name helped identify the mission

—

relinking the river back to the community. RiverLink

became a contract agency with both the city and the

county. Every six months, written reports were pre-

sented to local government officials detailing the

riverfrontrevitalization effort.

1 n order to get people on the river, or rather to show
them how to get to the river, RiverLink began leading

monthly bus tours. At least once a month over the last

three years a mixture of community leaders, elected

officials, retirees, garden club members, and interested

citizens board a bus in front ofCity Hall and begin the

Asheville riverfront tour. The bus route traces the old

trolley car route that carried people to Riverside Park.

RiverLink calls this pivotal connection between the

downtown and the river "the Patton Avenue spine."

During the two hour bus ride, people eat their lunches

and visit Ashevi lie's oldest neighborhoods, the site of

Asheville's first airport, the old Riverside Park loca-

tion, dried up lake beds, the Biltmore Estate, and The

Richmond Hilllnn. The touralso helps people envision

linkages from the river to the North Carolina Arbore-

tum and the Blue Ridge Parkway Headquarters Build-

ingthatisyet to be built. The tours have been RiverLink's

most successful marketing tool.

RiverLink's work included more than giving tours,

though. When RiverLink presented The Riverfront

Plan to the Ashevi lie Tree and Greenway Commission
for approval, they were instructed to take it further.

They began to reinterpret a county-wide greenway

master plan that had been developed in the 1920s.

Once the greenway plan was conceptualized, the

Buncombe County planning staff mapped it by com-
puter. Public hearings on the greenway plan were held

in every county community center, where the crowds

have been small but receptive. The idea of using the

natural topography ofthe area as a greenway corridor

to tie into the Mountain to the Sea Trail that criss-

crosses Buncombe County has mass appeal. The

specifics of implementation, however, remain unre-

solved. In order to get its message across to the general

public and to elected officials, RiverLink will sponsor

a National Greenways Conference in Asheville in

September of 1995. In addition to an afternoon work-

shop devoted to the riverfront project, the conference

will focus on the economic development impacts of

greenway development.

The first step in implementing the plan occurred in

early 1991 when Carolina Power and Light Company
(CP&L) agreed to donate a 1 .9milesectionofriverfront

property on the west bank ofthe river to RiverLink for

use as the first link in the urban riverfront greenway.

The property had been purchased by CP&L as a utility

right of way and had been used as an "unofficial"

landfill for years. Construction companies and con-

crete manufacturers had for generations emptied and
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cleaned their trucks along the banks of the French

Broad River. Kudzu and poison ivy choked the trees

and obliterated the view of the river. RiverLink suc-

cessfully petitioned the city to accept the donation of

land from CP&L and entered into a public-private

partnership with them to develop it. RiverLink also

created the concept of 'The Mayor's Greenway

Award" to encourage citizens and corporations to

donate land for public access along identified greenway

routes. The first "Mayor's Greenway Award" was

presented to CP&L during a ceremony at City Hall

with many handshakes and much goodwill.

RiverLink was very interested in creating a design

framework for the revitalization to guide new con-

struction and adaptive reuse projects. In September

1991. RiverLink sponsored its second charette to

develop The Ashevi lie Riverfront Open Space Design

Guidelines. This charette was funded through the

North Carolina Arts Council, under a regrant provision

ofthe National Endowment for the Arts design initia-

tive program. Once again, a charette team of profes-

sionals was assembled. This time the team was com-

prised of architects, planners, landscape architects,

sculptors, studio artists, printmakers, public art advo-

cates, and art educators. The charette chairman,

Luther Smith, ASLA, APA, and RiverLink board

member, divided the teams into three groups. Group

one focused on access and landscape issues, group

two focused on structures and facilities, and the third

group focused on graphics.

The overwhelming message from the design charette

was to keep the project focused on what is essentially

Asheville. Indigenous materials, native plants, and

historical context should be used as theguiding princi-

palsforthedesign ofAsheville's river corridor. Itwas

clear that neither the public nor the professionals

wanted a riverfront that looked or felt like Baltimore or

Boston. Instead, the development of Asheville's

riverfront should be a celebration of Asheville's his-

tory. Architecturally, structures should reflect the

feeling ofold Riverside Park, with steep roof lines and

graceful details. Landscape materials could showcase

the wondrous botanical diversity of western North

Carolina—no Japanese gardens along the banks ofthe

French Broad. Public art was discussed in detail. The

charette team members agreed that Asheville's

riverfront should be viewed as a canvas. Every item,

no matter how mundane, should be chosen to further

the theme of celebrating Asheville.

Attempting to Rezone the Riverfront

During this same time period the city embarked on

a public process to codify the 20 1 Plan. Although the

2010 Plan had been adopted in principle by the City

Council, ithadnever been translated intoordinances to

carry forth the vision. The City Council appointed six

subcommittees focused on issues ranging from manu-
factured housing to riverfront revitalization. The six

subcommittees were charged with making recom-

mendations to be included in a proposed Unified

Development Ordinance (UDO). The riverfront sub-

committee was composed ofriverfront property own-

ers, developers, real estate agents, and the director of

RiverLink. The subcommittee met biweekly over a

two year period to hammer out the details of how
Asheville's riverfront could be transformed from a

heavy industrial district into a mixed-use area that

would allow residential, commercial, industrial, and

recreational users to coexist. The Asheville Riverfront

Open Space Design Guidelines and The Riverfront

Plan, coupled with the Asheville 20 1 Plan, provided

powerful, thoughtful guidance. The committee under-

took many field inspections and bus tours of the

riverfront area which had now been redefined to

include one ofthe French Broad' s main tributaries, the

Swannanoa River.

When the Asheville City Council and the Planning

and Zoning Commission called the six subcommittees

together to report their final recommendations to the

public, only one had reached consensus—the riverfront

district subcommittee. The committee had agreed that

all river businesses should be grandfathered and that

no new junk yards should be allowed. It also recom-

mended that speculative grading should be discontin-

ued in the river district because ofthe fragile condition

ofthe river and the need to protect it as a sensitive and

valuable resource. The UDO riverfront committee

envisioned a river corridor with a greenway along the

river for walkers and bikers dotted with new industries

and residential opportunities. This vegetative corridor

would also slow run-off and filter pollutants rushing

into the river. This was especially important because

for all practical purposes there was no storm-water

runoffsystem. Increased use ofvegetation would also

serve to buffer and screen any incompatible uses

which resulted from the mixed-use development. The

committee also recommended that any industry dam-

aging to the air orthe water should be prohibited along

Asheville's urban corridor.

The meeting to discuss the UDO subcommittees'

recommendations was punctuated with dissension re-

garding the recommendations of the other five sub-

1
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committees. The process was stalled. Many thought

that the fiercely independent mountain folks of west-

emNorth Carolinadid not want any regulations related

to or limiting land use. Several people thought that the

UDO subcommittee composition was not representa-

tive ofthe community-at-large. The environmentalists

claimed that too many developers had been included in

the discussion. The developers claimed that the envi-

ronmentalists had dominated the process. A small but

vocal group thoughtthat any regulation relating to land

use was unconstitutional.

It had been more than fourteen years since

Asheville's zoning code had been reviewed and many
ofthe laws on the books were contradictory. Asheville's

board ofadjustment greets a steady flow ofcustomers

seeking variances from the laws on the books. Adding

to the confusion are the on-going debates regarding the

regulation ofoutdoor signs and "private property rights."

Following the public meeting to hear the six subcom-

mittees' recommendations, city planning staff was

directed to take the UDO recommendations and to

begin to write an ordinance that would address all the

needs ofthe community and the conflictingdemands of

its citizens. Today, the UDO is still in committee and

remains hotly debated. Most recently, the city hired its

former interim city manager to review the entire UDO
and make recommendations regarding its passage.

Despite the delay enacting the UDO, it is commonly
agreed that mixed-use development is the wave ofthe

future for Asheville's French Broad River.

Riverlink Continues

Nineteen ninety-two was a pivotal year for

RiverLink. RiverLink needed a permanent base on the

French Broad River. The Janirve Foundation provided

a grant for the down payment and RiverLink acquired

The Warehouse Studios on October 1 , 1 992. Financing

was provided by Public Interest Projects. The building

was perfect— it provided office space, a large confer-

ence room, and eight artist studios. Rental ofthe studio

space covered the costs ofthe mortgage, taxes, and

utilities, allowing RiverLink to locate on the river

virtually rent free. Studio tenants reflected the new
crafts industry that was emerging along the riverfront

to replace the cotton mills and tanneries that had once

provided jobs for Asheville's workers. Today, the

riverfront's industrial buildings provide the large open

spaces and inexpensive rents that artists want and

need. Potters and glass blowers, sculptors, welders

and ironworkers, bookmakers, furniture makers, stu-

dio artists, and graphic artists are producing their crafts

and creating their art along Asheville's riverfront

corridors. Recycling operations are also flourishing.

After moving to its new office, RiverLink focused

on where to start the development of the riverfront

project. It was soon agreed that the first project should

be on the west bank at the confluence ofthe French

Broad and Swannanoa Rivers. RiverLink received a

grant from the Z. Sm ith Reynolds Foundation to hire a

landscape architect to develop a four-mile master plan

for Asheville's urban river corridor. RiverLink pro-

ceeded to sell "Deeds ofSupport" for one foot sections

of greenway and sponsored a number of fund-raising

events to match the Reynolds Foundation grant. Fi-

nally, a request for proposals was sent throughout the

southeast region.

In keeping with the tradition of multi-disciplined

teams to design the Asheville riverfront, RiverLink

sought to hire not only landscape architects but also

architects and engineers to work together with the

city's very talented landscape architect, Al Kopf, and

the Parks and Recreation Department. The design had

to ensure that Asheville's riverfront greenway was

low maintenance, secure, and filled with magic. Italso

had to be designed to withstand flooding. Ever present

was the perception that the river was the dividing line

between the haves and the have not. Maybe, instead

ofdividing thecity, the French Broad could help knitthe

community together. The plan had to exceed everyone's

expectations to be successful.

RiverLink contracted with the firms of Edward D.

Stone, Jr., ASLA and Mathews and Glazer Architects

as well as two local engineering firms to provide input

into the structural, electrical, and mechanical needs

and limitations ofthe riverfront greenway. The West-

ern North Carolina Surveyor's Association provided

all the surveys for the planning and design process as

an in-kind donation. The surveys confirmed a long held

suspicion—the French Broad had numerous wetland

areas. These wetlands have been incorporated as a

distinctive design feature ofthe riverfront greenway.

Over the years, the city had accumulated funds in its

capital improvement project fund (CIP) for the

riverfront effort. These funds were augmented by a

Federal Land and Water Conservation Fund grant.

RiverLink received "bricks and mortar" grants from

tne Janirve Foundation, the Asheville Council ofGar-

den Clubs, area Rotary Clubs, individual garden clubs,

Robinson-Humphries, and numerous special fund-rais-

ing events.

On December 23, 1993, a contract was signed to

begin construction on the first link ofthe riverfront

greenway. French Broad River Park was designed

with the entire watershed in mind. It was conceived as

the demonstration project, meant to set the standard
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and pace for all future river park development. The

park would have it all, including 1 foot wide asphalt

trails, the first public restroom in the river corridor, a

picnic shelter reminiscent of old Riverside Park, an

observation deck, a lighted parking lot, vvildflower

gardens, native plants, fishing areas, and wooden

boardwalks over enhanced wetland areas. In keeping

with the guidelines ofthe Americans w ith Disabilities

Act, the park was designed to be completely handi-

capped accessible. The park was dedicated on Sep-

tember 25, 1994 and has been used non-stop ever

since.

The winter, spring, and summer of 1994 were the

wettest in memory. French Broad River Park flooded

twice during construction. It was completely inundated

on August 1 7, 1994, but suffered no damage. In fact,

the floodwaters left behind two inches of rich French

Broad River silt which is now covered with nice green

grass.

As anotherstep in the riverfront revitalization project,

the City Council directed planning staff to develop a

neighborhoodplanforChickenHill inNovember 1994.

Chicken Hill is the river's oldest neighborhood and is in

serious decline. Petitions to direct Community Devel-

opment Block Grant (CDBG) funds towards Chicken

Hill had been denied for three consecutive years.

Community input sessions were planned for February

1 995, and discussions are underway on how to attract

funds from the Appalachian Regional Commission and

the Economic Development Administration, as well as

CDBG monies. The Chicken Hill area has dramatic

elevations, which could provide an entrance with

sweeping mountain and river views. It could also

become the pivotal connection between the dow ntown

and the river. Gentrification and displacement of the

residents are issues RiverLink and the city will wrestle

with as the neighborhood plan moves forward.

Two other events affected the riverfront project in

December of 1 993 . The French Broad River Founda-

tion decided to close its doors and turn over its geo-

graphic and program responsibilities to RiverLink.

RiverLink was charged with spearheading the eco-

nomic and environmental revitalization ofthe French

Broad River, not just in Asheville, but throughout the

watershed. As a result, RiverLink now sponsors the

Volunteer Water Information Network (VWIN) pro-

gram. This program has 70 monitoring sites along the

French Broad River. On the first Saturday of each

month, 70 volunteers dip their test kit beakers into the

cool waters of the French Broad at precisely 12

o'clock. The samples are taken to a variety of refrig-

eration points ranging from pizza parlors to funeral

parlors. The following Tuesday, interns from the Uni-

versity of North Carolina at Asheville gather the

samples and bringthem to the university lab for a series

of tests. Every six months, a report card is issued

describing the condition of thf French Broad.

Also in December 1993, RiverLink formalized its

on-going partnership with the Preservation Society of

Asheville and Buncombe County. Asheville's historic

cotton mill was transferred to the Preservation Society

by Clyde Savings Bank. The mill, built in 1887, had

been identified by RiverLink and the Preservation

Society as the key historic property along the urban

riverfront. A bankruptcy followed by a bank foreclo-

sure threatened the mill's existence. Today, the mill is

aval lable for restoration and is being marketed nation-

ally. Despite its deteriorated condition, the cotton mill

is home to a glass blower, a craft cooperative, and a

construction company. It produces enough income

each month to meet expenses. The roof leaks and a

demolition ball has wreaked havoc on one ofthe oldest

sections, yet Asheville's historic cotton mill thumps

with life and promise for the future.

Conclusion

The cotton mill's water tower has always been

the signature for the Asheville riverfront project

and the riverfront trademark. It projects into the

Asheville skyline and greets travelers crossing the

river as an Asheville landmark. It is rusty and old.

This spring, thanks to well known wildlife artist

Sal lie Middleton, the water tower will be stabilized

and painted. Raffle tickets are being sold for a

Middleton original framed painting. All of the pro-

ceeds from the raffle will be used to rehabilitate this

distinctive riverfront landmark. Discussions are on-

going as to whether the riverfront mascot, the blue

heron, should be painted as a symbol on the water

tower. The herons have returned to the river since

the water quality has improved. Last year, the

Western North Carolina Nature Center introduced

river otter into the French Broad and Swannanoa
Rivers. They are thriving. Last week we had a call

from the oldest craft cooperative in western North

Carolina, asking if we had space for seventeen

professional artists in the Asheville Cotton Mill.

Hope springs eternal on Asheville's historic river

—

the French Broad, cp



Reinventing Government in Durham:

To Merge or Not to Merge

Andrew Henry and Harvey Goldstein

Reinventinggovernment—initiatives to help make

government at ail levels more efficient and more

responsive to citizens" needs—has been a central

theme of the Clinton Administration. In some cases

this has meant reducing administrative layers or de-

centralizing authority and responsibility from federal,

to state, to local government. In other cases, it has

meant weeding out unneeded services and eliminating

regulatory barriers that increase the cost of doing

business more than they produce social or economic

benefit. In Durham, North Carolina, it has meant a

renewed effort to consolidate the cit^' and county

governments.

There have been a number of prior initiatives to

merge city and county government in Durham. As

recently as 1974, a consolidation plan was placed

before the electorate but was soundly defeated. In the

last twenty years, however, there have been some

significant changes in Durham that increase the likeli-

hood ofconsol idation approval. These include a merger

of the formerly separate, and largely racially divided,

county and city school systems, the merging of a

number ofcity and county functions into single agen-

cies, including city planning and inspections, and a

growing belief that Durham must be perceived as a

"good place to do business" in order to continue to

Andrew Henry graduated with a Master's degree from the

Department ofCity andRegional Planning at University of

North Carolina. Chapel Hill in 1994. He now works as a

transportation planner fur Guilford County. North Caro-

lina. Harvey Goldstein teaches economic development and

directs the PhD program at the Department of City and

Regional Planning. Chapel Hill. Professor Goldstein di-

rected the workshop course upon which this article is

based.

share in the economic growth of the dynamic Re-

search Triangle Park region.

The final decision ofwhether the two local govern-

ments will eventually merge hinges, in large part, on

pol itical grounds, i.e., what will be the form ofa newly

constituted single elected body, and which community
and interest groups might gain or lose political power.

There are also a number of uncertainties about the

fiscal and economic impacts ofconsolidation that will

affect the decision of whether to go ahead with a

merger.

Durham County Manager George Williams ap-

proached the University ofNorth Carolina's Depart-

ment ofCity and Regional Planning about conducting

a study that would attempt to estimate the likely future

impacts ofcity and county government consolidation in

three broad areas:

1

.

Fiscal efficiency, cost savings, and tax rates.

2. Quality, effectiveness, and responsiveness of pro-

viding local government services.

3. Stimulationofeconomicdevelopmentinthecityand

county.

In addition, the study would identify issues learned

from other areas" experiences with city/county gov-

ernment consolidation that might make planning for,

and implementing, a consolidation in Durham work

more smoothly.

A team of second year master's degree students

under the supervision of Professor Harvey Goldstein

began the study during the fall of 1 993 . It soon became
evident to the team that the collection of information
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upon which estimates of impacts would based would

be difficult for several reasons. First, there were few

communities ofcomparable size and political structure

that had consolidated city and county governments,

and the resulting impacts had not been systematically

assessed. Second, citizens in Durham, by and large,

were not well-informed about the issue of consolida-

tion and thus their perceptions and attitudes about a

possible consolidation were difficult to elicit. And
finally, consolidation in Durham was "counter-fac-

tual," that is, we could not estimate the likely impacts

in the usual way by comparing this situation with

another situation of consolidation because the latter

could not be observed. These conditions made the

study more challenging than many of the team mem-
bers had anticipated, but at the same time they gave the

students a more realistic taste of how many planning

studies must be done "in the real world."

Given the study's goal, the lack of available re-

search, and the relative indifference ofsome Durham

groups, much of the study's findings were based on

interviews with Durham business, political, and com-

munity leaders. These interviews provided the most

insightful and relevant estimates ofconsolidation im-

pacts. A survey ofDurham-area businesses, an analy-

sis ofothercity and county government consolidations

in the United States, and an examination of literature

concerningconsolidations provided additional perspec-

tives.

What is Government Consolidation?

Before presenting the study resu Its, it may be useful

to review the current

structure of Durham
City and County gov-

ernments and that of

a

prospective consoli-

dated government.

Durham City occu-

pies about 25 percent

ofthe land in Durham
County but contains

about 75 percent of its

population.' What's

more, Durham Count\'

is a relatively small

county within North

Carolina. At present,

individual cityorcount>

departments have sole

responsibility for deliv-

ering a particular ser-

vice or performing a certain function. North Carolina

State law imposes many duties specifically on county

government, such as those pertaining to public educa-

tion, public health, social services, environmental qual-

ity, and thejudicial system . Likewise, the city maintains

exclusive responsibility for some functions, especially

those related to roads, water, and sewer. The two

governments have merged some formerly separate

services, such as Planning, Inspections, and Tax Col-

lection and Assessment.

Durham represents, for the most part, two govern-

ments ruling one people. Durham's continued annex-

ation of formerly rural areas tends to exacerbate the

confusion caused by service separation. Perhaps even

moreconfusing is service duplication; both the city and

county have continued to maintain responsibility for

several important services such as law enforcement,

fire protection, and rescue squads. Furthermore, there

are two distinct bodies of elected officials, the five-

member Board of County Commissioners and the

thirteen-meiTiber( including the Mayor) City Council.

Therefore, although a specific merged department or

a single department may be responsible for a particular

service or function, most departments are still respon-

sible to two separate political bodies.

A consolidated government's structure would be

quite different from the present city or county form.

Consolidation would merge services currently being

delivered by both governments and it would merge

elected officials into a single body. There would be one

set of elected officials and one source of government

services.

Impacts On: Prospective Impacts Cited by Respondents

Services • Few see short nin changes.

• Most predict negative, long run impacts that will become increasingly

pronounced;

> increased service costs and declining service quality because of

growing inefficiencies and service duplication;

> continued confusion among constituents and businesses as to which

government agency provides a specific service.

• Some predict current high quality of service continuing.

Taxes Generally predict increased service costs putting even greater pressure on

currently increasing tax rate.

Revenue Base Informants identified several important tax equity issues:

• City residents pay more than County residents for shared services;

• Owners of undervalued property in the urban services district experience a

"windfall" in service;

• The City's revenue base is getting poorer, but the County's base is getting

richer.

Table J : Inlerview Results—ContinuedSeparate Functioning ofCityandCounty Governments.
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Impacts On: Prospective Impacts Cited by Respondents

Services Short Run
• Majority envision a rise in short run service costs based on:

> the retention of both City and County employees;

> and, merger costs and equity pay issues, i.e., bringing county

employee pay up to that of city employees.

• An almost equal number expect no impact on short run service costs or

are imsure of potential impacts.

Lone Run
• Almost all respondents expect substantial long run benefits based on:

> the elimination of duplicate services and the cost of City/County

function coordination;

> and, savings from economies of scale.

• Nearly unanimous expectation of service quality improvement based on:

> an upgrade of county services as they are brought up to par with city

services;

> less confusion among citizens;

> and, less regulatory burden.

• Many believe that government service providers will be more effective when

accountable to only a single political body.

Taxes • Short run service costs will put increasing pressure on perceived current rise

in taxes, but in the long run, the dampening influence on rising service costs

will ease pressure on increasing taxes.

• Tax increases will vary by resident, e.g., some residents will have to pay

for service upgrades, and county residents will have to pay higher taxes

in order to 'carry their fair share.'

Business

Formation and

Job Growth

• Majority believe that businesses will perceive Durham as an increasingly

desirable location with a progressive, unified government that seeks to control

costs.

Government

Responsiveness

Great Majority envision improved government responsiveness based on:

• consolidation will "create a less diffuse political focus' and reduce "finger

pointing" when dealing with local problems;

• and, more focused resources to the area's problems;

Winners and

Losers

• Durham as a whole will benefit.

• However, some groups may lose:

> elected officials and department heads that lose their positions;

> county residents and those in the urban services district would pay

higher taxes without a commensurate increase in service level or

quality;

> county residents, liberal voting blocks and the African American

community may lose political power as the political base is diffused.

Recom-
mendations

• Some claim that the marner in which consolidation is carried out will have

the biggest impact on success.

• Many emphasize the need for a carefully planned, incremental consolidation,

some recommend study of the school merger to gain experience and lessons.

• Most believe that full political consolidation is imperative before merging

governmental functions.

• Some respondents view consolidation as an opportunity to downsize the

government, privatize certain services, or undergo major reorganizations.

• Merger objectives must be clear to avoid confusion and resentment, and there

must be a high level of public participation to ensure legitimacy.

1 . — =:=:

Table 2: Interview Results^Comptete GovernmenI Consolidation ofCity and County Governments

Interview Results

Interviews ofDurham
leaders provided insight-

ful information. The

study team interviewed

24 people, representing

a cross section of

Durham's business, po-

litical leaders from the

city and county, and com-

munity leaders, to gather

their perceptions of fu-

ture short-run (two to

three years) and long-

run (over three years)

impacts for two general

scenarios: continued

separate functioning of

the city and county gov-

ernments and a complete

government consolida-

tion. These interviewees

tended to be relatively

well-informed on con-

solidation issues, and thus

were able to speculate

on a wide array of con-

solidation impacts and

identify important issues.

The two tables entitled

"Interview Results"

summarize their re-

sponses.

Generally, the local

leaders cited few signifi-

cant short-run impacts if

the city and county gov-

ernments continue to

function separately.

They were more pessi-

mistic, however, regard-

ing long-run impacts, cit-

ing problems in service

duplication, constituent

confusion, growing inef-

ficiencies, and increas-

ing pressure on local tax

rates. They also pre-

dicted exacerbated prob-

lems oftax equity among

cify and county residents,

and those living within
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the urban service boundary (where the city provides

water and sewer service).

Under the scenario of a consolidated government,

respondents predict iittlechange,positiveornegative.

in the short-run. The most often cited short-run im-

pacts were increases in the cost of providing govern-

ment services as a result of reorganizing government

entities and possible increases in taxes to cover these

costs. The long-run impacts of consolidation were

expected to be significant, however, in the opposite

direction from the "no change" scenario. The great

majority saw substantial long-run positive impacts for

service quality, taxes and revenue base, and expected

the area to have a better image among businesses

considering a move to Durham. The results found no

discernible difference in perceptions of likely impacts

among respondents from different political interest

groups such as the Friends ofDurham and the People's

Alliance, business interests, and government organiza-

tions.

Many respondents did voice a strong caveat with

their predictions: the extent ofpositive impacts would

be contingent on how consolidation takes place. By

and large, respondents

recommended a cau-

tious, methodical process

for carrying out a con-

solidation and suggested

that public officials

clearly relate consolida-

tion objectives and pro-

cesses to the public and

to government person-

nel. Furthermore, the

leadership and person-

alities involved in a con-

sol idation effort were

widely perceived to hold

the key to success. A
majority of respondents

from a variety of inter-

ests also believed a city/

county government con-

solidation is inevitable

given the fact that

Durham is a large city in

a small county.

Respondents were

quite animated in mak-

ing specific recommen-

dations for carrying out

a full government con-

solidation, especially

those close to recent city/county department mergers

and those informed on the recent merger of the

Durham City and County school systems. They cited

some departments as candidates for early merging,

identified several opportunities presented by a consoli-

dation process, such as implementing a major govern-

ment reorganization, and speculated on which interests

would win and lose as a result of consolidation.

Although the interview results were not quantitative

and were based on speculation and opinion, they

nonetheless yielded significant and comprehensive

information on consolidation. In fact, the interviews

proved to be the most valuable source of information

for the study among the multiple study methods em-

ployed.

Business Survey Results

The possible impact ofgovernment consolidation on

Durham's business community should be an important

consideration in the consolidation decision. In orderto

assess the business community's opinions on the pro-

posed consolidation, the studyteam conducted a sample

. ..i-a.:.. - , .

Result Basis

Indifferent and Uninformed • The Business community is indifferent and uninformed about issue of

City and County government consolidation.

• "No opinion' or 'don't know the issue" were by far the most common
response to various statement about the consolidation.

Divided on cost, tax and

regulatory impacts

• Local businesses do not expect the consolidation to lower their overall

cost of doing business, lower their overall tax burden, or lower the amount

of regulation that they must face.

• Statements regarding these possibilities were fairly evenly divided

between agreement and disagreement.

Government will improve • They believe by almost a two-to-one margin that the level of

effectiveness of City/County services would improve under consolidation.

• They believe that the departmental mergers that have already taken place

(specifically tax collection and planning) have had a positive influence.

Concern and uncertainty on

consolidation process

• There is considerable concern about how consolidation would occur in

practice; many responses were prefaced with 'if done correctly' and

"ideally." Many believed consolidation could have overall positive results,

but often chose statements of negative impacts as their expected outcome.

• There was uncertainty about what stance a consolidated government

would take toward business.

• Many business owners are less concerned with the form of government

than with the opinions of the persons in that government. |{

Will not affect location

decision

• Only 10% of respondents felt that consolidation would impact their

decision on whether or not to relocate out of the City or County.

Table 3: Business Survey Results—Complete Consolidation ofCity and County Governments.
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survey ofDurham City and County businesses, using

a mailed questionnaire containing both choice and

open-ended questions. Table 3, entitled "Business

Survey Results," summarizes the results ofthe survey.

The business community survey provided few de-

finitive conclusions concerning consolidation, espe-

cially compared to the group of interviewed leaders.

There were many "no opinion" answers to both choice

and open-ended questions. The type of survey instru-

ment used may, in part, explain this pattern of result;

personal interviews are more likely to yield thorough

and thoughtful responses than a mail survey. Yet the

high frequency of"no opinions" can be interpreted as

an indication that businesses do not believe consolida-

tion will have much impact on them, and therefore

consolidation is not a very relevant issue for them. In

fact, the survey tested this issue of relevancy and

found that fewer than 1 percent of the respondents

felt that consolidation would impact their decision to

remain in their present location or relocate to another

city or county.

It was relatively difficult to draw many definitive

conclusions from those that did respond. Among the

respondents who held an opinion on consolidation, the

number who expected consolidation to have net posi-

tive impacts on their business was about equal to the

number who expected net negative impacts. For ex-

ample, business' expectations of consolidation's im-

pact on issues such as costs, tax burden, and regulation

were evenly divided between positive and negative,

and an equal number supported and opposed govern-

ment consolidation. The businesscommunity appeared

mixed on their support for government consol idation.

What business owners were most concerned about

was how consolidation might occur; the process was

more important to them than whether consolidation

occurs or not. Consolidation, like many changes in a

businessenvironment, will lead to uncertainty. Having

knowledge as to how elected and government leaders

will manage the consolidation process could alleviate

much ofthe anxiety among business leaders posed by

a change in local government structure in Durham.

Other Experiences with Consolidation and
Functional Mergers

The study team felt that the experiences of other

communities that have undergone consol idation could

be helpful as sources of lessons to be learned and

problems to be avoided as Durham wrestles with this

issue. From a lengthy list ofcity/county consolidations

that have taken place in the last thirty years, the team

selected five cases for study. These cases were areas

in the southeastern U.S., were "medium-sized," and

were similar to Durham. The areas were:

• Athens— Clarke County, Georgia (1990)

• Columbus— Muscogee County, Georgia ( 1 970)

• Houma— Terrebonne Parish, Louisiana ( 1 984)

• Jacksonville— Duval County, Florida (1967)

• Lexington— Fayette County, Kentucky ( 1 972)

Several generalizations can be made from the five

case studies:

• Economic development impacts appear minimal.

There were neither clear positive or negative changes

in the economic condition due to government con-

solidation. This conclusion is not surprising given

that many other factors and events occurring at the

same time as government restructuring were also

having effects on local and regional economic con-

ditions. Nonetheless, local informants did note that

consolidation improved the image for industrial re-

cruitment; prospective companies only had to deal

with one government when they located in the area,

and, in some cases, consolidation was followed by

more innovative public policies and comprehensive

planning.

• Fiscal and government employment impacts are

mixed. In some cases, local government employ-

ment increased in the short-run, but decreased to

pre-consolidation levels in the long-run. There did

not seem to be any major change in property tax

levels attributable to consolidation.

• Reactions to consolidation are generally positive.

Interviews with community leaders showed a gen-

eral satisfaction with consolidation. They often cited

improved government services and the elimination

of some confusing jurisdictional issues. No one

claimed that consolidation resulted in an overall

negative impact for their region.

The case studies suggest that the stimulation of

economic development should not be the primary

motivation for local government consolidation. Some
communities believed, however, that although the pre-

cise impacts of consolidation were unknown, there
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were intangible improvements in community image,

and that consolidation did not harm the region.

Merger ofDurham City and County
Planning Departments

Several of the larger Durham City and County

government departments have merged in the last ten

years, including the respective planning departments.

The results of this merger can provide some useful

lessons for what the results ofa complete consolidation

m ight be. Though the evidence we have on the impacts

of the merger are based upon perceptions taken from

interviews rather than on hard data, there is a general

belief that the overall result has been positive. The

principal results ofthe PlanningDepartments' merger

have been:

• There is no clear evidence that cost savings have

resulted from the merger because measuring plan-

ning efficiency in a growing urban area is extremely

difficult. However, the government has made staff

and budget cuts for reasons unrelated to the merger,

and the opportunity to reorganize may have lead to

efficiency gains through a more flexible staffstruc-

ture.

• Residents, businesses, and developers have

benefitted from service expansion and clarity. There

is a single set ofordinances, one planning office, and

one comprehensive plan.

• Employee morale generally remained high in the

merged departments. However, there were con-

cerns that the city operating procedures and work

"culture" dominated those ofthe county.

• There is a perception among rural residents that the

city is receiving a disproportionately high level of

control and benefit over the planning process.

Besides these impacts, the study team also identified

several very useful lessons to be learned from the

merger ofthe city and county planning departments:

• Broad consensus among the area's various interest

groups is essential for any possible proposal to

advance undereitherfunctionalmergerorcomplete

consolidation.

• Decision makers must listen to citizen and employee

concerns, and allow adequate time for community

participation in order to make the consolidation

process legitimate.

• A complete consolidation needs to recognize the

different service needs and desires ofthe rural and

the urbanized areas ofthe county.

Some ofthese lessons may be more applicable to a

full government consolidation than others. Further-

more, it is important not to generalize too much from

these lessons: different functions would most likely

have different merger experiences and results, and the

planning merger did not address one of the most

difficult consol idation issues to resolve—the structure

ofpolitical representation.

Conclusion

The study conducted for Durham cannot state with

certainty what impacts a consolidation of city and

county governments might bring. Although a varietyof

information was collected and multiple methods of

investigation were employed, no hard evidence was

found to support the idea that consolidation would likely

lead to significant positive benefits. On the other hand,

there is a belief among many civic and business

leaders, as well as officials from other areas that have

undergone city/county consolidations, that consolida-

tion would result in overall benefits for Durham. The

primary benefits may be an improved image of the

community among businesses that could potentially

expand or locate in the region, and an improvementand

expansion in the quality and level of government

serv ices. Perhaps the most important study conclusion

is that amidst the uncertainty ofconsolidation benefits,

no information source indicated that the long-run im-

pacts of consolidation would be negative.

There are also some relevant caveats and lessons to

guide a consolidation process. There is a belief that

consolidation, in and of itself, is not a panacea for

improving the operation oflocal government. Instead,

the manner in which consolidation is carried out, and

the personalities and competencies ofthose who man-

age a consolidation may be far more important for

ensuring success; close attention must be paid to the

process of consolidation. It must be well planned and

proceed at a pace that allows for adequate adjustment

and must incorporate a variety of interests and em-

ployee groups in order to claim legitimacy.

Given several changes over the last two decades, it
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is more likely that a government consolidation would be

approved now than when last proposed. This study has

identified possible positive and negative impacts of a

government consolidation and opportunities and issues

to be examined through the consolidation process.

Now it is up to Durham 's leadership to decide whether

or not consolidation will bring overal I positive results, if

consolidation is possible given the current political

environment, and ifconsolidation should be Durham 's

approach to reinventing government. Recently, Durham

convened a task force to study consolidation issues

such as a proposed structure for a consolidated gov-

ernment. Although the task force made its final recom-

mendations, consolidation is currently not a high prior-

ity among the area's political leaders, and therefore

action on consolidation is on hold, cp

Note

1. Durham City's population in 1990 was 136,376 while the

population of the County was 181,835 (U.S. Census ofPopu-

lation, 1990).



Patterns of Use in Main Street Activity:

A Case Study of Downtown Chapel Hill *

Kevin Krizek

With increasing growth in suburban fringes, many

downtown areas are faced with challenges to

maintain their vitality. A thriving business district, a

center focus forthe community, and the opportunity to

walk from shop to shop are common features that help

maintain such vitality. While many of these features

are dependent upon larger and more complex factors

such as economic conditions, coordinated planning

efforts, and striking the correct mix of retail, other

aspects, including the physical surroundings,how people

use downtown public space, and the safety of pedes-

trian access, are often overlooked. Unsuccessful pub-

lic spaces in many cities may be a result of this lack of

concern with the quality ofhuman use and activity.

To address this problem, researchers have exam-

ined how pedestrians use urban (and small town)

public spaces to improve the quality ofthose spaces for

the pedestrian.' This paper continues that research by

using Chapel Hill, North Carolina as a case study to

examine the relationships between patterns ofuse, the

downtown physical environment, and the time ofday

.

I conclude that increased awareness of commonly

overlooked items could lead to important improve-

ments in the total pedestrian environment, thereby

leading to increased downtown livability and vitality.

Description ofStudy

The study was conducted on the 100 Block of East

Franklin Street, often touted as the "heartbeat" of the

Kevin Krizek received a Master 's degree in City and

Regional Planningfrom the University ofNorth Carolina

at Chapel Hill in May of 1 995. He is currently working for

the American Planning Association in Chicago before

pursuing a PhD in Urban Design and Planning at the

University of Washington in Seattle.

Town ofChapel Hill. A lively college town. Chapel Hill

has approximately 40,000 residents, many of whom
are students-. Franklin Street is the main thoroughfare

through downtown with the central focus being the 1 00

block ofEast Franklin Street, located directly adjacent

to the north side of campus. This specific block was

chosen for study because it is a section highly traveled

by both residents and visitors and is often considered

the representative block for the town. Almost all

festivities for the town and the university take place in

this downtown area.

The 100 block ofEast Franklin Street (hereafter

simply referred to as Franklin Street) is lined with two-

and three-story buildings that accommodate over 60

commercial uses. There are also institutional buildings

at the east end ofthe block, including a post office and

plaza on the north side of the street and a church and

university offices lining the south side. The 1 ,000 foot

blockface has a continuous sidewalk on each side of

the street with three well-marked pedestrian cross-

walks. The roadway has four lanes for traffic (two in

each direction) with one lane on each side devoted to

parking, loading/unloading, and bus stops.

The greater downtown area ofChapel Hill is some-

what unusual in that it is linear in nature. Besides

Franklin Street, there are two other east-west routes

for moving traffic through downtown—Rosemary

Street to the north and Cameron Street to the south,

both of which only have two lanes through this area.

Because ofthe restricted capacity on these secondary

streets, Franklin Street bears the burden of the east-

west traffic through downtown Chapel Hill.

Description of Methodology

Data were collected using direct observation by a
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single person doing structured behavior map-

ping. Five viewing areas along East Franklin

Street were chosen as representative places to

map the downtown activity. These are shown

on the accompanying map. All locations are

street-side public spaces which appeared to be

high activity areas. All of these spaces except

one (veiwing area #3) are approximately the

same size, and all contain sitting places.

Seven behavior mapping studies were com-

pleted at each ofthe five locations during three

different times of day. These were lunchtime

(12:30 p.m.to 1 :30 p.m.), early evening (5:1

5

p.m. to 6: 1 5 p.m.), and lateevening( 10:15 p.m.

to 11:15 p.m.). In total, observations were

made 21 times at each location—fifteen on

weekdaysand six on Saturdays—for each time

period. At each time, the number of groups

present at each location as well as the total

number ofpersons in each group, their approxi-

mate ages and principal activities were noted.

Any other relevant circum.stances were also

recorded (the presence of street performers,

for example). Age categories of 1 to 1 7, 1 8 to

30, and 31 and over were estimated in order to

separate pedestrians who were in high school

oryounger, university students, and adults. All

individuals were counted as their own group

and all persons who appeared to be together

were judged as a group, irrespective of how
many there were. All data were collected during fine

weather conditions between October 22 and Novem-
ber 17, 1994.

Less formal methods of data collection included

observations while walking the block at random times.

In addition, discussions with Town officials provided

the background of the downtown situation as well as

details ofthe Town's Streetscape Plan. These explor-

atory studies were intended to ascertain relationships

between patterns ofuse and the physical environment

and to suggest possible improvements for the total

pedestrian environment^

While this study describes findings that are specific

to Chapel Hill, the information gathered and methodol-

ogy used could be applied to any street scene setting.

The primary purpose is to provide useful information

that draws attention to commonly overlooked issues,

and compare the findings to accepted standards. For

example, knowing the age and composition ofgroups

of users on Franklin Street could provide merchants

with information that would help them target specific

users according to the time of day. Data on people's

useofthebuiltenvironment,includingaIcoves, benches.
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Map of the viewing areas along the 100 block ofEast Franklin Street.

and ledges, can also be applied to many different street

scenes. In a similar vein, further examining some ofthe

factors that lead to increased vibrancy in one area

could be used to enliven a different area.

In the next section, the general patterns of use are

explained and the adequacy ofthe existing facilities are

described. The results ofthe behavior mapping as they

relate to use over time are then discussed, followed by

a description of variations of use by location and

physical design. Finally, possibilities for improvements

of the Franklin Street scene are explored.

Patterns of Use and Adequacy of Facilities

As is the case with most downtowns, the dominant

pedestrian activity on Franklin Street is walking. In

fact, during most study periods, over 90 percent ofthe

groups were simply passing by. While it is impossible

to know where everyone was walking to or from, I

surmised many were going to one of the many shops

on this block. However, during late evening, Franklin

Street manifests a hint oftheChamps-Elysees in Paris,

as a fair number of groups were noted to be window
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shopping while casually sauntering down the sidewalk.

Franklin Street is one of the few places in the

community where people ofvarious ages, classes, and

races come together in our increasingly privatized

lives.

Sidewalk Width

Using average pedestrian traffic counts at our

highest use area, we can determine if the width of

pedestrian sidewalk space is adequate, according to

accepted standards. The width of a sidewalk depends

on accepted levels of service much the same as for

roadways. Fruin'' of the Port Authority ofNew York

determ ined that, for a level ofservice A involving some

crowding at the busiest time but freely flowing passage

the rest ofthe time, walkways should have a flow rate

ofseven people or less per m inute per foot ofwalkway

width. Whyte^ who is particularly sensitive about

allowing the pedestrian too much space for fear of

creating vacuums, endorses this standard. In studies of

Copenhagen, Gehl" estimated a flow rate of between

three to five people per minute per foot of walkway

width as a good density range.

Average use over the ten-foot wide sidewalk in

front of Pepper's Pizza was about 66 people per 3

minutes. This converts to 2.2 people per minute per

foot ofwalkway . By the above standards and probably

to many people's surprise, this sidewalk appears to be

bordering on being too wide! But foot traffic before a

Carolina vs. N.C. State football game on a Saturday is

much heav ier—about an hour before kickoff, over 1 50

people passed the same location. This converts to five

people per minute per foot of walkway width, well

within the acceptable range. All of this suggests that

the width ofthe sidewalk along Franklin Street is fine.

Safety

Not only does there seem to be adequate sidewalk

width, but pedestrians also have a considerable buffer

to shield them from traffic. In addition to a row of

parked cars, there are about 1 5 feet along the south

side of the street and an average of seven feet on the

north side between the roadway and the part of the

sidewalk intended forwaiking. This bufferarea usually

includes nothing more than a bench, parking meters,

light posts, or tree planters, but it is an asset for

separating auto from pedestrian traffic. As long as

each mode of traffic stays in its respective lane, there

can be a "peaceful coexistence" between the two. The

problem, however, comes when pedestrians need to

cross the street.

In Pedestrian Planning and Design, Fruin argues

that there are six indices to the pedestrian environment:

safety and security, convenience and comfort, conti-

nuity, system coherence, and the visual and psycho-

logical attractiveness ofthe environs. Although a four

lane roadway can adversely affect each of these, one

particularly deserves attention—safety. Franklin Street

is classified as a state highway, and sometimes it acts

I ike one, with cars sometimes reaching or exceeding 35

mph. Forthe pedestrian waiting to cross the street, this

presents a real danger. People were often seen inching

into the street against the light to spot oncoming traffic,

normal behavior' which many argue should be toler-

ated in a high pedestrian area such as Franklin Street.

Curb extensions can mitigate this concern and addi-

tional safety measures should be sought. Further "fine-

grained" research is also necessary to document the

factors involved with pedestrian safety at Franklin

Street crossings.

Biking and Bike Parking

An additional safety problem involves bicycles.

Although cyclists are not permitted on the sidewalk

where they would conflict with pedestrians, they are a

factor in the roadway itself. Given the importance of

bikes as a mode of transportation, there are remark-

ably few concessions forthe cyclist on Franklin Street.

There are no bike paths and traffic lanes narrow to ten

feet in places. Given that the average auto is about six

to seven feet wide and the average bicyclist needs two

feet to maneuver, this leaves a margin of only one to

two feet forthe driver to avoid any autos on the left and

cyclists on the right. This does not consider the possi-

bility that the door ofa parked carm ight open, thereby

reducing the room even further. The 100 block of

Franklin Street is currently not safe for cyclists. As a

result, cyclists are referred to the parallel Rosemary or

Cameron Streets, where they have barely adequate

bicycle access.

Bicycle parking is anotherproblem. Five bike racks

are available in the area, and each rack accommodates

between two and eight bikes. In total, the bike racks

hold about 36 bikes, although some ofthese spaces are

occupied by abandoned bicycles. Because the rack

space is insufficient, bicycle owners must seek other

places to lock their bikes. On an average day around

lunchtime, 21 of 34 (62 percent) parking meters and

sign posts along the block had bikes locked to them.

Although there is enough room for the use of these

make-shift bike racks, the inadequate supply ofbicycle

parking indicates a lack of respect for cyclists and

should be remedied.
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Variations in Use Over Time

Variations with time ofday are described here to the

extent that the activities within each time period can be

generalized. The well-documented peaking phenom-

enon* was demonstrated, with the population reaching

its high point around noon and then leveling off in the

early and late evening. In fact, the total people mapped

during the noon period exceeded the sum of the total

people from both other times.

Different patterns emerged for different age groups.

During the iunchtimeandeveningtimeperiods, Franklin

Street attracts a surprisingly diverse number of age

groups for the main street in a college town. There is

a consistent mix of age groups at all five locations at

noontime. Approximately 60 percent of the people

appear to be between the ages of 1 8 and 30,37 percent

are ages 3 1 and above, and 3 percent are ages 1 to 1 7.

As we move into early evening, these proportions

generally hold. Not surprisingly, late evening marks a

drop in people 3 1 or older, and a peak in the mix of

people between 1 to 1 7 and 1 8 to 30. In sum, college-

age people comprised at least two-thirds ofthe people

in almost every period.

Considering Franklin Street's social atmosphere,

one would expect most people to be in groups. As a

whole, however, there are more single walkers. Even

though the noon observations include more total people,

there is remarkable similarity in the breakdown during

noon and early evening times, showing 56 percent and

55 percent of people alone respectively. Likewise,

there are 32 percent and 29 percent ofthe total people

grouped in couples. Nighttime is charac-

terized by more college-age people and a

dramatic increase in the numberofpeople

in groups. For weekday night traffic, 40

percent ofthe people were in couples and

40 percent were in groups of three or

more.

The largest difference between week-

day and weekend use was a significant

increase in the numberofpeople in groups.

Noon and early evening traffic showed

almost identical numbers, with couples

comprising 44 percent of the total. Dur-

ing the night, a mere 8 percent of the

people were alone, while there was an

increase (52 percent compared to 40

percent on weekdays) in groups of three

or more.

250
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Variations In Use By Area or Features

100 Percent Corner

Whyte** uses the term "100 percent corner" to

indicate the heart of the downtown area. Most often

this is situated at the intersection oftwo major streets,

and in Chapel Hill, the intersection of Franklin and

Columbia is considered by most to be the "
1 00 percent

corner." This study indicates otherwise. Although the

viewing area at location #1 did not take into account

people passing on Columbia Street, in this study, the

space in frontofPepper'sPizza(location#2), continu-

ally had more people than the Franklin/Columbia inter-

section. In fact, it had a higher number of people than

all other locations in 1 6 ofthe 2 1 studies. It seems fair

to posit that the highest use downtown area in Chapel

Hill is not at a corner, but rather somewhere around

Pepper's, on the north side of the street across from

Porthole Alley.

Use Across the Block

The graph of the total number ofpeople in each area

for each time period during weekdays shows distinct

differencesaccordingto location. AssumingFranklin

Street recruits most heavily from the University, it is

interesting to posit the highest use approach points

using the data collected. The high use directly across

from Porthole Alley probably indicates that it is also a

primary entrance to the University. As the Post Office

plaza closely rivals the use at Pepper's Pizza, it is

50

Location #1

Location U2

Location #3

Location ^4

Location #5

Noon PU. Nlgtit

Total persons m each location on weekdays
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probably the second favorite entrance. It seems clear

that the walk along the stone wall is the least used

entrance point to the University.

In addition, night-time usage was remarkably stark

along the south side of the street. This side does not

contain as many late night attractions as the north side

and appears to have significantly less lighting than the

north side ofthe street. Efforts to "spruce up" this side

ofthe street included planting some ornamental trees.

These trees appear to block some ofthe light, thereby

making the south side relatively darker. Although

people like trees, at night they like light even more.

Standing

Spatial differences forpeople standing are relatively

simple. The only locations in which more than two

people were mapped standing at any time were bus

stops. Given the space, the fact that they often chose

not to sit is surprising. People may prefer to be on foot

or do not like the location of the seating areas.

Determining precisely why and where people sit and

stand at bus stops is an interesting question that is

beyond this research design. However, I did notice

that, first and foremost, people waiting for a bus sought

overhead shelter. Although it was never raining during

any ofthe study periods, people still preferred to wait

under shelter, near the lot-line (where the building

meets the sidewalk), and in an alcove where possible.

While one site had two alcoves, only one could be used

for bus waiting because ofthe high traffic levels in and

out of Pepper's Pizza. For this reason, it was not

uncommon for strangers to share a single alcove. At

another location with three alcoves, none had heavy

traffic. The first individual would place herself in the

nearest alcove, with the next person lining up no closer

than ten feet away, usually in the adjacent alcove. At

times, there would be four people lined up under the

awnings, evenly spaced no closer than five feet from

the next person.

Sitting Places

The relatively small number of people sitting on

Franklin Street raised an interesting question: are

people walking because ofa lack ofgood sitting places

or because they wish to walk?

Each area studied contained different seating op-

portunities. During the 2 1 observed study periods, the

eight-foot ledge in front of Pepper's Pizza was occu-

pied 1 7 times. Sitting space in viewing area #4, albeit

divided between the bus stop bench and the stone wall,

was occupied 1 5 times. While each ofthese locations

is near a bus stop, the majority ofpeople sitting in these

locations were simply looking for a good place to sit.

In constrast, a look at the bench in front ofSpanky's

Restaurant explains why it was used less than a

handful oftimes during the 2 1 obser\'ation periods. The
street benches are stark in appearance and seem to be

randomly placed along the block. The Post Office

plaza boasts the highest number of seats of any area,

but considering their location more than 25 feet from

the sidewalk, it is little wonder that they were rarely

used by anyone other than teenagers looking for an

isolated place to sit. The steps and ledges are at a good

height for perching, and consideringthe high activity of

the Post Office plaza, I cannot help but envision their

increased use if they were brought closer to the

sidewalk. The tree planters near viewing area #5 were

used only by people who were eat food from one ofthe

nearby take-out restaurants.

Nasar's findings'" that heavily used spaces contain

more sitting space do not hold true in Chapel Hill. In

fact, the findings from this study indicate the reverse.

Pepper's Pizza had the highest use and the least

amount of "sittable" space—less than eight feet of

bench. Location #4 had the lowest overall use and the

second highest amount of sitting room. Despite the

stone wall near location #4 being somewhat removed

from most of the activities, it may be used more

extensively on a good day than all other sitting spaces

combined. One conclusion is that people are attracted

to specific locations on Franklin Street by forces other

than the amount of sitting space. A second conclusion

is that people prefer ledges over formal benches,

especially when the ledges are on the lot line looking

out onto the street scene. The places that contain such

a sitting space were used extensively.

Exactlyhowmany sitting places are enough? Franklin

Street currently has a total of6 1 linear feet offormal

and informal sitting spaces. Almost halfof this space

is comprised ofthe stone wall borderingthe University.

Whyte" recommends one linear foot of sittable space

for every thirty square feet ofplaza space. In this case,

Franklin Street has only the one plaza in front of the

Post Office. Since the entire block is considered a

social place and is relatively compact, the entire side-

walk space could perhaps be conceived of as one big

plaza. This comes to a total of 39,472 square feet.

Therefore, Franklin street provides a linear foot of

sitting space for about every 65 square feet ofplaza (or

public) space—less than half of what Whyte recom-

mends. Although this standard was adapted from plaza

to sidewalk space, it does provide an argument for the

need to increase the sitting area.
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Location #2 infront ofPepper 's Pizza.

Territories

There appear to be

some locations, more

than others, that assume

a certain character by

the type of people they

attract. One type is

what Whyte '- terms the

"undesirables." This

type, which includes

panhandlers and va-

grants, is present on

Franklin Street. Pan-

handlers were not ob-

served during any part

ofthe daytime on week-

days. They were, how-

ever, seen at night and

during all times on Sat-

urday, although not con-

centrated in any one lo-

cation. Ofmore interest is the locational patterns ofthe

vagrants that frequent the Franklin Street scene. By

far, the most noted character was an older man called

"Mr. C" because he was always seen smoking a

cigarette. Of the 14 study periods at Pepper's Pizza

during daylight, "Mr. C" was spotted 1 2 times.

At the time of this study, a Chapel Hill ordinance

prohibited peddlers in the public right-of-way along

Franklin Street. A driving force behind this ordinance

are the merchants who claim that any peddler or

vendor who comes in and operates out of a suitcase,

does so in direct competition while paying no rent.

While the logic behind this is evident, the argument is

also an effective way to "du 1 1 ify" the downtown scene.

Fortunately, this ordinance was not strictly upheld.

Jugglers sometimes receive money for performing on

the Post Office Plaza. On almost any weekend or busy

night, you will fmd "the flower ladies" selling flowers,

just as they have been doing for the past 30-plus years.

While the "flower ladies" are most often spread out

along one ofthe stark benches near Spanky 's, they are

sometimes located on private property, either in the

alley near Miami Subs or the NationsBank Plaza. [The

ordinance was changed in 1995 —Ed.]

For a town ofonly 40,000, Chapel Hi 1 1 has a number

of street performers. On most Friday and Saturday

nights and Saturday afternoon, you will see at least one

musician. Street musicians seek high activity areas,

and almost all performers were located within 50 feet

of the NationsBank Plaza, near the high use area in

front of Pepper's Pizza. On two Saturday afternoons.

Hare Krishnas were seen chanting in front of the

NationsBank Plaza.

In sum, activities on Franklin Street are found

primarily on the north side of the street. All street

performers, all peddlers, most vagrants, and almost al

I

nighttime activities are on the north side. Perhaps it is

because of the differences in lighting, but perhaps

there are larger forces at work.

These larger forces may be precisely the reason for

the use ofone of Franklin Street's more visible territo-

ries—the Post Office Plaza, where high school kids

hang out. Particularly on Friday and Saturday evenings

and nights, high school age kids constitute up to 50

percent ofthe people in this location. High school kids

like to be where all the action is along Franklin Street

and they like to have their own space. The Post Office

Plaza provides both of these, ft is also adjacent to the

site of the town teen center. For this reason, it is

difficulttodetermineifthere are physical attributesof

the plaza that are preferred by high school people or if

they hang out there simply due to convenience.

Improvements

Streetscape Plan

Improving the environment ofFranklin Street has a

long and unresolved history. Almost everyone agrees

it is an important part ofthe community and that steps

should be taken to ensure its long-term vitality. The

Town recognizes this fact, and as a response, has
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adopted a Downtown Streetscape Master Plan in

1993. The plan is intended to apply criteria of the

Town's design guide! ines to the public rights-of-way of

the Town Center.

The plan recommends a curb extension at the street

crossing by Porthole Alley, a major entrance point to

Franklin Street from the University. This curb exten-

sion will decrease the distance pedestrians traverse on

the street, allow pedestrians to better view oncoming

cars, and make space available for seating areas

outside of the primary pedestrian flow. Considering its

proximity to our highest use area, such an improvement

will probably be successful.

Additionally, the plan calls for an increase in site

furnishings in the Central Business District. It recom-

mends different types of trees and planters and sug-

gests that benches be arranged at right angles to each

other and varied in orientation to provide different

views and sun exposures. While this sounds good,

there are some potential problems. The town needs to

explore the possibility of placing benches to provide

similar benefits ofthose at lot-line rather than placing

them at curbside facing the sidewalk. In addition, if

trees are to be planted, every effort must be made to

ensurethattheywillnotblockexistingnighttime light.

The Downtown Streetscape Plan primarily ad-

dresses features that are cosmetic improvements for

the street. As argued in this paper, these features are

vital to a successful center. It is important to recognize,

though, that slapping band-aids on old sores will not

solve all the problems. Franklin Street cannot optimally

serve its many functions because it suffers from a

fundamental lack of space.

As is the problem with many towns, there is simply

not enough room available to please everyone. The

North Carolina Department of Transportation would

like to increase the level of service for autos by

increasing the lane widths. Many pedestrians desire

increased sidewalk widths and room for outdoor cafe

seating. Merchants claim that on-street parking is

necessary for business. Bicyclists want a four-foot

path that wi 1 1 allow them access along the block. All of

these demands have to be accomodated within a 100

foot right-of-way. Needless to say, it is impossible to

please all parties. Perhaps we should consider the

options.

Pedestrian Space

Franklin Street is often touted as one of the most

successful pedestrian areas inNorth Carolina. Consid-

ering the number of pedestrians and activities on the

street per unit area at most times ofthe day. this could

very well be true. In spite ofclaims that more walking

space is needed, that things arejast too crowded, and

that the town should make the area into a pedestrian

mall, this study indicates that the amount of sidewalk

space seems to be just about right

Bicycle Lanes

As already mentioned, bicycling conditions on

Franklin Street are deplorable. Bicyclists are not, and

should not be, permitted on the sidewalks; however,

they should not be run offthe street or subject to undue

risk. Referring bicyclists to other downtown streets

does not solve the safety problems because the condi-

tions elsewhere are not much better.

On-Street Parking

Local merchants claim that the short-term parking

currently available on Franklin Street is essential for

maintaining their business. In addition, this row of

parking serves as a buffer between the pedestrian area

and the constant stream of cars, thereby serving as an

important safety feature. Finally, short-term parking

spaces in front of stores create a constantly changing

facade that helps the area appear vibrant.

Vehicular Traffic Lanes

The North Carolina Department of Transportation

claims that the current four lanes of traffic along

Franklin Street are the minimum for maintaining an

acceptable level of service. They are quick to mention

that the lane widths are already below many standards,

and that the street currently registers between a "C"

and "D" level ofservice. In lay-person's language, this

is between stable and the lowest acceptable standard.

Improving this particular situation can be achieved by

either decreasing the amount ofvehicles traversing the

street or increasing the capacity of the street through

widening the lanes or adding lanes at the expense of

on-street parking.

Widen! Widen! Widen!

With development in Chapel Hill spreading in every

direction, traffic volumes on Franklin Street are un-

likely to decrease. To improve the traffic situation it

might seem as if the only solution is to increase the

capacity. But before jumping to this conclusion, we
should ask. "'What is the ultimate goal in such a

situation?" If the goal is to simply accommodate the

seemingly ever increasing demands of the auto, then
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the lanes should be widened and new ones should be

built. However, if our goal is more comprehensive,

including such objectives as maintaining an inviting

towncenter, improving pedestrian safety, and encour-

aging alternative modes oftransportation, perhaps we

should reconsider our options.

Can You Visualize

What are the options to widening Franklin Street?

Advocating decreased capacity along Franklin Street

is a very tricky situation and is probably outside the

scope of this paper. But as I wear my hat for advocat-

ing vibrant public spaces, I envision a five-foot bike

lane on each side of the street, outdoor retail sales,

street cafes and dining, and improved public squares

—

all at the expense ofjust 20 feet of traffic lanes. The

town is now consideringchanging the zoning ordinance

to allow curbside outdoor d in ing in the public right-of-

way. This possible variance would apply only to estab-

lishments on West Franklin Street simply because this

is theonly location where there is sufficient room. Such

a plan cannot yet be considered on East Franklin Street

because ofthe space problem. Without doubt, outdoor

dining would improve the vital ity ofthe downtown area

by creating an atmosphere in which people are more

likely to stay. People could stop and enjoy downtown

Chapel Hill rather than simply passing through it.

Yes, But the Traffic Implications

As I stop dreaming and put on my transportation

planner hat, 1 visualize the terribletraffic implications

for Chapel Hill as a whole, not to mention the historic

preservationists on Cameron and Rosemary Streets

who would be at myjugularfordiverting traffic to those

streets. If four lanes of traffic are here to stay, it is

important that all concessions be made to accommo-

date pedestrian safety and access. Certain features,

such as well-marked crossing areas and curb exten-

sions, are important elements that enhance the total

pedestrian environment. The Streetscape Master Plan

addresses pedestrian safety through design recom-

mendations for extending curbs to better accommo-

date pedestrian needs by enhancing crosswalks. The

plan, however, does not address the safety concerns

attendantwithspeedingtraffic. sometimes within less

than seven feet from the pedestrian. According to

Untermann," control I ing the automobile currently in-

volves two interrelated techniques: (a) slowing traffic

by altering the street, and ( b ) allowing or even encour-

aging traffic congestion through manipulating the width

of the street.

The most effective thing we can do in this situation

is to ensure that Franklin Street's traffic lanes are not

widened. Anothermechanismforslowingtrafficisthe

use of traffic lights and signs.

There are three traffic lights along the 1 00 Block of

East Franklin Street. The town is currently testing a

closed loop traffic system using Columbia Street and

North Boundary Street (a cross street less than three-

quarters ofa mile east). This will enable an automobile

at 20 mph to travel this entire distance, including the

1 00 Block ofEast FrankI in, without ever having to stop

for traffic I ights. A Ithough, the purpose is to reduce the

time it takes to travel alongthe stretch, I cannot help but

think about the implications this may have on drivers

whom I see racing down the street to be the first one

at the next red light. Perhaps the town should consider

placing signs similar to those used in other communi-
ties, stating something along the lines of, "Traffic

signals timed for 20 mph traffic— it does not pay to go

faster!"

Perhaps the town should use traffic calm ing mecha-

nisms such as those found in the Dutch principle ofthe

woonerf, which emphasizes pedestrian-oriented street

design. Although usually found only in residential

communities, further adaptations ofthe woower/could

facilitate its transferto commercial and retail areas. As
Untermann'"* mentions, supporting congestion isatricky

strategy. Traffic engineers have worked long and hard

to smooth out the irregularities of traffic and increase

flows. For them, congestion is a mark of failure. Since

the on-street parking already slows down the obser-

vant driver, though, perhaps it wouldn't hurt to keep a

red light or two, or even add some cobblestone pave-

ment along the block to do the same.

Implications

The mapping of downtown activity in Chapel Hill

provides useful and prescriptive information. In terms

ofdescription, the mapping reveals distinct patterns of

use that are not necessarily consistent with Nasar's

1 990 study or expected findings. These include the

si ight majority ofcollege age people at noon-time, little

correlation between activity levels and sitting places,

and the already adequate width of the sidewalks.

The results are prescriptive in that they suggest

directions for improved use through design. With

regard to sitting places, patterns of use suggest a

preference for ledges at lot-line, looking out onto the

street scene. Not surprisingly, the somewhat randomly

placed stark-looking street benches receive very little

use. Underutilized store alcoves were seen to be a

favorite by both people waiting for buses and street
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musicians. Alcoves provide sought-after shelter for

people standing and a stage-like setting for perform-

ers. Compared to accepted standards, Franklin Street

is also severely lacking in the amount ofsitting spaces.

This lack may be partially responsible for the high

percentages of people walking.

Another observation is that low levels of nighttime

use may be the result ofdiminished lighting caused by

increased vegetation. Finally, there is a lack ofbicycle

facilities such as bike lanes and bike racks.

While a one-time study of street activity is benefi-

cial, monitoring street-side activity on an annual basis

could present a more telling story. Records ofactivity

use can assist in evaluating the impact ofdowntown or

otherdeveiopments.Forexample, how would a change

in retail mix affect patterns of use across the block?

Would physical improvements increase the vitality of

some areas or blocks at the expense of others. What

other factors contribute to a changing street life?

Through using observations, such as those developed

here, "before" and "after" data could be of assistance

to decision-makers. Increased resources or technol-

ogy such as time-lapse photography, videotape, or

computer could increase the scope and detail of the

information gathered. Ultimately, the development of

empirical knowledge concerning the effects and status

of the downtown environment could lead to more

informed decisions.

In the meantime, changes to address the shortcom-

ings described in this study will enhance the livability of

the public space and make the downtown area a more

desirable place to visit, cp

References

Nasar, J. L. and A. R. Yudakul (1990). "Patterns of Behavior in

Urban Public Spaces," The Joirnal of Architectural and

Planning Research. 7:1, pages 7 1-85.

North Carolina Department ofCorr merce ( 1 990). North Carolina

Community Profiles. Raleigh.

Pushkarev, B.S. and Zupan J.M. (1977). Urban Space for Pedes-

trians: A Report ofthe Regional Planning Association. Cam-
bridge, MA: MIT Press.

Untermann. Richard ( 1991 ). "Taming the Automobile," Planning

Commissioner's Journal, 1:1, pages 10-13.

Whyte, William H. ( 1 980). The Social Life ofSmall Urban Places.

Washington, DC: The Conservation Foundation.

Whyte, William H. (1988). The City, Rediscovering the City

Center. New York: Doubleday.

Notes

'Whyte. 1980; Francis, 1984; Gehl, 1987; Nasar, 1990; Li, 1991;

Jacobs. 1993.

'North Carolina Department of Commerce, 1990.

'The objective was not to statistically prove relationships between

specific patterns of use and the physical environment while

controlling for all sorts of variables. Advanced statistical

documentation requires more elaborate research methodology

and additional resources that were not available.

^Fruin. 1971.

^Whyte, 1988.

'Gehl, 1987.

'Harrell, 1990.

"Pushkarev and Zupan, 1975.

''Whyte, 1988.

"Nasar, 1990.

'Whyte. 1980.

'Whyte, 1980.

'Untermann, 1991.

^Untermann, 1991.

Chapel Hill, Departments of Engineering. Planning, and Public

Works. ^November, 1 993). Downtown Chapel Hill Streetscape

Master Plan.

Francis, Mark (1984). "Mapping Downtown Activity." The

Journal of Architectural and Planning Research, 1:21-35.

Fruin, John (1971). Pedestrian - Planning and Design. New York:

Metropolitan Association of Urban Designers and Environ-

mental Planners, Inc. Van Nostrand Reinhold.

Gehl, Jan ( 1 987 ). Life Between Buildings. New York: Van Nostrand

Reinhold.

Harrell, A.W. (1990). "Factors Influencing Pedestrian Cautious-

ness in Crossing Streets. The Journal of Social Psychology.

131(3),367-372.

Li. Shaogang (1991). "A Study of Winter Plaza Use in New York

City," in the Proceedings of the 22nd Annual Conference of

the Environmental Design Research Association.

Jacobs, Allan (1993). Great Streets. Boston: MIT Press.









EXPIRES oe

NORTH CAROLINA COLLECTION
WILSON LIBRARY, CB# 3 9 30 I

CHAPEL HILL, NC 27599-3930 '


