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Mr. Dale Cannady, Acting Director
Portland City Planning Commission
424 S, W, Main ‘
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Dear Dale :.

In accordance with our agreement with the City of Portland, | am pleased

to submit our summary report on comprehensive planning in the City. As
you are aware, the report recommends a major role for the City Council in
planning and increased powers and responsibilities for the Planning Commis-
sion and its staff. In addition the report recommends a strong policy oriented
focus for planning decisions. Without these prerequisites, any attempt to
formulate a new comprehensive plan will fall far short of meeting the needs
we have identified.

At this opportunity | would like to acknowledge the suggestions you have
offered. In addition, | would particularly like to thank Lloyd Keefe and
John McCormick for their continued support and advice throughout the
study. | would further like to express my appreciation to Earl Bradfish,
Bill Scott and Dennis West whose comments and insights were extremely
helpful . '

Planning holds great promise for Portland. Let us work together to insure
that through this study and others being conducted, enough people see this
promise and rise to the occasion. Only through aggressive governmental -
citizen coordination and planning will Portland retain its unique qualities
and amenities in the years ahead.

Sincerely,
SRG_PARTNERSHIP

J. David Richen, AIA, AIP
Partner

JDR/dag

JON R. SCHLEUNING, AIA . J. DAVID RICH.EN., AlP FRED C. GAST, JR., AlA
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- INTRODUCTION

Present trends and conditions in Portland City government and city planning
point to the need for a greatly improved comprehensive planning process as
well as council adopted goals and policies for directing the growth and change
of the City. These should be developed for all areas of city government.
However, the primary focus of this program has been the physical-environ-
mental development processes.

This summary repert attempts to reduce to a few pages the three central themes
of the main report and appendix:

a. Analysis of the present planning process in the city

b. Policy planning

c. The development of a comprehensive policy plan for
Portland

Suggestions are made for changes in the plahning‘pro'cess and a framework
for policy planning is outlined. '



PLANNING PROCESS

The process by which we formulate plans has come to be recognized

as of equal, if not more significance than the resulting plans themselves.
The credibility and legitimacy of any plan is dependent on the openess
and rationality of the‘pr.ocess through which it was developed. This

is particularly true of comprehensive planning which should represent
the views of a broad range of interests. '

For a variety of reasons, no one ir: the City is taking a comprehensive,
long range view of the future and trying to formulate goals, policies or
plans to meet that view. The City is always in the position of responding
to stimuli rather than initiating or directing change. The typical planning
process is a piecemeal, project approach. Because the process is so
loosely structured, developers, commissioners, departmen't heads,
administrative assistants, and staff personnel have all had to develop
their own networks for gettting things done. The result is a spate of
plans, programs, ideas and projects with little thought given in most

to interrelationships and implications beyond the immediate task at hand.

In addition to a proliferation of disparate plans and prdgrams the present
process contains many injustices. Without policies to guide them . ‘
developers and property owners are often subject to arbitrary and capricious
judgments by representatives of the City, ipso-facto design review,
conflicting departmental attitudes on design standards and similar
occurences. Other agencies, also, are in a state of uncertainty regard-
ing the City's attitudes and priorities.

Most importantly, the breakdown in planning process results in the
dilution of the things we should care most about. This includes citizen
confidence, quality of development, and new ideas and innovations to
meet the City's problems.

On the following pages general recommendations are identified in the
planning and policy making process which need to be implemented if
comprehensive planning is to ever mean anything in Portland. These
recommendations are grouped into the following general areas:

A. Council Support and Enabling Legislation

B. Citizen Involvement and Community Support



C.

D.

E.

F.

Coordination and Cooperation
Goal and Policy Formation
Implementation of Plans and Policies

Planning Commission Staff Limitations



GENERAL RECOMMENDATIONS

The general recommendations summarized below are followed by many
detailed alternatives outlined in the body of the main report, Volume I.
Charts outlining the implementation of theoe recommendatlons will be
found in the back of the main report.

. AL 1. The City Council should mandate the comprehensive planning
function of City government.

. B. 1. Clarify the role of citizens in the comprehensive planning
process and create a responsive focus for their input.

2. - Create continual, informal access points in the planning and
policy making process for citizen information and input.

3. Increase the capacity to direct and respond to planning and .
policy proposals generated by citizens.

. C. 1. The Commissioners should commit (through ordinance or resolution)
to the policy that all activities having to do with physical develop-
mental programs and plans be thoroughly coordinated with the -
Planning Commission and other bureaus. '

2. Strengtheri coordination of physical development activities at
the bureau level.

3. Increase coordination between the City of Portland and other
agencies.
. D. 1. The City Council should initiate a process to formulate goals

for the City.

2. The City Council should initiate a process to ;dentlfy and
formulate c:tyW|de policies.

3. The City Council should initiate a method for on-going identi-
fication and recording of policy.



The Council should take a more active role in the formulation
and ultimate implementation of plans. This incliudes the
most important step of adopting policies and plans and using
them as guides to Council action. '

A comprehensive review of implementation techniques should
accompany comprehensive planning and policy making.

Place major emphasis on expanding and strengthenihg controls
and organizations dealing with the qualitative aspects of planning

and city development processes.

Rationalize the Planning Commission work load to allow for an
on-going comprehensive planning and policy making function.

Expand the range of disciplines involved in the planning process.
Strengthen supportive systems within the Planning Commission. '

A Comprehenswe Policy Plan should be developed for Portland
to govern physical-environmental development..



CHAPTER | SUMMARY

Chapter | discusses in detail many problems in the process by which the
City makes plans and policy decisions. A large number of recommendations
are made to improve this process and these may tend to confuse the basic
theme underlying them all. This basic theme is that without active and
aggressive leadership from the Council, planning is largely a waste of time.
Nearly all of the rececrmmendations seek to enhance the effectiveness of
planning by focusing on policy issues and technigues for arriving at policy

in a constructive and democratic way. The basic elements of this process
are:

A. An active aggressive role by Council in formulation of goals
and pclicies.

- B. Identification of a citizen focus or forum for receiving input
and feedback on goal and policy recommendations.

C. Creation of an interdepartmantal forurh(s) for generating
feedback and new policy.

D. Creating a policy focus and context for decision making.
E. Increasing the effectiveness of policies and plans by seeking

improved means of implementation, programming and co-
ordination. '

F.' Reinforcing and expanding the staff function supporting
comprehensive planning in all of its ramifications.

The many recommendations contained in Chapter | are summarized in
charts at the back of the main report. These charts indicate the necessary
steps toward implementing the recommendations and those participants

in the implementing process. [f the major recommendations were imple-
mented ,the comprehensive planning and policy making process would look
something like the diagram in Figure 1. on the following page.
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POLICY PLANNING

The most important goal of improving the comprehensive development
plahning process as outlined on the previous pages will be a body of
council adopted policy governing City development. The remainder
of this summary'report discusses policy, a policy plan approach, and
outlines a program for accomplishing a comprehensive policy plan for
Portiand. '

POLICY

While goals and objectives help to paint a vision of the future, policies’
form the actual means of getting there. Since policies require a firm
commitment they are taken much more seriously than goals and objectives.
Policy decisions are the level at which meaningful political debate can
take place and relative costs and benefits can be assessed. Although

a policy carries no legal force and is not irrevocably binding, it never-
theless, is a settled or definitive course of action.

Policies set the broad framework for action and form the basis upon

which more detailed development decisions must be made. To be
effective, policies should fall at the mid-level, between platitudes

and highly specific plans and recommendations. Policies may be
expressed in many different ways. They may be a.) intentional -

where they are written or explicitly stated, such as found in some-
ordinances and plans, b.) intuitive - where they are intentional but

not completely thought out as to their full implications and c.) incidental -
where they are unintentional or accidental. ‘

Examples of Policy - (Samples only)

Major arterials should be located on neighborhood boundaries.
Neighborhood business areas should be located from 1% to 2 miles apart.

Districts shall have varying densities deperident upon-the types of
development, location and degree of improvements.



THE POLICY PLAN APPROACH

One innovation in comprehensive planning, which appeared as long as
eight or nine years ago in King County, Chicago and several other cities,

is the policy plan approach. This approach has great potential for
Portland.

The policy plan builds on the most effective features of the previous
apprbaches to comprehensive planning but avoids many of their short-
comings. Where in the past, policies governing development were
implied, intuitive, or inconsistent, the policy plan method seeks to
state explicitly in one document a coherent, unified set of policies

by which the governing body can make decisions. This document is
generally, but not always,accompanied by a map(s) indicating those areas
of policy which are tied to geography,such as utility systems and trans-
portation network.

The policy plan lays a broad foundation for all the major aspects of
areas of city concern such as transportation, housing, land use, open
space, etc. |t serves as both a prophecy of public reaction to any
proposal and as a guide for administrative action. The policy plan
serves as a directive to departments of council intention and can save
a great deal of council time by both allowing decision making at lower
levels and by screening out proposals which conflict with policies.

Policy planning in itself provides no guarantee that the public will
become involved, but it greatly facilitates their involvement by shifting
attention away from design details and specific proposals to the essential
characteristics of the future community. Specific examples and details
are shown as illustrative only rather than as fixed decisions. Because
the entire plan is not necessarily tied to a two dimensional map or physical
designs and locations it remains much more flexible and resilient to
change. It has the potential for greater longevity and can outlive and
stand independent to its authors. Also, if properly designed, it can

be altered and updated by piece or element without major revision or
republishing.
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A COMPREHENSIVE POLICY PLAN FOR PORTLAND

The policy plan approach outlined on the previous pages holds the most
promise as a model for comprehensive planning in Portland. Of course,
each locale is different in terms of political makeup, traditional ways
of decision making, and ability to affect change. Therefore, the re-
mainder of this summary report contains recommendations on how a
Comprehensive Policy Plan can be accomplished in Portiand.

CONDITIONS. The Comprehensive Policy Plan for Portland must meet
the following conditions if it is to be effective, The Comprehensive
Policy Plan.... ‘
1. . Must recognize comprehensive planning as encompassing three
policy levels:
Regional policies
Citywide policies
District policies
2. Must reflect Council policy where identifiable
3. Must be product of interdepartmental cooperation
4. Should build on progress to-date including the Downtown Plan,
Model Cities Plan and Northwest Plan
5. Must be capable of Council adoption
6. Should include social and economic elements
7. Must have citizen input
8. Should be as dynamic as possible
9. Must be capable of update and revisions
10. Must be a working tool not just a glossy public relations effort

11. Must be made operational in the minimum amount of time

10
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B. ELEMENTS

The Comprehensive Policy Plan should include policy on the following
functional elements:

Physica! Elements _
Housing and Renidential Development
Neighborhoods ‘
Commercial Deveiopment
Industrial Develcpment
Transportation ‘
Parks, Open Space and Conservation
Utilities '
Public Facilities
Air Quality
Water Quality
Character and Amanitiey
Annexation

Social Elements
Populaticn
Socjal Opportunity and Welfare
Justice and Safety
Recreation _
Governmental Organization
Community Invoivement

Econcmic Elements
Economic Growth
Employment
Commerce and Trade
Economic Resources
Taxes and Finarce

One fundamental role of the Comprensnsive Folicy Plan would be to
identify and distinguisn for cach functional element, Citywide policies
from regional or district and/or neignborhiocod level policies. The policy
plan would in effect outline the prerogatives of the City with respect to
regional decision making bodies and district planning organizations.
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The Comprehensive Policy Plan would focus on those areas of Citywide
policy. This would take place within the context of regional policies

. identified in the "policy spheres" process. In the absence of regional
policies, the City will have to take the initiative based on assumptions
(see Yaden report in Appendix, Exhibit J).

At the oppcsite end of the scale from the regicnal context. the Policy
Plan will have to address neighborhood and district issues as they

- affect Citywide concerns. Some areas of Citywide policy with respect
to neighborhoods and districts will be fixed while others should remain -
negotiable. These could include some aspects of the zoning pattern,
minor street closures and variations, and location of mini-parks. The
distinction between fixed policies and those negotiable or proposed
should be made clear in the plan and any accompanying meaps.

The Comprehensive Policy Plan would form a basic framework within
which would fit individual district plans. The plan would not be merely A
an amalgam of neighborhcod and district plans but would seek to give
forrn and direction to these plans and serve as a "plug-in" framework.
In conjunction with this concent, a uniform format and set of quidelines
for neighborhood and district planning shouid be developed as soon as
possible. This would include the elements to be included, kinds of

- policies to be reéolved, required graphics and background information,
and a common scale base map. These guidelines, together with the
areas of policy prerogative identified for district level plans would
form the basis for neighborhood plans and facilitate their integration
into the Comprehencsive Policy Plan framework.

As noted in the list of functionsil eiements, social and economic
policies should be inciuded in the Comprehensive Policy Plan.
Initially, however, research should be limited to the socio~-economic
factors of the physical elemenis such as heusing, neighborhoods and
transportation. Eventually, with the development of the Bureau of
Human Resources, policies falling under the Social and Economic
'Elements of the Plan can be hammered out. The actual development
of a "Social Pian" and social plarning should be under the aegis of
the Bureau of Human Resources.

In addition to Citywide policies for functicral elements, the Comprehensive
Policy Piar should have a :ection for City Policies on special areas or
districts. This should riot b= confused with District Plans but would
include such things as policies on Forest Park, the Urban Renewal Area,
the industrial waterfront, etc.
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PLAN DESCRIPTION

The Comprehensive Policy Plan would consist of a written document

‘and a map(s) illustrating those policies which are capable of being

rnappoed.

The initial policy document may not necessarily be fully compre-
hensive but would form a framework which could be added to or sltersd
over time. The San Diego Ccourncil Policy Manual with separate pages
for each policy or cluster of policies is ar excellent modef for this
approach {Exhibit M). Each policy or set of policies could be oreceded
by a EDQC descriptive background statemeant and follecwed by raferences
to additicnal source materials. In addition,there should ke a shoert
identification of the devices for implementing the policy(ies). Backup
material and suppert data would be 1n separate voiumes. This would aitow
for ready identification of policies on. all functional elements within one
reasonably sized document. Figure 2 'iliustrates this conceptua! format.

~

RESOLUTION/ | EFFECTINE | PAGE
SUBJECT ORPINANCE N, | DATE

o | |

BACK zrROUND?
DESCZIPTION

FoLlicY

IMPLEMENTATION
MEASURES .

REFEEZENCE
ooURCES
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The Comprehensive Policy Plan Map should be inexpensively reproduced
(i.e. Northwest Plan) annually or biannually and reflect any changes

" adopted by Council. Figure 3 shows schematically some of the possible
uses for such a map.
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PROGRAM

To iritiate the development oi a Comprehensive Policy Plian,two
recommendations from the preceding chapters must be acted on
immediately :

‘i. The Council must mandate comprehéhsive planning
2. Full time staff must be assigned to comprehensive
planning '

" Due to staff and resource limitations,it is recommended that the

first sixteen months be spent developing policies in the following
four areas:

Housing and Resideritial Development
Neighborhoods

Commercial and Inductrial Developrment
Transportation

These are the arzas cf greatest public and political interest and
will form the backbone of the Plan. Tne roemaining areas of policy
development such as Parks, LUtilities and Publiic Facilities are
basically supportive of the primary four and shouid ke pursusd
during the second and third pianning years.

It is important to rememker that with the poiicy plan framework each
element does not have 1o be 100 % cormprahersive or complate. The
important thing is to get the process underway, establish an initial
base of unified policies and then build and expand upon those.



To formulate the Comprehensive Policy Plan at least four tacks

must be taken - preferably simultaneously. These four activities
are discussed in the main report.

1. A "policy audit"
2. A needs analysis
- 3. A goals and alternate futures exercise

4. Policy synthesis

17
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STAFF AND SCHEDULE

The following outline represents an updated version of the previous
701 application for 1973 and is based on the recommendations in
this report. Due to present uncertain administrative conditions at
the .Planning Commission as well as the role the Council elects .
to play in the formulation of the Plan, the proposed staffing and

scheduling outline below should be viewed more in terms of con-
cept than detail. '

A‘s noted the first sixteen months would focus on developing policy
in the areas of:

Housing and Residential Development

Neighborhoods :

Commercial and Industrial Development
" Transportation

The remaining functional areas of the Policy Plan should be
developed in the second and third planning year. This would
include an active role on behalf of the Bureau of Human Resources
in the development of the Economic and Social policies elements. .
The following diagram sketches out the three year program. ‘
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To develop policy in each of the initial four areas (Housing
~and Residential Development, Neighborhoods, etc.) there
would have to be a:

Policy Audit

Needs Analysis

Goals and Alternate Futures exercise
Policy Synthesis

Given the staff requested for the 1973, 701 application and
extending it to sixteen months the following breakdown of staff

time is proposed. '

man/months

senijor pl. .city pl. asst. pl.
Project Management 2.0
Policy Audit 1.0 4.0 4.0
Néeds Analysis | 4.0 | 8.0 _ 8.0
Goals & Alternate Futurés 4.0 8.0 8.0
Policy Synthesis | 4.0 6.0 6.0

15.0 26.0 26.0

The following schedule for formulating the Comprehensive
Policy Plan covers the initial sixteen month period.
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