NZ-T0w!TS-IN-T0WN:
1.

THEIR POTENTIAL AND PROBIfl4S

Background
Congress has stressed in the 1963 and 1970 new counities legislation
and reports the critical importance it places on the use of Title VII
as an instrument to revitalize existing cities, as well as to control
growth in newly developed areas. The coalition of interests which
defeated the initial HID'A efforts to create new towns legislation in
the mid-60's was primarily concerned about the possible adverse impact
of new town development on existing cities. The compromise solution
offers promise of helping existing cities by using the same types of
assistance' used to support satellite and other types of new communities.
For these reasons, Title VII has as one of its explicit goals, the
revitalization of existing cities and a separate section (Part D) modifying the urban renewal program so that it has authority to undertake
'open land" projects on vacant or underutilized lands which have potential for development without regard to slums and blight. The House
that
report on the 1972 Housing Act, which was never passed, indicated
it was the stated intent of Congress to use urban renewal and Title
VII in tandem on the same project.
The previous CDC Board emphasized the importance of new-towns-in town
(NTIT) by indicatin; that priority should he given to projects representin the new
ing categories of development which were under-represented
communities portfolio. New-towns-in-town, as well as small town growth
centers, are an under-represented category. It has been the practice of
NOA to take new-towns-in-town out of order in light of this priority
determination.
In spite of all the attention to this subject, only two NTIT projects
have been approved under Title VII: Roosevelt Island (New York), assisted with a "determination of eligibility" and Cedar-Riverside (Minneapolis) with a Federal guarantee and also renewal funding.
Because of the importance of developing new-towns-in-town, and their
Perloff
difficulty, a preliminary study was commissioned with Dean Harvey
of UCLA to draw upon the experience of urban renewal and existing newtowns-in-town. One of the outputs of the study was to lay out a more
comprehensive approach to a study of this whole issue. Perloff has submitted a two-volumn preliminary report upon which extensive comments
were made by the f-ID staff. The revised final report is due shortly
Some of
along with recommendations of follow-on research, if needed
draft
UCLA
draw
the
and
conclusions
of
this
the observations
study
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report.

-2This paper will seek to clarify the concept of a new-town-in-town;
summarize !'JCA experience with them; list NCA requirements for their
other
approval; list their advantages and disadvantages compared with
new-townsto
overcome
if
list
the
many
of
problems
development;
types
in-town are to be done; and list come options for future program
directions.
2.

Summary

Conclusions

The following are conclusions of this analysis and our own program
experience, some of which are supported by the draft UCLA report:
a.

Only under the most unusual circumstances is it possible to support
new-towns-in-town by use of the guarantee alone, without renewal or
other substantial grants.

b.

New-towns-in-town should be a critical part of Federal and state
and local initiatives as a cost-effective method of providing jobs,
housing, better community facilities, commerce, increased fiscal
resources and low and moderate income housing with racial integration in a better living environment without many of the adverse
impacts of very high cost of traditional slum removal activities.
However, this should complement, rather than replace these activities.

c.

Single NTITs are not likely to have a significant impact, however,
on total urban revitalization unless they are linked on a city-wide
or metropolitan-wide basis to a whole series of projects. They
should be consciously planned to reinforce each other, with human
resource development activities concentrated in slum areas and
development activities concentrated in vacant or less utilized areas
with good economic potential. (Major UCLA conclusion.)

d.

The Title VII guarantee could significantly contribute to the efficient use of the Better Communities Act (BCA) funds by local governments in the absence of a credit instrument for long-term financing
to replace the urban renewal loan, primarily because it is difficult
for one city council to bind another council to undertake a longterm project using grant dollars only. A combination of a Federal
loan or guarantee, with "tax increment financing", as now practiced
in California, and BCA funds could extend scarce city and Federal
dollars further than relying exclusively on BCA funds to undertake
development activities. Tax increment financing is a technique
whereby future city revenues obtained from increased taxes from a
given project are pledged for use in that project or as security
for borrowing for the project.
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There are critical linkages among human resource development activties of HEM and Labor, transit support of DOT, renewal activities,
housing subsidy efforts and general NTIT support. Improved institutional or legislative mechanisms should be found to insure that
coordinated inter-agency funding is available to support in-town
projects.

3.

1.

"Trade-offs" should be examined among (a) greatly expanded use of
the guarantee to assist cities willing to supplement this effort
with BOA grant dollars for NTITS, (b) development of new legislation
as a companion to the Better Communities Act to provide for longterm, low cost loans to be used in conjunction with local tax increment financing, and (c) development of state incentives to pass tax
increment financing legislation.

g.

Housing allowances or housing production subsidies are necessary
for economic feasibility of many NTITs as well as to achieve their
statutory objectives. Since NTITs, as well as suburban new towns
represent a superior living environment with greater opportunities
for racial and class integration than smaller scale development,
consideration should be given to some system of "set-asides' for
low and moderate income housing for all new communities if proposed
legislation would make designation of such assistance to new communities difficult.

h.

NTITs are far more difficult and expensive to do and less profitable (without extensive assistance) than suburban new towns, but
they have the advantage of serving persons (including many minority
persons) who do not wish to leave the center city and have many
other advantages cited below.

The New-Town-In-Town Concept
The tern "new-town-in-town" was originally coined by Harvey Perloff
in an article appearing in Journal of the American Institute of Planners
1966. In texts of the Title VII regulations, a ;TIT is a, 'in,,mcialiy
and economically viable balanced development of significant size within
the boundaries of an existing city or built-up area which includes jobs
and housing and necessary community and public facilities, with a substantial amount of low and moderate income housing. Under current
policies, it could be no smaller than 100 acres or 12,000 people. This
description would apply regardless of whether or not it is funded under
Title VII, done privately, or supported with urban renewal funding.
The primary distinguishing factor between an NTIT supported under the
Act and a typical renewal project is that the former would normally
involve a minimum of relocation and demolition. A large majority of
renewal projects are aimed primarily at preventing or removing slums
and blight, although there are some "open land' renewal projects, such
as Fort Lincoln.

The difference in approach between renewal and Title VII may be
described by analogy. The renewal approach applies the techniques
of a surgeon to remove malignant tissue from or restore damaged tissue
of the patient, the city. The Title VII approach, should be, by contrast, part of a broader strategy analogous to that of a general practitioner or public health specialist who is aimed at encouraging
healthful practices on the part of patients to build up resistance
to disease. Thus, under this approach, NTITs may be located in parts
of the city with great potential for economic growth although they
may provide the same housing, jobs and community facilities as in a
narrowly defined slum removal project.
Among the instruments which may be used to fund a project meeting this
description are the Title VII guarantee program with basic and supplemental grants (Cedar-Riverside); state development corporation projects
funded with long-term state bonds on city-owned land with Federal supplemental assistance (Roosevelt Island, New York); the urban renewal
program, possibly using "open land provisions" (Fort Lincoln); longterm, low interest loans from state housing authority for middle income
housing (Co-op City, New York); the Surplus Land for Community Development Program administered by NCA which provides surplus Federal land
for community development purposes; funding by special local authorities (the Battery Park Authority); and purely private financing
(Franklin Town, Philadelphia, Illinois Center, Chicago; and Metrotown in Nashville). In all cases, if low and moderate income housing is to be provided, Federally subsidized housing assistance is
involved.
There are a variety of types of NTITs. They may be on surplus public
land (Fort Lincoln or the proposed Sacramento NTIT around the BREAKTHROUGH site on the old State fair grou; on bypassed land with
difficulties of useability or access (Roosevelt Island or the proposed Coldspring project in Baltimore); on landfill (Battery Park,
New York); on air-rights over highways or railroads (Illinois Center
and the plan for Sunnyside Yards in New York); on little-used waterfront areas (Liberty Harbor, Jersey City; Metro-town, Nashville); in
areas which may normally be considered suburban where city limits of
the center city are exceptionally large (Pontchartrain, New Orleans)
or may be extended; on land associated with historic or rehabilitated
areas (discussed for Little Rock, Arkansas); further in the future,
large floating structures in harbors of densely developed cities with
scarce land (as proposed in the Triton study* and by a research proposal of the University of Hawaii); or as a whole series of interrelated, possibly smaller projects, as a total program for urban
revitalization ("Hartford Process" and proposed efforts in Cleveland).
*"Triton City: A study of a Prototype Floating Community" by the
Triton Foundation, November 1968, GPO.
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building organizations, city renewal agencies, State land development
agencies, special authorities, or special combinations where the renewal
authority buys the land and turns it over to private developers (San
Antonio NTIT) or where a private developer purchases the property as
a "designated renewal agent" in a renewal area where there is the possibility of public condemnation of land in case of inability to acquire
key parcels (Cedar-Riverside, Minnesota).

4.

Title VII Experience and Regulations
NTITs must meet all of the regular requirements of the Act, in terms
of balance of housing, containing major urban functions, having economic and financial feasibility, receiving local governmental approvals, consistency with planning, capability of developer, and other
factors. The only special requirements relate to their size and
relationship to the area around them. Current CX Board policy is
that no developments of less than 100 acres or 12,000 people would
be approved in the absence of special circumstances. This is not
stated in the regulations, but in a Board policy statement and in
the draft handbook. In addition, in taking into account the balance
of urban functions required in a NTIT, account will be taken of surrounding and closely-related functions in the planning area. For
example, the number of jobs provided within the area covered by the
Title VII loan guarantee in Cedar-Riverside is small; but closely
related and planned functionally in relation to the Title VII area
are two hospitals, a college, and the "West bank" campus of the
University of Minnesota, all of which provide a high level of employment and an "institutional anchor."
A major lesson learned to date with Title VII applications is that it
takes considerably more than the guarantee to finance a NTIT. Fort
Lincoln, which is proposed to provide a total living environment for
16,000 persons and an employment center of up to 11,000 jobs will be
built on a 335-acre surplus site, formerly a training school for boys.
Although the site will be sold to the developer for a fairly modest
price, considering prices of center city land, a renewal subsidy of
$28 million will be required for land development activities alone,
excluding special assistance for a transit shuttle and any housing
subsidies. In light of the termination of the HUD categorical grants
and the supplemental grant program, it is unlikely at this time that
Fort Lincoln will also apply for Title VII assistance.
Cedar-Riverside involved a guarantee of $2 million, which covered
primarily land acquisition, taxes, and overhead. Funds for development were not included in the guarantee in that renewal and other
grant assistance was contemplated for infrastructure. NDP grant
assistance has been requested as well as a long-term conventional urban
renewal assistance for Cedar-Riverside. At the same time,
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but was funded by long-term bonds sold by the New York State Urban
Development Corporation. Also the city owns the property and has
for low and moderate
provided discounts in property leases and taxes
income housing which is, in effect, the equivalent of a land writedown in urban renewal. In addition, there is a large Department of
underTransportation grant for the subway stop on the Island from the
Some
HUD
underneath
the
site.
grants
may
tube
passing
ground subway
also be involved, under "determination of eligibility" procedures.
Under these procedures the Federal Government bears no risk for the
financing of the project but provides basic and supplemental grants
and possible special preference on low and moderate income housing
subsidy distribution.
The application for San Antonio New-Town-in-Town was invited, but
not approved, because of the inability, to date, of the developer
and the San Antonio Redevelopment Authority to obtain the special
State legislation needed to have the Authority purchase the land
and sell it, without competitive bidding, to a single developer.
Considerable renewal and other subsidies would be needed to make
this project feasible. Should state legislation pass and Federal
grants be available, this project may be approved in the future.
Another advanced application is for Pontchartrain, within the city
limits of New Orleans. Although it falls within the jurisdiction
of the city and would be developed by a public body, it is on 8,400

acres for a projected population of 85,000 and has all of the characteristics in terms of size and density of a suburban new town. This
is somewhat unusual- in that the land has been "land banked' by a
private developer, Centex Corporation, which will turn it over to
the public development corporation. Considerable use should be made
of Kaiser Engineers in evaluating the plan. They may also receive a
management contract for the project. The key problem in this site is
insuring that floods and tropical storms do not endanger the property.
It shares with New Orleans the need for extensive drainage, fill, and
levies providing 100-year flood protection.
Another pending NTIT project is from the city of Jersey City for
and housing
Liberty Harbor which would provide for extensive jobs
determined
has
not
been
waterfront
area.
It
fully
on a derelect
the degree to which additional grant funds will be needed to supplement the guarantee.
Other NTIT projects for one reason or another are no longer under
consideration. Among these are the following, along with the probable basis for their withdrawal:
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**Sacramento NTIT was considered too small at the time and, in
addition, the original private developer dropped out.
**Franklin Town, Philadelphia, was also considered too small (50
acres) without compensating degree of innovations.
**Battery Park City dropped out because it had adequate bond financing and the termination of the basic and supplemental grant programs
reduced the attractiveness of "certification of eligibility" procedures.
**Sunnyside Parks, New York, never was a formal applicant and it
was determined that the air-rights construction would be very expensive and there was insufficient demand for high-yield commercial space.
Consequently, the latest proposal has been to build a large sports
facility on the railroad yard right-of-way.
**Peekskill, New York, a small town on the Hudson River, required
extensive renewal assistance for its waterfront new-town-in-town to
work, and this assistance was not forthcoming at the requested scale.
*Watertown East in Watertown, Massachusetts, withdrew because the
community opposed the type of higher density zoning needed to make
the project economically feasible.
**City View in New York City, was withdrawn because the private
consortium to develop the property failed to materialize.
**Highlands, in Troy, New York, to be developed in conjunction with
Rensselaer Polytechnic Institute, is now inactive pending negotiations
with the New York Urban Development Corporation.
**Mon Plaza in Pittsburgh was considered to be too small; a convention center failed to materialize which was important to the
economic base, and local political opposition developed.
**Los Alamitos on a military base in Los Alamitos, California, was
withdrawn because of a change of heart on the release of the military
base for civilian uses and other problems.
**The pre-application proposal for Metro-town in Nashville was
never submitted because the private developer was able to proceed
without Federal assistance.
According to what information we have, those projects. which proceeded
without Title VII and without renewal funding did not remain balanced
developments with significant amounts of low and moderate income
housing.

Areas of activity which may eventually materialize into NTIT applications are Cleveland, Chicago, Los Angeles, Atlanta, Salt Lake City,
and Hartford.
By contrast, HO experience with renewal assistance has been massive.
It has been the backbone of Federal efforts to renew cities. In 1972
reports indicated that some $12 billion had been pumped into redevelopment activities, of which $8.4 came from the private sector. These
projects have been in large and small communities all over the United
States. Their impact, both positive and negative have been immense.
In the over 2,000 NDP and urban renewal projects, average tax revenues
produced by taxable acre have been increased by 395%, even though only
half of the ultimate development of these areas have been completed.
In addition to grants, billions of dollars of urban renewal loans are
outstanding. In spite of the positive achievements, few programs have
been subject to such violent criticism, most often from the alleged
beneficiaries: the home owners, renters, and small businesses in the
areas receiving renewal treatment. In his study, Dean Perloff summarizes and evaluates the massive literature on this subject, largely
critical in nature.
The critical question is does the type of NTITs described in this
paper represent an instrument of urban revitalization which can
spark urban revitalization and lower cost for the public and with
fewer negative side effects than past efforts at slum removal? Or
can these activities be a useful supplement to make renewal more
effective? If so, what in addition to the guarantee is needed to get
the job done?

5.

Advantages and Disadvantages of New-Towns-in-Town
In citing the advantages and disadvantages of NTITs, the first question
is advantages compared to what? Three comparisons are made: (a) with
suburban development, (b) with traditional slum removal activities, and
(c) with trend center city housing and private activities.
It should be pointed out that general comparisons with broad categories
of projects are very hazardous, since there is such a great variation
between one project and another in the same category in terms of price,
potential market, and other factors.
a.

Compared
(1)

with suburban develonment

Advantages
(a) The major advantage that both renewal and NTIT activity
has over suburban new towns and other suburban development
is that both of the former contribute to the "place prosperity"
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property tax revenue. This enables the city to offset partially the massive tax losses due to outward migration of
manufacturing and commercial firms and middle and upper class
taxpayers. Suburban new towns contribute directly toward this
goal only if they are annexed by the center city (as proposed
for San Antonio Ranch and Newfields, near Dayton, Ohio), or,
in the case of a small metropolitan area, where jobs generated
by the suburban new town add to the prosperity of the whole
area, including the central city.
Many critics of the Federal programs have argued that this
goal has received too much emphasis at the expense of "people
prosperity." But, critics not withstanding, the popularity
of urban renewal and NTITs with the city mayors can be seen
by two case studies undertaken by Dean Perloff's team. In
addition to the income generated by the jobs created as a
result of the $1 billion in public and private investment in
renewal in Boston in the past 15 years and secondary effects
of attracting permanent jobs and housing in renewal areas, an
annual increment of $10 million was created in tax values.
Over a period of 30 years this would exceed the combined
Federal and local public investment of $278 million since
renewal activities were initiated since the mid-50's. In
San Francisco the annual tax increment would exceed $22
million so that increases in revenues would exceed the combined Federal--local investment in renewal of $391 million
in less than 20 years.
sub(b) A second advantage of both forms of development over
minorities,
is
that,
for
the
time
many
urban activities
being,
particularly lower income blacks would either prefer location
in the center city or there is widespread resistance to them
in suburban locations. Experience with a 1968 conference in
Michigan sponsored by the Ford Foundation and Urban America
as well as a small sample survey by the Metropolitan Applied

Research Center of New York, would indicate that many blacks
would consider NTITs as a more confortable alternative to suburban locations. This is illustrated by Jonathan and CedarRiverside. Jonathan, 25 miles outside of Minneapolis, has
advertised extensively in minority media, but has attracted
only about ho minority residents and has had difficulty in
recruiting minority staff. By contrast, Cedar-Riverside,
with 700 families moved into its Stage I development has
lt minority population although it has just opened its
doors several months ago. This is not to say that many
minorities will not live in suburban new towns: both Columbia and Park Forest South have about a 19% black population
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minority population, particularly low income, will probably
continue to live in the center city until they achieve a
status of greater upward mobility. Thus, flITs and urban
renewal with appropriate amounts of low and moderate income
housing will continue to play an especially critical part in
meeting minority needs.
(c) For many types of specialized office functions which
require face-to-face contact, NTITs offer convenient locations in good surroundings in the central city.

(a) Housing in renewal and NTITs reduce commuting time,
pollution, and consumption of fuel for persons who still
work in the central city and where acceptable accommodations are not available elsewhere in the center city.
(e) flITs offer "swingers" and other persons who prefer the
exeitnent and amenity of the center city an adequate environment and housing not available in most locations in the
suburbs.
(f) New-towns in-town offer jobs near housing to persons of
minority and majority extraction who wish to remain in the
center city.
(g) Because of their high density, these developments could
reduce some pressure on suburban growth which is often damaging to the environment and are far more adaptable to innovations in rapid transit than lower density suburban locations.
(h) By attracting back to the center persons of majority
extraction, the trend toward all-black central cities may be
slowed. Although many blacks resent this argument since it
implies that whites were more capable of exerting leadership
in center cities than blacks, the contrary argument is that
a primary cause of segregated school systems in the North has
been the predominance of black populations particularly school
age populations, in the center cities and predominance of
whites in the suburbs. Projects such as S. W. Washington
renewal area have, in fact, provided integrated developments
in a city which is consistently moving toward minority predominance.
(i) In-city developments have the unique capacity to protect institutions, such as great universities, which do not
have the capacity to move their physical facilities without
immense sacrifice in capital investments.
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Disadvantages
Among the disadvantages of renewal and new-towns-in-town
compared with suburban development are the following:
(a) Because of very high land acquisition costs, and high
construction costs, in-city developments are generally much
more costly on a per-unit basis than suburban developments
for an equivalent amenity level. This particularly applies
to the very large cities, such as New York City. Subsidized
housing, infrastructure and other assistance in the suburbs
can provide for a larger number of people at lower cost than
can similar developments in in-city locations. According to
Perloff's sources, single family home costs from $9 to $12
less per unit than various types of highrises. The average
per square foot cost of land for three Title VII existing and
proposed new-towns-in-town ranged from $2.00 a square foot
to $15.00; while land for suburban new towns typically run
.05 or .06 cents a square foot. Although the lower suburban
land prices are in part offset by decreasing per unit land
prices as building density increases, certainly an equivalent
product is not being offered, particularly for families with
children who need easily accessible play space. In addition,
there is a point where rising per square foot construction
cost for higher story buildings offsets savings in land cost
and average costs rise.
The cost discrepancy is particularly great where expensive
platfonuing or landfill is required or where extensive land
write down and relocation and demolition is required, as in
urban renewal or certain types of NTIT projects.
Additional comparative cost and amenity analysis should be
done to make this conclusion firmer.
(b) As a rule, the long-term market conditions in the suburbs are more favorable than in many center cities; therefore,
unless high price residential or commercial space is being
provided or unless extensive grant assistance is provided,
the most capable developers would be more reluctant to undertake a new-town-in-town than a suburban development. In addition, this could increase the risk of providing Federal guarantees for in-town projects.
Needless to say, there is considerable variation in market
potential from one central city to the next and from one location with each center city to the next. Also, there is great
pent-up demand for moderate lower cost or subsidized housing
in the center city. Co-op city, which was middle income

-12And Cedarhousing, had tremendous market success.
Riverside seems to be renting up as quickly as desired.
This illustrates the critical nature of having subsidized housing available for in-town locations.
However, the trend has been toward declining or
stable center city populations while the explosion
Jobs continue
of growth is occurring in the suburbs.
to move out of center cities in the major metropolitan centers, particularly manufacturing jobs.
It is no longer feasible for a large percent of
Cc)
manufacturing to expand or to locate in most center
city locations, primarily because of the changing
space demands of industry as well as land prices and
taxes.
Therefore, suburban new towns and industrial
will
continue to enjoy a comparative advantage
parks
for this type of job base.
The property taxes for many center city locaCd)
tions is much higher than their suburban counterpart and the level of services, particularly educaThis may
tion immediately available is often lower.
be offset by providing for special educational and
other services in the new-town-in-town.
Compared with Slum Removal Activity
(1)

Advantages
There is little doubt that conHuman Costs.
(a)
struction of NTITs on parcels in the center city
where minimal relocation is involved eliminates the
single greatest difficulty of the slum removal aspect
relocation of owners, residents and
of urban renewal:
businesses.
There has been no subject which has
received more critical treatment in conjunction with
The disruption of entire
the urban renewal program.
which
had cohesive social patof
many
neighborhoods,
terns, and forced movement of well over 1 million
people has caused great hardship, although the physical condition of the housing for many, if not most,
Until the Uniform
has improved for the relocatees.
Relocation Act of 1970, payments were grossly inadequate, with less than $100 million being paid to
relocated families, persons and businesses through
the entire history of the program until F? 1971.
Now that the payments are fair, the problem is the
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During FY 1973, urban renewal accounted for payments
of $186 million under both conventional and ND? reThis
newal activities for over 90,000 relocatees.
80%
total
MUD
relocation
was
of
activity.
Because of the lower level of relocation, demo(b)
lition, and delay due to time-consuming condemnation,
the NTIT approach should be less costly on a per unit
of "output" basis.
Perloff has pointed out that the
very extensive land write down procedures are not
really a direct benefit to the ultimate user of buildings constructed on urban renewal land, primarily
because the same business or apartment may have located elsewhere in the city at no Federal expense.
This payment is in addition to the housing subsidy,
The purpose of the payment is to
if any is needed.
overcome resistance to moving to a former slum area.
Since NTITs need not be located in slum areas,
(c)
they need not overcome the negative image of a
blighted neighborhood and, under many circumstances,
Of course, generalmay be more economically viable.
izations are difficult since there is such a disparity
between the development pace of different projects.
Since NTITs involve a minimal amount of destruc(d)
tion of existing housing stock, they place less a burden on the declining housing stock of existing cities.
Cedar-Riverside alone will produce a greater net increase in housing than the entire San Francisco and
Boston renewal programs combined.
According to the
Perloff study, all of the renewal projects in San
Francisco only increased the number of housing units
by 4,749 (from 11,114 to 15,863); in Boston, the net
gain in stock was only 3,700 (54,300 to 58,000)
Although statistics are not clear, chances are that
the number of moderate to low cost units were considerIn San Francisco, 43% of the total
ably reduced.
Although
housing units replaced were low and moderate.
the lower cost units were deteriorated, they did proIn all probability, placvide an economic function.
moderate
income
residents on the housing
low
and
ing
market drove up the price of remaining housing;
although their housing condition improved, they had
to pay more for it.
By contrast, the net increase
in units in cedar-Riverside is about 12,000 units, a
majority of which are middle, moderate or low income
units.
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cOnstruction and development on a faster timetable than current renewal projects. Co-op City was built from start to
finish in 7 years and provided for 50,000 people. This delay
should even be more in evidence with increased citizen participation of the neighborhoods to be relocated, the need to
find replacement housing, increased relocation requirements,
It should be pointed out, however, that special
and so on.
problems of NTITs have precluded them from living up to their
full potential in speed of development.
(f) In many cases, slum removal activity has only hastened
the decline of neighborhoods by discouraging new private
investment during the long delay after a renewal area was
being investigated.
It should be pointed out that the "open land" projects funded
by urban renewal would share the favorable characteristics
cited above, as compared with the slum removal program.
(2)

Disadvantages
(a) The chief disadvantages to the NTIT approach, compared
to the slum removal activities is that the former leaves in
tact the large areas of the city which have deteriorated.
In fact, some argue that creation of new-towns-in-town on a
large scale could actually hasten the abandonment of declining neighborhoods. The charges that Co-op City was dragging
down the Grand Concourse in Bronx by drawing middle class
population to it, led to a study of this effect. The study
found that Co-op City had an insignificant impact on this
area. It should be pointed out, however, that new housing
and jobs in cleared areas would also draw persons from declining areas.
This secondary effect on the rest of the city makes it even
more critical that a city-wide strategy combining rehabilitation renewal NTITs and human resource development be instituted.
(b) A second disadvantage of NTITs is that there is probably
a shortage of acceptable sites for them. This constraint
would not apply if the Perloff strategy were accepted of undertaking a whole series of smaller linked sites.

c.

Compared to Trend Development and Separate Housing Projects
(1)

Advantages
(a) The chief advantage of a NTIT is that it is done on a
sufficiently large scale to provide a better living environment,
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racial and class integration is enhanced. If any lesson
is clear from housing subsidy activities of the past decade,
it is that improved shelter alone is not enough. Many, if
not most, of subsidized housing units were placed in locations which were primarily minority and lower class, contributing to reinforcement of the ghetto. Often these units were
put into neighborhoods with poor access to jobs and with
inadequate community services. NTITs offer an opportunity
to provide "neutral turf" where racial integration is more
likely; to mix subsidized with non-subsidized units to
remove the "project" image, as has been done in Cedar-Riverside; and to simultaneously provide improved services and
facilities when housing is constructed.
(b) Placing high-yield commercial and luxury apartments and
other facilities within the sane company ownership as low and
moderate income housing, permits undertaking such housing with
lower subsidies than might normally be the case. Cost of
private land write down can, in part, be offset by the price
offered for market rate facilities.
(c) By undertaking a fairly large-scale development, special
crime control techniques and amenities are provided to reduce
crime which discourages market rate housing in other areas of
the city, where there was no control over neighborhood conditions.
(d) NTITs are uniquely capable of maximizing design possibilities of surplus property sites or large vacant parcels.
Piecemeal development of Fort Lincoln would not produce as
desirable a plan as a balanced NTIT. This vacant land is
considerable. In 1968, the Douglas Commission found that
roughly 22% of all of the private land in the cities it
studied was vacant and 17% of all land was in street uses.
In addition, there are innumerable parcels of Federal and
state land many of which could become available for largescale development. Since 1951, there have been nearly
1,200 base closing in the United States many of which would

be suitable sites for new-towns-in-town. Other military
sites would be desirable, but have not been released by the
military.
(e) Since profits are potentially substantial in luxury
residential commercial development, private trend development has had little incentive to produce low and moderate
income housing as part of a total community environment.
Most private construction has concentrated on high yield
development. In many cities, middle income housing is
simply not being built.
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Disadvantages
(a) The chief disadvantage of NTITs as compared to smaller
scale development is that the former are much more difficult
to do. Consequently, the vast bulk of construction activity
in the center cities are smaller-scale, piecemeal development, with emphasis on higher yield commercial and residential properties. It is difficult to assemble large parcels
of land by private means and the public bodies have concentrated mainly on blighted areas, as called for by renewal
regulations. Rate of return on smaller scale projects is
much more predictable and risks lower, since there are fewer
entities which must approve the plan and the time of development is much shorter. The difficulties of undertaking largescale development are listed below.
(b) A particularly difficult problem is finding a properly
located site which is vacant or underutilized and large enough
for a new-town-in-town. Although the Douglas Commission found
that the number of acres of vacant land was very large, it is
rare that acreages are large in one location in the absence
of environmental difficulties, site suitability or accessibility problems which must be overcome by expensive development.
It may be much easier to undertake smaller scale developments
on 10 vacant or underutilized sites to achieve the same effect
as one large-scale development. This is one of the reasons
why Perloff recommends a strategy of smaller linked developments as part of a single program. Of course, many of the
advantages of large-scale development mentioned above would
be lost by undertaking smaller developments. The secret would
be to find that size where the advantages of large-scale
development can be enjoyed and still take advantage of smaller
parcels.
An exception to the size limitation of vacant or underutilized
parcels may be closed military bases and suburban locations in
cities with powers of easy annexation of suburban areas. However, there are problems in each of these cases. The military
often does not wish to release the land. And NTITs in annexed
areas may lose many of the advantages of NTITs described above
in terms of their accessibility to down town areas.

6.

Problems of Development
Many of the impediments to development of NTITs have been covered above
either under Title VII experience with actual development or under the
listing of advantages or disadvantages in section 5. However, it would
be useful to summarize these problems here.

-17a.

Expense.

As indicated in section U above, although NTITs are less
expensive than slum clearance efforts, they still are expensive
compared to suburban development and, for the most part, require
grant assistance to be financially viable. In the absence of
tax
availability of renewal assistance, replacement BCA funds or
increment financing, only a handful of NTITs will be undertaken
with guarantee assistance alone.

b.

One of the factors
Citizen Participation and Political Approvals
and
of neighwas
the
involvement
Fort
Lincoln
opposition
delaying
modboring citizens' groups who opposed a large amount of low and
is
also
a
vocal
in
that
There
erate income housing
development.
group in Cedar-Riverside which opposes development. Although the
opposition to NTITs may be less by citizens whose neighborhoods
are being torn down, it is nonetheless a force to be contended
with which often resists social goals or the scale of development
needed for a NTIT. This, in turn, reflects in lack of political
the job done.
support to get

c.

The great potential of
Special Problems with Military Bases
the
modest performance to
bases
for
NTITs
and
closed military
date with the Surplus Land for Community Development Program is
a seeming contraction. Since the program was initiated in 1967,
only a handful of projects have been approved totaling 560 acres.
Only one project will meet the criteria for a major NTIT: Fort
Lincoln. In addition to citizen participation, political opposition and cost problems mentioned above, there has been a reluctance
on the part of the military and Congress to release critical parcels,
such as Bolling Field.
A special problem with closed military bases in many areas is
making a finding of economic feasibility if the area is a high
unemployment area and the military base resulted in even further
elimination of a large number of jobs.
In 1972, the Administration submitted a legislative proposal to
be inserted in the 1972 Housing Act to expand the base for the
program to utilize more fully the potential of surplus property.
The Act was never passed. The new provisions were to extend
the current authority in section LlI of the Housing Act of 1969,
which covers only low and moderate income housing and related
facilities and services, to include explicitly new communities
or major redevelopment having a community-wide effect. Under
these provisions ultimate disposition and use would be in accordance with a new community or redevelopment plan approved by the
BUD Secretary.
The problems in administering the Surplus Land for Community
Development Program were outlined in detail in Martha Derthick's
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is nof the definitive word on the subject, however. There is no
intrinsic reason why more successful use cannot be made of excess
military bases and other surplus property.
d.

Blight Criteria
Probably the greatest obstacle to the development of new-towns-in-town of the type described in this paper is
that they have relatively low priority on the part of local public bodies responsible for development and redevelopment. With
the availability of billions of dollars in model cities and urban
renewal support, priorities were aimed at the blighted areas of
the city which need "help" the most. In addition, the special
interests of down town merchants or property owners generated
great interest in CBD rennovation or clearance to establish new
down town commercial centers. In each case, Federal assistance
was aimed at removal or prevention of blight. Although open land
projects were covered by very broad local definitions of blight,
they were hardly a high priority. Fort Lincoln type projects are
the exception, not the rule. Part P of Title VII explicitly permitting "open land" renewal projects apparently has done little
to change this philosophy. It will remain to be seen whether
placing emphasis on the worst areas of the cities (or CBDs) will
change under the local option provision of the Better Communities
Act.

e.

Lack of Interest and/or Capacity of Developers
Due to the formidable problems of land acquisition, land development, and achieving
governmental approval and citizen support, as well as high costs,
the number of qualified private developers willing and able to do
NTITs has not been as great as it could be. A special potential
exists for companies, like railroads, with very large aggregated
land holdings in center cities. With proper governmental support
they could be motivated. But the development must be made sufficiently attractive to compete with smaller scale and less risky
commercial and other development.

f.

Transition From Categorical Programs
A problem has been the fact
that the urban renewal and model cities programs have been phasing
down for the past several years in anticipation of special community
development revenue sharing. Renewal funds that were available were,
for the most part, devoted to completing existing projects, not to
fund new developments. It is probable that, had there been "extra"
renewal assistance available only for NTITs supplementing the
guarantee, NTIT projects would have blossomed all over the country
in spite of the problems listed above. Several projects, like PATCOM
in Patterson, were considered desirable but in the absence of assured
additional renewal funding, are not now possible.
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Massive Center City Problems
Another major obstacle to NflTs in
in
the
Northeast
has been the overwhelming nature
cities
many major
of the problems of the center cities, such as Philadelphia, Detroit,
New York, Newark, Pittsburgh, Cleveland, and Camden. High crime
rates, racial conflict, minority dominance in the public school
systems, and continued flight of jobs and middle class to the
suburbs require solutions beyond the scope of any program which
has been devised to date or even under consideration. The existence of these forces reduce the chance of a single NTIT being
developed successfully in the most difficult cities in many locations. They also make undertaking successful renewal projects
more difficult.

h.

Intractability of Problems of the Poor. Underlying and, in large
part, causing center city problems are the intractability of problems of the poor. Critics both within and outside of the urban
institutions designed to solve the problems of the poor indicate
that in spite of increased billions of dollars in investment on
problems of poverty and crime, these problems remain: Christopher
Jenks and others report that even good schools have minimal impact
on improving equality in American life; criminal justice is bogged
down and most criminals escape punishment; prisons have depressingly
poor rates of rehabilitation; improved housing seems not to relieve
basic family problems and often increase their isolation rather
than lifting them into the mainstream of American society; welfare
often reduces family bonds and causes unanticipated negative side
effects; minority youth unemployment is dangerously high; infant
mortality and other health problems are still high in spite of
huge increases in national health expendutures; and the number of
female-headed households among minorities continues to frustrate
upward mobility and contribute to other problems. Liberals and
conservatives alike are less prone to talk of quick solutions to
these problems.
These fundamental human problems concentrated so often in large
center cities, cannot help but have an effect on the capacity of
NTITs or renewal to achieve social and economic viability to the
extent they have some pretense of dealing with these problems.
Countering these depressing failures are significant improvements
for large numbers of minorities and children of lower income families. Census data shows steady declines for both persons of
minority and majority status in numbers of poor. Often the very
success of the center city in generating greater prosperity is
obscured by new problems moving in to take their place. But the
fact that some progress is being made, although not tied to any
specific programs, holds some promise for the future of NTITs.
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If the model cities
Difficulty of Inter-Agency Coordination
experience has proven anything, it is that inter-agency cooperation is very difficult, although few would deny the desirability
or necessity of coordinating human development programs, improved
transit planning, economic development programs, and community
development activities such as NTITs. It is even more difficult
with the Title VII NflT program since the program does not include
any funds for social services and funding has been terminated for
the one program designed to encourage grants for hospitals, libraries and other service facilities--the supplementary grant program.
The Act originally contained some social service system assistance
(the Public Service Grant Program) at least to cover the first three
years of operation of a new town,, but this program has never been
funded. This leaves it to the ingenuity of the developer or the
goodwill and support of the city to provide for human resource
development activities. This could cause real problems considering
that many thousands of low income families will be living in NflTs.

j.

Another major problem
Uncertainty on Housing Subsidies Assistance
is the uncertainty with regard to continuation of Federal housing
production subsidy programs. As indicated above in section 5, NTITs
often need housing subsidies not only to achieve social, but their
economic goals. If a housing allowance program supercedes housing
subsidy programs and no special provisions are made for allocating
allowance funds for special use in the new-towns-in-towns, their
success may be uncertain. The success of NTITs depends on a balanced commitment to a particular limited geographical area.

k.

A potential future problem is
Uncertainty on use of BCA Funds
how the flexible RCA funds can be used to undertake single largescale, long-term projects. It will be difficult for one city
council to commit another one to long-term funding even with predictable sources of Federal spending. Pressures will be great to
disperse funding all over the city. On the other hand, cities may
see the Federal guarantee and NTITs as a way to conserve BCA funds
so that they can achieve greater effectiveness for the same expenditure.

1.

Lack of Documentation of Renewal Experience. One of the revealing
informal findings of the Perloff study was the relative absence of
careful evaluation of the urban renewal program by the Federal Government. UCLA has had to rely excessively on outside academic critics
who did not have the resources, and often the experience to record
why some projects fail and some succeed. A large study finally is
being funded with the Real Estate Research Corporation to undertake
a partial evaluation. Often statistics were available, but they
were not in the form useful for evaluation.
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Recommendations
The above-mentioned problems are so complex that they are not subject
to a few glib recommendations in a short paper on the subject. However, some tentative recommendations may be made based upon this analysis and upon the UCLA draft report. Among these are the following:
a.

For the reasons cited in section ) a(l), b(l) and c(l), WElTs
offer significant potential in comparison with alternative forms
of development both in the center city and the suburbs. Therefore,
program priority should remain for this form of development.
Speedy action should be given to pending NTIT projects which are
feasible.

b.

Efforts should continue to support, and evaluate existing NTITs
with grant assistance, housing assistance, and assistance from
other Federal agencies. Their success will do more than anything
to encourage emulation by other cities.

c.

Because of the massive problems of the center cities cited in
paragraph 6g and the intractable problems of the poor cited in
paragraph 6h, in order to have a significant impact on urban
revitalization, NTITs should be funded and conceived of as part
of a city-wide or metropolitan-wide program consisting of a whole
series of projects, not just a single project. Among these projects and activities linked together to reinforce each other,
would be human resource development activities concentrated in
slum areas and many development activities concentrated in vacant
or less utilized areas with good economic potential, as well as
traditional slum removal and rehabilitation activities. In some
cities, areawide strategies along the lines of the Hartford Process might also be desirable.

d.

The RERO evaluation of urban renewal and the UCLA Phase I study of
WElTs should be followed up with a multi-million dollar effort to
study the future of the center city, possibly under the aegis of
the Domestic Council and Part A of the Urban Growth and New Communities Development Act of 1970. Such a study would analyze shortterm and long-tern trends in center cities with regard to fiscal
resources, commercial and industrial development, racial composition and race relations, crime, quality of public services, methods
of raising revenue, administrative problems, housing supply and
demand, and abandonment; and the effectiveness of various methods
of dealing with these problems. Our preliminary work with UCLA
indicates that there are more questions than answers. In order to
make more solid progress in dealing with center city problems, this
base of knowledge and information should be strengthened.
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Once the Phase I UCLA study is completed, a conference should
be called with state and local officials to test recommendations
and determine the probable effectiveness of and tradeoffs between
(a) greatly expanded use of guarantee assistance to help cities
willing to supplement this effort with BA grant dollars for NTITs,
(b) development of new legislation as a companion to the Better
Communities Act to provide for long-term, low cost loans to be used
in conjunction with local tax increment financing, (c) development
of state incentives to pass tax increment financing legislation.

f.

Consideration should be given to "set-asides" of whatever housing
allowance or housing subsidy assistance that is settled upon for
housing low and moderate income persons so that NTITs can be undertaken with a complete balance of housing. This would also apply
to other types of new communities.

g.

Improved institutional or legislative mechanisms should be found
to insure the coordinated inter-agency funding to support in-town
and other new communities. Included would be human resource
development of HEW and Labor, transit support of DOT, renewal
activities, and housing subsidies.

h.

A major inter-agency evaluation should be done of the efforts to
make use of surplus property for community development purposes
and recommendations made at a Presidential level to improve this
effort. An inventory and evaluation should be done by the military, GSA and HUD of major military bases which have been closed.

1.

A conference should be held with major industries with probable
major land-holdings in the central city to determine their potential for new-towns-in-town.

j.

Strong consideration should be given to providing in the new community regulations for non-contiguous parcels in a whole new-townin-town program by a single developer as part of a larger program
described above. Parcels of less than 100 acres could be developed
as long as there was a larger plan for development or redevelopment
bridging non-contiguous parcels.

k

Cities should give consideration to in-city land banking in nonblighted areas and contracting with limited dividend private
developers, since parcel assemblage is a problem independent of
others.

1.

Long-term efforts should
begin to reduce the dependence of the
center cities on the property tax so that "place prosperity" will
become less important.
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HUD should organize in a fashion that major staff resources can,
on a long-term and continuous basis, be devoted to the problems
cited in this paper as a priority matter equal to, or greater than,
housing. In all probability, the problems addressed here are more
important than housing. With the devolution of individual categorical program responsibility to the states and localities for community
development programs HOD should establish major evaluation and
research activities "in-house organizing date obtained from states
and localities so that these problems can be addressed in a systematic way.

