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One day through the primeval wood

A calf walked home as good calves
should;

But made a trail all bent askew,

A crooked trail as all calves do.

Since then three hundred years have fled,
And I infer the calf is dead.

11
But still he left behind his trail,
And thereby hangs my moral tale.
The trail was taken up next day
By a lone dog that passed that way;
And then a wise bell-wether sheep
Pursued the trail o’er. vale and steep,
And drew the flock behind him, too,
As good bell-wethers always do.
And from that day, o’er hill and glade,
Through those old woods a path was

made.

111
And many men wound in and out,
And dodged and turned and bent about,
And uttered words of righteous wrath

~ Because ’twas such a crooked path;

But' still they followed—do not laugh—

The first migrations of that calf,

And through this winding wood-way
stalked

Because he wobbled when he walked.

1v
This forest path became a lane,
That bent and turned and turned again;
This crooked lane became a road,
Where many a poor horse with his load
Toiled on beneath the burning sun,
And traveled some three miles in one.
And thus a century and a half,
They trod the footsteps of that calf.
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The Calf-Path

By Sam WaLter Foss
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The years passed on in swiftness fleet.
The road became a village street;

And this, before men were aware,
A city’s crowded thoroughfare.

And soon the central street was this
Of a renowned metropolis;

And men two centuries and a half
Trod in the footsteps of that calf.

VI
Each day a hundred thousand reut
Followed this zig-zag calf about

And o’er his crooked journey went
The traffic of a continent.

A hundred thousand men were led

By one calf near three centuries dead.
They followed still his crooked way,
And lost one hundred years a day;
For thus such reverence is lent

To well-established precedent.

VII
A moral lesson this might teach
Were I ordained and called to preach;
For men are prone to go it blind
Along the calf-paths of the mind,
And work away from sun to sun
To do what other men have done.
They follow in the beaten track,
And out and in, and forth and back,
And still their devious course pursue,
To keep the path that others do.

But how the wise old wood-gods laugh,"

Who saw the first primeval calf.

Ah, many things this tale might teach—

But I am not ordained to preach.
Reprinted by permission of

Loraror LEE & SHEPARD Co.,
New York, N. Y.
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November 29, 1945

Ho~oraBLE Mayvor anp City CouNciL,
Richmond, Virginia.

(GENTLEMEN:

At a regular meeting of the City Planning Commission held on Monday, November
12, 1945, at which there were present six of the seven members constituting the Com-
mission, a Master Plan for the physical development of the City was adopted unanimously,
and ordered forwarded to your honorable body with recommendation for adoption and
approval, in the following language:

WHEREAS, pursuant to the provisions of an ordinance approved July 12, 1940 .con-
~cerning the City Planning Commission, the Commission has caused to be prepared a
Master Plan for the physical development of the City of Richmond together with accom-
panying maps, plates and descriptive matter intended to form parts of the plan; and

Whaereas, the Commission has complied fully with all requirements of the ordinance
aforesaid with reference to the holding of public hearings after due publication in a news-
paper of .general circulation of time and place set for such public hearings; and,

Whereas, the Commission elected to hold separate public hearings on each of seven
separate sections of the plan instead of the one public hearing on the plan as a whole, made
a minimum requirement by the ordinance previously referred to, and in addition through
sub-committees of the Commission held 114 special hearings and round table discussions
with thirty-five organizations and governmental agencies, including technicians and facility
user groups, federal, state and city agencies, civic groups and commercial group organiza-
tions, resulting in many revisions and improvements over the original and preliminary drafts
all of which revisions and improvements are incorporated in the Master Plan;

Now Tuererore Be It Resorvep, that the City Planning Commission hereby offi-
cially adopts the said Master Plan for the physical development of the city, sometimes re-
ferred to therein as the Comprehensive Plan, and orders the same printed and an attested
copy of the said plan to be certified to the City Council with the Commission’s recom-
mendation for adoption and approval and an attested copy certified to both the clerk of the
Chancery Court of the City of Richmond and the clerk of the Hustings Court, Part 2 of
the City of Richmond.

Respectfully submitted.

Cuarces L. Reep, Chairman
JB:KP

Attested:
James BovtoN, Secretary




To the Citizens of the Past

who made Richmond a city of beauty, rich in accomplishments
this plan is gratefully dedicated

and —

to the Citizens of Today
who are responsible for its economic growth and growing beauty

this plan is respectfully presented
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FOREWORD

This is A MASTER PLAN, not A DREAM.

If you hastily consider it as such, without carefully reading its con-
tents, you are doomed to disappointment. If after you have studied the
text, and the dream idea still persists you will agree that it is only a dream
in that practical, experienced, civic-minded individuals and organizations
have looked into the future with all the skill. and unselfishness that is
humanly possible. They have had one single thought—To create and to
project A MASTER PLAN that will make their beloved city a pattern
of utility, beauty and efficiency in the interest of not one or two but of
all its citizens; a pattern which will survive the hasty dreams and plans of
the inexperienced and self-minded; a pattern of patterns, built upon the
sound foundation that foresight is progress; that while traditions are glorious
they often consort with self-complacency.

Traditions are for the most part static, but progress is dynamic. Tradi-
tions often lead us to the state of mind of being “penny-wise and pound
foolish.”

So, Citizens of Richmond, when you read this MASTER PLAN,
read it with an open mind, a mind that is on the march. Think of genera-
tions unborn who are to reap what it is wished to sow through this
MASTER PLAN. Think of those unborn citizens, who at some future
day, if this plan comes to fruition, can proudly say as St. Paul once said
“I am a citizen of no mean city”.

A CITIZEN.
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INTRODUCTION

The Richmond City Plan must have sev-
eral objectives. These include:

r. A well balanced unified development of
the whole city.

(Slums, blighted districts and exces-
sive decentralization are by-prod-
ucts of unbalanced design of the

city.)

2. Sound and stable property values in all
parts of the city.

(High taxes and rapid depreciation of
individual property values are the
inevitable result of unwarranted
speculation in city real estate.)

3. Protection of large single family dwell-
ing areas.

(Individual home ownership is the
best guarantee of good citizenship.
It is also the principal source of
revenue with which to operate the
city government.)

4. Good environment for rental housing
areas.

(This is a much neglected phase of
city life. Slum clearance federal
subsidy of low rental housing is
only one small part of the prob-
lem. Good housing standards
should be established and enforced
for all population groups.)

5. Relief of traffic congestion.

(Proper design of the street system
will accomplish as much or more
than extensive traffic control.)

6. Good mass transportation facilities.

(A well designed street system is nec-
essary for expeditious local trans-
portation.)

7. Adequate public recreational areas.

(A few parks will not meet this need.
There should be a full and com-
plete plan of playgrounds, athletic
fields, neighborhood parks, large
parks, boulevards and parkways.)

8. A complete system of public services.

(These cannot be furnished at reason-
able cost where growth is scattered
and unplanned.)

9. Attractive design of streets and public
open spaces.

(Beauty is the adaptation of form to
function. It is not merely a veneer.
It is just as important in a modern
city as in the design of an auto-
mobile or the cut of a woman’s
dress.)

PAST PRACTICES IN CITY
PLANNING IN AMERICA

While European cities once afforded ex-
amples of good city planning, there were
few attempts to adopt well designed plans
for the early American cities. The early
plans of Washington, Savannah and Phila-
delphia were notable exceptions to the gen-
eral practice. Furthermore, our cities grew
so slowly during much of the nineteenth
century that their need for planning was
not realized. So much energy was con-
sumed in the pioneer development of a
vast new continent that planning for the
growth of large cities probably seemed too
visionary for much consideration.

At the close of the century, however,
cities were growing at such a pace that the
results of haphazard growth were most ap-
parent. The unattractiveness of our cities
as compared with those of Europe became
a topic of popular discussion. Lecturers
appeared on the public platforms frequent-
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ly showing stereopticon views of European
cities and contrasting these with our lack
of good design and approprate settng of
public buildings and our streets littered with
poles, wires and blatant billboards. Soon
there developed a vigorous “City Beautiful”
movement. Large volumes, attractively
printed and illustrated, proposing  City
Plans for San Francisco, St. Louis and
Chiicago appeared between 1904 and 1909.

Studies less pretentious, but similar in
character, were made in thirty or forty
other cities. This was the beginning of a
city planning movement that has grown
continually to the present day.

By 1910, however, a reaction set in
against the so-called “City Beautiful” move-
ment as being too narrow in its scope.
Traffic problems were developing on city
streets and there was serious congestion in
the railroad terminals of the largest cities.
Here were problems that could not be
solved by mere “city beautification.” A
national conference on city planning was
formed to deal with these more practical
matters and the “city beautiful” movement
became absorbed as an element of a broader
movement known as city planning.

In justice to some of those who pio-
neered this field, however, it should be
noted that each of the three large city plan-
ning volumes previously mentioned en-
visioned not merely cities of great beauty,
but there were incorporated also in them
broad schemes for the street traffic and
railroad terminal problems, the Chicago
Plan particularly having since been fol-
lowed with great advantage to that city.

It was unfortunate that such great pub-
lic interest in the betterment of American
cities was partially destroyed by overem-
phasis of city beautification. The momen-
tum was reduced rather than destroyed,
however. While certain cities, such as
Cleveland, Denver and San Francisco, have
salvaged great civic centers from this early
effort, and a few cities enlarged their park
and recreation systems, most cities soon
turned their attention to the more imme-
diate problems of street traffic and trans-
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portation problems. Numerous cities soon
made studies and published plans for dealing
with these marters. Many of these plans
looked well into the future and frequently
were used as a guide for all immediate con-
struction work. St. Louis coordinated its
plans for physical improvements with its
capital expenditure program, thus substan-
tially improving the design of the city with
minimum Ccost.

Subsequently, zoning became the vogue
and virtually swept the country in the
course of ten or fifteen years. Between
1500 and 2000 cities, towns and villages and
a few urban counties now have zoning or-
dinances and plans. It is estimated that
from 75 per cent to 8o per cent of the
total urban population now live in zoned
communities.

In the past ten years, 1932-1941, our cities
have engaged in extensive housing studies
and in the construction of large housing
projects financed largely with the aid of the
Federal Government authorized by the
Congress. Housing is still probably the
chief civic activity in many American cities.

COMPREHENSIVE CITY PLANS

This very brief resumé of the dominant
activities in city planning in American
cities is thus described to show that the
work has all too frequently been special
in character and that comprehensive plans
for the full control of city growth have
not been accorded a position of first magni-
tude. The broader long-time view was too
frequently subordinated to matters of seem-
ingly immediate importance. This is not
to say that cities have not benefited by
these activities, or that we have not had
some comprehensive city plans. We have
had such plans and in many instances they
have been used most advantageously. On
the other hand, it can be said with accu-
racy perhaps that for every city that made
a zoning plan and ordinance as an integral
part of the comprehensive city plan, there
were ten cities where zoning was adopted
for reasons of expediency and not as an
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integral part of a well considered city de-
sign. ;

“Throughout these past forty years of
rapid and turbulent city growth there has
been endless discussion of comprehensive
city plans. Today, however, there are
comparatively few American cities that
have consistently followed a genuinely
comprehensive city plan over a period
of ten years or more. Hundreds of
city plans have been drawn, but they
have not been used effectively to control
growth as it should be controlled. There
are two chief reasons for this. The first
is that we lack vision. We usually place
expediency above all other considerations.
If we had greater civic interest, greater con-
fidence in our cities and more courageous
leadership we would have much better
cities. The second is that we have been
slow to devise and use effectively the ap-
propriate governmental procedures with
which to adopt and enforce a city plan.

EXPEDIENCY A DETERRENT TO
EFFECTIVE PLANNING

Previously it was shown that for more
than a century our cities grew without
much thought of plans and the need for
control of urban growth. At first, growth
was slow and there was no apparent need
for plans. Then as the tempo of growth
accelerated, we became more interested in
growth than in the ultimate character of
the cities we were building. Many of the
pioneers who laid out the original plots of
cities had considerable vision. Frequently
the plans they drew had unity, good char-
acter and comprehensiveness when we con-
sider the small areas that were plotted.
Subsequently, these areas were expanded
ten-fold and a hundred-fold without so
much as a single subsequent over-all plan.
The early sites have been so completely
overshadowed by the multitudinous ‘“‘addi-
tions” that our municipalities today are a
helter-skelter of “additions” rather than
unified, well-ordered cities.

Now it appears that we are facing virtual
stabilization of population in our cities, and

yet we are loath to curtail new subdivision
development at the outskirts of the city
because the subdivision process is somehow
associated in our minds with “progress.”
Most cities have as many vacant subdivided
lots as there are lots occupied by buildings
and yet we are unwilling to face the issue
squarely and limit or prevent further land
subdivision. This policy of expediency, this
unwillingness to face facts and to take the
action so obviously necessary is one of the
principal reasons we do not plan better cities.

CITY PLANNING PROCEDURE

The prevailing psychology of expedi-
ency, of encouraging growth for growth’s
sake, has hampered the development of gov-
ernmental organization and procedure for
effectively carrying out city plans. We
have allowed our urban areas to split up
into a multiplicity of governmental agen-
cies. This leads inevitably to conflict and
to waste. Only through unity of govern-
ment and of physical design and construc-
tion can there be genuine economy, order-
liness and efficiency in.cities. A special
committee appointed by the U. S. Depart-
ment of Commerce published a Standard
City Planning Act in 1928 which offers the
only known practical method of carrying
out a city plan over a long period of years.
This act has been passed in about twenty
states, including Virginia. It provides that
a city plan commission may prepare and
adopt a master plan for the city. After
adoption no land is to be acquired nor any
building, structure or other public work
undertaken until the project proposed has
been submitted to the city plan commission
for a report as to whether or not it is in
harmony with the master plan. The com-
mission is given sixty days to make its re-
port. If the commission reports that the
project is in harmony with the master plan,
the work proceeds as usual. If the com-
mission’s report is unfavorable, the project
can be revised or the report of the com-
mission can be overruled by a two-thirds
vote of the city council. Such a procedure
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is democratic in spirit and, in the hands of
competent officials, will make possible the
control of growth according to a compre-
hensive city plan. Some of the cities that
have followed such a procedure for a con-
siderable period of years are Cincinnati,
Pittsburgh, Louisville, Memphi s, Des
Moines and Milwaukee. This procedure
is the antithesis of expediency. It is not
difficult to do. It causes no hardships in
these other cities. Its adoption depends en-
.tirely upon whether there is the will to plan.

A CITY PLAN FOR RICHMOND

For nearly 200 years the city we know
as Richmond has been in process of de-
Velopment It is an old city as American
cities go, rich in its historical traditions and
a city of unusual distinction. For well
over a century Richmond grew slowly in
total population and in area. In more re-
cent years growth has been rapid, so rapid
that it spread well beyond the official cor-
porate limits until authority was recently
obtained to embrace the new growth by
annexation. In the Annexation Decree the
following significant statement was made:
“With the advent of changes in motor trans-
portation and the desire of people for larger
building lots with more light and air, the
inhabitants of a large city are no longer
content to build their homes in congested
areas. Consequently, if suitable locations
are not available in the city, the popula-
tion inevitably spreads beyond the city
limits into the surrounding country. This
has been Richmond’s experience.”

Richmond first appointed a city planning
commission in 1918. This was composed
entirely of officials. Subsequently, a sec-
ond commission, composed of four citizens
and the Director of Public Works, was ap-
pointed in r932. Much valuable data and
preliminary plans have been prepared from
time to time which have been used to deter-
mine the character and location of public
work. However, no comprehensive plan
was prepared and published and officially

adopted. In 1927 a zoning ordinance was

passed which has been of much benefit to
the city and yet it cannot be said to have
been an integral part of a comprehensive
city plan. On May 19, 1943, 2 new zoning
ordinance was approved which was pre-
pared as a part of the Richmond City Plan
and is in scale with present and future needs.

Recently (1940) Richmond has ap-
pointed a new city planning commission
which has now completed the prepara-

tion of a comprehensive city plan. It is

intended to adopt the plan as the official
master plan of Richmond and thereafter to
attempt to control all growth in such a way
and to such extent that by 1980 Richmond
will be in reality a far more economical,
well ordered and attractive city. As the
plan is gradually executed, measures will be
put into effect that will insure the preserva-
tion of the many shrines and buildings that
link the modern city to its historic past.
We hope through the city plan to avoid a
policy of laissez faire, to substitute for ex-
pediency a positive program of action so
far as control of growth is concerned,
which we are firmly convinced is the only
sound procedure.

Lest there be concern by some that this
program may invite large increased public
expenditures, we hasten to say that such
will not be the case. To plan is to save.
The burdensome public debts and the high
property taxes of many cities are the most
tangible evidence of no planning or of bad
planning. A comprehensive city plan, sys-
tematically followed, will prevent expendi-
tures for inadvisable or useless projects. It
will produce the greatest benefit from the
dollars expended for capltal Improvements.
It will mean building projects that are most
needed in the right places at the most ap-
propriate times.

WHAT IS THE CITY PLAN?

We have heard much about city plan-
ning and yet seldom do we see a single
dCSCI‘lptIOI‘I of a city plan. We might say
that a city is composed of land, buildings,
people, utilities and transportation, and that
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the city plan is the scheme of arrangement.
That is rather abstract. More specifically,
the city plan consists of coordinated plans
for water supply, sewerage, major streets,
including bridges, transit and bus lines, air,
water and rail transportation terminals and
rights-of-way, park and recreation facili-
ties, schools, zomng, housing, public build-
ings and civic art (using the term in the
broad sense to include all those things that
will enhance the appearance of the city).
The following program was adopted by
the Clty Plannmg Commission and was
used in preparing Richmond’s city plan:

1. Character of the City

History of Growth

Physical Characteristics of the Site

Social Characteristics of the Popula-
tion

Effect of Administrative Policies and
Practices Upon Development.

N

Scope of the City Plan
Objectives
Past Practices
Area of Urbanization
Composition and Implementation

. Population

Past Trends—National, State, Coun-
ty and City

Significance of Recent Trends

Estimated Future Trends

Estimated Future Distribution and
Density of Urban Population

AV

4. Land Use

Present Pattern and Character

Quantitative Relationship between
Urban Land Use and Population

Estimated Character and Extent of
Future Urban Land Use

Coordination of Urban Land Use
Pattern and Adjoining Rural Land
Use Policy

5. Zoning

Effect of Present Zonihg Plan on
Urban Land Use Pattern

[ 251

Deficiencies of Present Zoning Plan

Proposed Land Use Pattern

Proposed New Zoning Ordinance
and District Map

Future Administrative Policy As to
Amendments of Zoning Plan

Future Administrative Policy of
Board of Appeals

Suggestions Regarding County Zon-
ing

6. Housing

Analysis of Present Housing Facili-
ties

Major Defects in Present Housing
Supply

Significance
Trends

Extent of Slum Areas

Future Policy with Respect to Slum
Areas

Extent of Blighted Districts

Future Policy with Respect to
Blighted Districts _

Suggested Plan of Neighborhood
Districts

Future Policy with Respect to
Neighborhood Districts

7. Major Street Plan

Character and Extent of Present
Main Thoroughfares

Traffic Flow

Traffic Control

Proposed Major Street Plan

Coordination with State and County
Highway Plans

Effect of Past Land Subdivision
Control

Proposed Future Land Subdivision
Control

Land Subdivision Regulations

of Current Housing

8. Transportation—Rail, Water and Air
Existing Terminals and Rights-of-
Way
History of Development
Character and Extent of Present

Traffic

Significance of Current Trends in

Traffic




Suggested Changes in Location of
Terminals or Rights-of-Way

Grade Crossing Elimination Pro-
gram

9. Local Transit Facilities

History of Development

Character and Extent of Present
Service

Estimated Future Needs

Proposed Routes and Service

10. Park, Playground and Recreational
Facilities, and Public Schools

Location of Present Public Schools

Present Elementary School Popula-
tion

Proposed Public School Plan

Present Park and Playground Facili-
ties

Proposed Playground Plan

Proposed Plan for Large Parks,
Parkways and Other Recreational
Areas

11. Public Buildings and Publicly-Owned
Lands

Present Location of Public Buildings

Proposed Location of Public Build-
ings

Proposed Civic Center

12. The City’s Appearance

Present Practice and Suggested Fu-
ture Policy with Respect to Plant-
ing of Street Trees

Regulation of Poles and Wires

Regulation of Billboards

Regulation of Advertising Signs

Street Lighting

Street Name Signs

Street Numbering System

Small Ornamental Parks

Treatment of Important Street In-
tersections

13. Adninistrative Policy and Practice

Functional Planning Practice
Provisions of the City Planning Act

Relation of City Planning Commis-
sion to Various Departments of
City Government

Relation of City Planning Commis-
sion to County Planning Commis-
sion

Relation of City Planning Commis-
sion to Other Agencies of Gov-
ernment—Regional, State and Na-
tional

14. Capital Expenditure Program

Past Policies in Financing Public
Works

Present Status of City’s Bonded Debt

Relation of Capital Expenditures to
Annual Maintenance and Operat-
ing Costs

Public Improvements Most Needed
in Immediate Future

Future Capital Expenditure Pro-
gram

PROCEDURE .

Preliminary reports on the above sub-
jects were prepared by the consultants and
submitted to the Commission as follows:

No. 1—The Scope of the City Plan,
June 1941.

No. 2—The Background and Character
of the City, July 1941.

No. 3—Past, Present and Probable Fu-
ture Population, August 1941.

No. 4—Land Use and Zoning, April
1942.

No. s—Housing Conditions and Policies,
June 1942.

No. 6—The Major Street Plan, Septem-
ber 1942.

No. 7—Transportation Facilities, Decem-
ber 194:2.

No. 8—Transit Facilities, January 1943.

No. 9—Parks and Schools, June 1943.

No. 1o—Proposed Civic Center and the
City’s Appearance, September 1943.

No. 11—Capital Expenditure Program
and Administrative Policy and Practice,
October 1943.
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Each of these reports was reviewed by
special committees appointed from the
membership of the Commission, who
sought the advice of others, both techni-
cians and laymen, having special knowledge
of the subject under consideration before
reaching their final conclusions and making
their recommendation to the whole Com-
mission. The report on each subject as
revised or rewritten by the committee was
then submitted to the full Commission with
the recommendation that it be printed in
preliminary form and released for public
information and consideration prior to the
holding of public hearings. Final revision
of all of the reports followed, after which
they were edited and combined to produce
the Comprehensive or Master Plan here
submitted.

In this way it is expected to have an
effective and workable city plan, a plan
which is well known to all citizens and
officials. Experience elsewhere has shown
that all those who make improvements wel-
come the existence of a well established
city plan. It will become a guide for pri-
vate builders and private enterprise fully as
much as for public officials and bodies.

AREA OF URBANIZATION

In common with other American cities,
Richmond has always grown by outward
expansion and extension of the areas of ur-
banization, rather than by any appreciable
amount of reconstruction. The develop-
ment of the modern low priced automobile
greatly expanded the potential area of ur-
banization. This area is now approxi-
mately ten times greater than in the days
of street car transportation. This phenom-
enal change has occurred at a time, para-
doxically enough, when we seem to be ap-
proaching stabilization of national popula-
tion and but minor growth of urban pop-
ulation. No industry would expand its
physical plant 100 per cent or 1000 per cent
where there was insufficient basic demand
to justify the expense involved. Richmond
and many other American cities are now
faced with this specific problem. Unfor-

tunately, public business and public policy
is not as quickly changed as is private busi-
ness or industry. Since American cities
have grown only by expansion from the
date of establishment, a change of policy in
this respect will be an innovation, to say the
least. Such a change of policy is impera-
tive, however, if cities are to avoid pro-
found economic difficulties.

To cite another analogy from the field
of private business or industry, it goes with-
out saying that a concern whose business
was not increasing in volume, but which
was fairly stable, would have to adopt a
policy of keeping its physical plant in mod-
ern condition. This would be accom-
plished by gradual processes of reconstruc-
tion and not by merely making additions
to an original building, which was obsolete.
There is the alternative for industry of con-
structing a new building in a new location,
but cities cannot do this. Any City Plan
for control of the future development of
Richmond must be designed with this prin-
ciple in mind. While Richmond is con-
tinuing to grow in total population, the
rate of this growth is diminishing. Popula-
tion experts have predicted that the popu-
lation of the United States will become sta-
bilized within the next twenty-five or thirty
years, if the present trends are continued.
We cannot look forward to extraordinarily
large increases in population in American
cities, Richmond included. A City Plan
for Richmond which anticipated large in-
creases in population on the outskirts of
the city would be valueless in the light
of present conditions. A City Plan which
will be of greatest value to Richmond will
be designed, (1) in accord with total pop-
ulation which can be expected, (2) with
respect to modern standards of total amount
of land needed for each different class of
urban land use, and (3) with respect to a
pattern of land use and population distribu-
tion and density which will conserve and
protect existing property values and, con-
versely, prevent speculative practices which
merely create new values by forced depre-
ciation of existing values.
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More specifically, the comprehensive
City Plan of Richmond recognizes the fact
that the present area of urbanization is al-
ready sufficiently large to accommodate a
very large proportion of the total antici-
pated future population. A wider dispersal
of population would result in unduly high
public service costs. There are a few va-
cant areas ‘within the 1914 corporate
boundaries that can be used and there are
still greater vacant areas within the new
city boundaries established by the 1941
annexation proceedings.

In almost two centuries of existence the
city limits of Richmond have been extended
ten times. In most cases these annexa-
tions have been comprehensive in char-
acter. It would be unfortunate if, in
the face of stabilizing wurban popula-
tion, we were so to plan the exten-
sion of water mains, sewers, highways and
numerous other public services that it would
cause further decentralization and creation
of more slums and wider blighted areas in
the central city and which would also have

the effect of gradually changing the char-

acter of newly annexed areas, from pleasant
home nexghborhoods to more densely pop-
ulated “city” areas. The present time is
appropmate for the formulation of definite
policies in a public works program based

‘on sound city plannmg pr1nc1ples This is

a most fortunate time and occasion for a
new City Plan for Richmond.

Basic principles and policies will be dis-
cussed in much greater detail in subsequent
chapters of this report. Broadly speak-
ing, it is the belief of this Commis-
sion that the best interests of the city
will be served by a city plan which
conserves the character and values of the
present “city,” by the preservation of the
character and values of the existing subur-
ban areas, most of which have been recently
annexed, and by fostering and encourag-
ing definite rural character in the other
areas adjoining the new city limits. Any
other policies leading either to gradual or
to rapid decentralization will result only
in accelerated disintegration and to eco-

[281

nomic problems of incalculable magnitude.
These, in turn, will lead, in the course of
ten or fifteen years, to new annexation pro-
ceedmgs with endless conflicts of admini-
strative policies, as between the city and
the county. Here is a vicious circle in city
growth that can be controlled only by
broad planning firmly administered.

In furtherance of these policies we be-

~ lieve that certain new legislation would be

of special advantage. To this end we sug-
gest:

1. Improved control of land subdivision
through formulation, adoption and publica-
tion of rules and regulations, establishing
modern standards of design and procedure
and including minimum requirements for
installation of water mains, sewers, grading
of propery, grading of streets and alleys,
paving and certain other i improvements, to
be installed and paid for prior to offer of
lots for sale; this control to be exerted both
within the City of Richmond and in all
areas within five miles of the city limits.

The Director of Public Works now must
approve all subdivision plats within the city
limits and, together with the County Board
of Supervisors or County Engineer of
Roads, must approve all plats within five
miles of the city limits. Before this control
may be exercised, a plan of thoroughfares
serving the subdivision control area must be
on file. It is generally considered to be an
appropriate function of planning to place
such control in the City Planning Commis-
sion in the manner provided in the Standard
City Planning Enabling Act. It is suggested
that consideration be given to amending the
present legislation to accomplish this pur-
pose, including more adequate authority for
control of the design of subdivisions, the
minimum sizes of lots and minimum stand-
ards for installation of improvements.

The ability of the modern automobile to
disperse population over wide areas has
created demands for public services and fa-
cilities in scattered suburban areas, resulting
in costly expenditures for the extension of
these improvements, the necessity of which



might have been avoided through the ap-
plication of reasonable foresight. Much
past subdivision has been highly specula-
tive in character, resulting in sporadic and
poorly serviced neighborhoods. It is essen-
tial, therefore, that the city take proper
steps to protect the taxpayers from a repeti-
tion of these costly and unnecessary mis-
takes by insisting on reasonable standards
of minimum public improvements and de-
sign. Compliance with these requirements
will discourage unwarranted real estate
speculation, and will arrest decentralization
and dispersion of population by limiting the
area of urbanization so that it can be eco-
nomically serviced. Through application
of the principles of good residential design,
established neighborhoods can be preserved
and supplied with new amenities so essen-
tial to stable community life.

2. Legislation similar to that of the “Ur-
ban Redevelopment Corporation Law,” re-
cently passed in the State of New York, for
the purpose of bringing about large scale,
good standard, moderate priced housing
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accommodations to be undertaken by pri-
vate initiative in the older centrally located
areas of the city.

Publicly subsidized low-rental housing
developments have been undertaken to pro-
vide decent accommodations for that part
of our population which cannot pay an eco-
nomic rent. It is obvious, however, that
a complete solution to the problems of
slums and depreciated urban areas can only
be reached by devising practical means for
employment of private capital in rebuild-
ing these areas and restoring them to eco-
nomic usefulness. The suggested legisla-
tion has as one of its main provisions
the granting of the power of eminent
domain in the assembly of large tracts
of land. This power would be ex-
tended only to limited dividend housing
companies, whose financial status and op-
erations would be subject to supervision by
the fiscal authorities of the city. The loca-
tions of the projects as well as the char-
acter of the design, would be subject to
approval by the City Planning Commission.
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THE BACKGROUND AND
CHARACTER OF THE CITY




Chapter I

THE BACKGROUND AND CHARACTER OF THE CITY

The modern American metropolis has
had a rather hurried evolution from the
comparatively simple life and structure of
the horse-and-buggy community to the
complex organism of the present day. In
the metamorphosis of the nation from an
agricultural to an industrial economy many
forces, historic, economic and social, have
interacted to direct the growth and mould
the character of the new municipality. As
a guide to intelligent city planning, we
must have some understanding of these
forces, of their role in the past develop-
ment of the community, and of their prob-
able influence on future growth. Any
sound improvement program for the city
must take cognizance not only of the re-
quirements of its inhabitants for a satisfac-
tory standard of civic life, but also of the
financial ability of the community to meet
past obligations and to assume new debts.
The scale and extent of these physical needs
are conditioned not only by the city’s gen-
eral growth but by the cultural interests
and social relationships of its inhabitants as
well, and these factors in turn are depend-
ent in large degree on the economic wel-
fare of the entire metropolis. The city’s
ability to finance the program is ultimately
measured by the aggregate income of its
citizens.

This chapter will consider these nu-
merous economic and social factors as they
have guided the past development of the
city, and, hazardous as it may be to pre-
dict their future influence in our rapidly
changing economy, and attempt to en-
visage from this analysis the probable fu-
ture community, its character, and extent,
and growth.

As an aid in reviewing these past trends
in the City of Richmond, and in evaluating
their influence on its future outlook, a
group of five cities having approximately

the same total population was selected as
representative of municipalities in widely
separated sections of the country having
varied economic and social backgrounds.
It should be emphasized that this compari-
son is intended to enable the reader to judge
the character of the problems discussed
rather than as an exhaustive statistical analy-
sis. In the East, Providence, R. L., has
been chosen as a typical large manufactur-
ing center of the eastern seaboard. Mem-
phis, Tennessee, a large  wholesale market,
is typical of the South and comparable
to Richmond in the racial composition
of its population. Dayton, Ohio and
San Diego, California, are communities
representative of the Middle West and
West Coast, respectively, while Oklahoma
City, the State Capital of Oklahoma, is an
industrial and commercial center of the
Southwest. All of these cities are inde-
pendent, self-contained municipalities, cen-
ters of somewhat larger metropolitan areas.
The metropolitan population of Providence
is unusually large for a city in this class be-
cause of the proximity of Fall River, New
Bedford and several smaller communities.
The chapter is divided into three sections.
The first division is concerned with the
economic factors as they relate to the
growth of the city and its ability to pro-
vide public improvements. Available sta-
tistics on population, occupational distribu-
tion, manufacturing, wholesale and retail
trade, income, banking, and other simi-
lar matters are discussed. The second divi-
sion has to do with the financial condition
of the city itself, with its assessed valua-
tion, rate of taxation, revenues and ex-
penditures, and indebtedness. The third
section is a comparison of socia] standards
and improvements, reviewing such criteria
as housing, public parks and recreation,
school attendance, and related data. Final-
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ly, the broad trends and conditions are
summarized, and in their light, conclusions
are drawn as to the probable outlook for
Richmond.

‘HISTORY AND GENERAL GROWTH

Founded in 1737 by Colonel William
Byrd, ancestor of the present prominent
Virginia family, the City of Richmond is
situated on the James River, some ninety
miles from the sea. Its past history is filled
with the tradition and heroic action of the
early colonies, with the Revolution and the
later strife of the War Between the States.
All of these have left the city a heritage
of many old buildings and land-marks now
preserved as shrines of these historic periods.

From earliest records, the site of Rich-

mond invited and attracted settlement. As
carly as 1607 an exploring party from
Jamestown sailed up the river to the site
of the present city and planted a cross on
one of the small islands. Two years later,
Captain John Smith founded a settlement
in this vicinity on land purchased from the
Indians, and still later, in 1645, Fort Charles
was built as a frontier defense at the falls.
By grant in 1675 and 1687 Colonel Wil-
liam Byrd, father of the founder, acquired
lands in this district, and in 1737, on the
younger Byrd’s instructions, Major Wil-
liam Mayo laid out the town. It was called
Richmond, probably because of similarity
of the site to that of the English Rich-
mond on the Thames River. :
" Richmond was incorporated as a town
in 1742. In 1777 threat of British armies
in the vicinity of Williamsburg  forced
transfer of public records here from that
city, and in May, 1779, it became the Capi-
tal of the Commonwealth.

During and following the Revolution
Richmond played a prominent role as the
chief city of the South. It was here .in
St. John’s Church that Patrick Henry made
his famous speech in 1775, and in the same
building thirteen years later that a Conven-
tion met to ratify the Federal Constitution
for Virginia. Near the end of the war a

small British army under Benedict Arnold
harassed the city, finally destroying public
buildings, warehouses and a large quantity
of tobacco. :

In 1861, when the South withdrew from
the Union and Virginia formally adopted
the Act of Secession, Richmond became
the Capital of the Confederacy. At this
time the city was a growing commercial
center of some 38,000 population. Because
of its position and importance, it became at
once the objective of Federal armies, and
many pitched battles and skirmishes were
fought in the environs. Traces still re-
main of the old fortifications which en-
circled the city, stretching in a crescent
from the river and along the heights outside
Richmond.

In 1865 Petersburg fell, and occupation
of Richmond by Federal forces became im-
minent. Evacuation was ordered, and once
more bridges, warehouses and tobacco were
destroyed, now, however, at the Confed-
eracy’s hands to prevent Federal confisca-
tion. On the morning of April 3, a serious
conflagration was under way in the heart
of the business sections, which left in ruins
nearly a third of the entire city.

Since those eventful days, Richmond has
not only recovered but has steadily grown
both in size and in commercial and indus-
trial importance. From a population of
38,710 and an area of 4.9 square miles in
1867, the city had developed by 1940 into
a community of 193,042 and an area of
22.96 square miles. The Supreme Court of
Appeals of Virginia, in a decision handed
down on June 9, 1941, upheld a previous
decision of a Special Annexation Court
granting the city the right to annex ap-
proximately 9.6 square miles of adjacent
suburban territory from Henrico County.
On November 6, 1941, another Special An-
nexation Court similarly granted the city
the right to annex approximately 7.3 square
miles from Chesterfield County. Effective
December 31, 1941, these decrees added
more than 20,000 population to the city.

The more than 300 industries in Rich-
mond embrace a wide variety of manufac-
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GENERAL SUMMARY

The present is a most propitious time
for the inception of comprehensive
city planning in Richmond. The rapid
economic development of the community
during the past decade, the prospect of
stabilized population within a few decades
in this and other American municipalities,
the large areas of old and obsolete buildings
in the central sections of the city, and the
many problems inherent in unbalanced ur-
ban growth, challenge the city to rebuild
and reshape the community into a fitting
environment for the commercial and indus-
trial metropolis into which the present city
has grown.

The past ten years in Richmond have
witnessed a remarkable expansion of both
industry and trade, which weathered the
depression with comparative €ase. The di-
versification of manufactures among to-
bacco products, paper and printing, iron
and machinery, and a wide variety of other
products, gives promise of future economic
health and reasonable resistance to business
recession.

Employment is distributed principally
among manufacturing, trade, domestic and
clerical occupations, no one of which is of
sufficient  preponderance to unbalance
the economic structure. The general rise
in the so-called “white collar” groups en-
gaged in trade and office occupations, the
decline of domestic employment and the
present industrial expansion give promise of
future improvement in wage scales through-
out the city.

In common with that of other large
American communities, the metropolitan
growth of Richmond has been rapid in past
decades and may be expected to proceed

at a somewhat slower pace in the future un-
til eventual stability is reached. The large

‘Negro population creates many social and

economic problems, incidental to their low-
income characteristics, but this condition
may improve in the future. The present
large slum areas throughout the older cen-
tral sections of the city are expensive be-
cause of the heavy social and public welfare
costs which they entail. Housing facilities
in general in Richmond and other southern
communities are somewhat below the stand-
ards in other sections of the country, and
the city should offer every encouragement
to both public and private enterprise to re-
build these old areas and to provide better
housing accommodations.

The relatively great industrial and com-
mercial development in Richmond during
the past decade is indicative of the poten-
tial financial resources of the city. While
the present tax base (total assessed valua-
tion) is considerably below the 1930 figure,
the per capita value is higher than in any
of the other cities except Providence. The
generally sound condition of the city’s
bonded indebtedness is attested by the high
rating given its obligations in Moody’s
Index. In short, the city is well prepared
financially to carry out a long range pro-
gram of public improvements within the
framework of the City Plan.

While Richmond shares some of the so-
cial inadequacies of other southern com-
munities, particularly in housing and home
ownership, much progress has been made
in the past. While the median value of
homes in Richmond is comparatively high,
a concerted attack on the entire housing
problem as it relates to general community
reclamation is essential to real mmprove-
ment.
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square miles and 20,000 persons from Hen-
rico and Chesterfield Counties. The
growth of Richmond in area and popula-
tion is shown in Table Number 25.

Growth of Metropolitan Richmond

Because of the rapid spread of urban
populatlon into suburban terrltory and the
lag in expansion of municipal boundaries to
include the full extent of this urban expan-
sion, the Census Bureau has established what
are known as Metropolitan Districts in some
96 cities. In determining the boundaries of
Metropolitan Districts, the Bureau has used
unit political areas such as townshlps magis-
terial districts, and counties, covering a suf-
ficient area to embrace all the urban growth.
Consequently, some rural population has
been enumerated in this metropolitan area
as well as small urban communities some-
what removed from the central city. How-
ever, the proportion of such: population is
small, and for the Richmond district prob-
ably does not exceed 5%.

It is apparent from a comparison of the
population trends within the City of Rich-
mond and within the Richmond Metro-
politan Area that the latter is more truly
representative of the actual growth of the
urban community than is the somewhat
limited area bounded by the corporate lim-
its of the City of Richmond. As prev1ously
shown, populatlon growth within the cuy

has been very irregular, being comparative- -

ly rapid in decennial periods when annexa-
tion took place and comparatively small in
other decades. On the other hand, popula-
tion increases in the Richmond Metropol-
itan Area have been relatively steady, vary-
ing between 28.5% in 1880 and 11 s Hor
the 1940 decennial census, and have cor-
responded rather closely with increases in
the total population of the United States.
For the sixty-year period ending in 1940
national population expanded approximate-
ly 1629 and that of the Richmond Metro-
politan District 168%. During the past
decade Metropolitan Richmond grew at a
more rapid rate than the nation as a whole,
increasing in population r1.4%, as compared

with 7.2%, for the entire United States.

PAST AND PRESENT DISTRIBUTION
OF POPULATION

An investigation of the past and present
distribution of population in Richmond is
important in pointing out trends and in in-
dicating the probable direction of future
growth. It is not possible to plan public
improvements to serve this future popula-
tion without some knowledge of where the
new population will be located. To fore-
stall undesirable trends and to prevent the -

wasteful scattering of urban population,

steps should be taken to develop more ade-
quate controls and administrative proce-
dures. These controls should include
modern subdivision regulations, establish-

TABLE No. 25
Date anp ArREA OF ANNEXATIONS TO RicHMOND
Population Area Annexed | Total Area
DATE Original Square After

City Miles Annexation
............................................................ 250 0.20 0.20
........................................................... 574 0.54 0.74
............................................................ - 684 0.34 1.08
............................................................ 4,384 0.41 1.49
............................................................. 9,785 0.91 2.40
............................................................ 38,710 2.50 4.90
83,000 0.38 5.28
....................................................... 105,000 4.45 973
....................................................... 127,628 1.02 10.75
............................................................ 145,244 1221 22.96
............................................................ 208,039 16.93 39.89




Ing minimum requirements for the installa-
tion of public improvements by the sub-
divider, and a more realistic policy with
respect to the future extension of publicly
provided facilities, such as water and sewers,
which should be definitely limited to the

desirable area of urbanization.

Factors Influencing Past Distribution of
Population

There are several major factors which
have influenced the present population pat-
tern of Richmond. These factors may be
grouped broadly as follows:

1. Topography and Physical Character-
istics. 'The general physical character of
Richmond’s site has had a very marked
effect on the city’s development. The
James River, Shockoe Valley, Gillies Creek,
and the railroad and industrial development
which followed these natural locations, im-
posed serious barriers to early expansion.
As a result, heavy concentrations of popula-
tion accumulated in the older sections of
the city, bringing about the present un-
balanced distribution which contrasts the
old and new developments.

For many years the James River has im-
peded southward expansion. While the
City of Manchester developed on its south
banks and was absorbed by annexation to
Richmond in 1910, growth in this
area was comparatively slow in the absence
of adequate toll-free communication with
the sections of the city north of the James.
Gillies Creek and Shockoe Valley im-
posed barriers to eastward growth. Here
the physical conditions were aggravated by
the establishment of railroad lines and con-
comitant industrial development which
found the valley a natural location, and
consequently, residential development was
still further retarded. The Bacon’s Quarter
Branch and railroad and industrial develop-
ment also constituted a barrier to northward
expansion, which has been only partly over-
come in recent years by the establishment
of a limited number of cross thoroughfares,
principally four: Fifth Street Viaduct, First

Street Viaduct, Chamberlayne Avenue, ar
Lombardy Street. It is apparent from Pla
8 that large compact bodies of land su;
able for residential use have been found on
to the west and north, which in the absen
of physical barriers in the western sectic
of the city alone, stimulated and encou
aged the unusual westward expansion
the original community.

2. Methods of Development and Ada,
tation to Site. Prevailing subdivision pra
tices in the past and methods of develoj
ment and adaptation to the conditions in
posed by Richmond’s unusual topograph
as indicated by the present plan of the cit
have exerted considerable influence on tt
distribution of population. For exampl
while the city was still comparatively sma
in area, two large and very attractive trac
of ground on the north bank of the Jamq
River were set aside for park and cemeter
use, preempting what would probably hav
become the city’s most attractive residenti:
section. As a result, this growth has bee
forced westward into and beyond th
Windsor Farms area, while the sections ¢
the city north of the cemeteries have largel
been absorbed by Negro development.

Areas inhabited by Negroes have the ef

fect of forcing new residential developmen
around and beyond them. These areas ar
principally in the central and eastern sec
tions of the city where serious physical bar
riers to expansion already exist, and as
consequence growth to the west and nort!
has been given further impetus.
It was formerly the custom to pla
property in much smaller lots than has bees
the case in the past thirty years, and con
sequently, the older sections of the city ar
much more closely built than the new area:
This is particularly true in certain ol
neighborhoods where row houses pre
dominate.

3. Residential Character. The care wit
which a subdivision is designed and th
general appearance of its streets and home
greatly influence its attraction for futur
population. This attraction may be_ in

[66]



i 3
il
]

/
RICHMOND
VIRGINITIA |

CITY PLANNING
COMMIS SION

HARLAND BARTHOLOMEW ¢ ASSOCIATES
@lpY: PLANNING  CONSULTANTS
ST LOUIS MISSOURI

PHYSICAL FACTORS
AFFECTING
URBAN  EXPANSION

LEGEND
[C_J NET DENSITY GREATER THAN 20 PER ACRE
EEER RAILROAD USE
EERR INDUSTRIAL USE
NN AREA INHABITED BY NEGROES
AREA TOPOGRAPHICALLY UNDESIRABLE
FOR URBAN DEVELOPMENT

PLATE NUMBER 8




creased through strong real estate promo-
tion -and “‘sales appeal”. Eventually other
similar developments are drawn to the sec-
tion and it becomes “the place to live”.
As a result, population is siphoned from
older sections of the city and the pattern
of growth may become unbalanced. To
counteract such tendencies in Richmond,
it is essential that community action be en-
couraged to restore or protect the attractive-
ness of present residential sectiqns. By
keeping present buildings in good repair,
improving the street system, gradually
eliminating harmful nen-residential uses,
creating additional recreational facilities,
and generally improving residential amen-
ities, the attractiveness of many of these
older sections can be restored and pre-
served far into the future.

4. Municipal Facilities. Population dis-
tribution in the past has been greatly in-
fluenced by the provision of various public
facilities such as paved streets, transit, sew-
ers and water, parks and playgrounds,
schools, etc. Development has generally
followed the major traffic arteries and
sewers, water, gas and other facilities have
been extended into the new areas, often at a
considerable distance from the city. Prior
to the present automobile era, street car
transportation was in extensive use, and
development usually paralleled the transit
lines, particularly during the decade 1g1o0-
1920.

Past Distribution of Population

Past trends since 1910 in the distribution
of population in different sections of Rich-
mond are shown on Plate Number 9. Prior
to the past census, when a reversal took
place, very nearly all the older areas of the
city had lost population since 1920 and had
remained relatively static between rgro and
1920. This is especially noticeable in the
areas inhabited by Negroes. However,
during the 1930-40 period most of these

tracts gained population, and there are very

few areas which lost any substantial populé—
tion during the past decade. The principal

[681

losses since 1930 were sustained in the gen-
eral area extending between Bacon’s Quar-
ter Branch and the river from First to
Ninth Streets, where some commercial and
industrial absorption took place. Consid-
crable increase has occurred since 1930
in the Negro population of Richmond,
which, in view of the shortage of available
housing facilities for this population, has
forced large numbers back into previously
discarded quarters. These trends are notable
in the central and eastern sections of the
city. It is apparent, however, that while
increases have occurred since 1930, the
general trend over, the past three decades in
practically all of these older sections has
been downward.

Midtown areas, such as the district be-
tween Randolph and Rowland Streets, ex-
perienced population growth during the
first two decades of the present century,
but approached stabilization by 1930. Areas
in the eastern section, except near the pres-
ent city limits, have exhibited either static
or declining population characteristics since
1910, as have the older sections in the orig-
inal community of Manchester south of the
river.

In sharp contrast with these trends, the
outlying areas of the city have shown a
most rapid increase of population during
the past decade. This is true of all sections
lying north of the Bacon’s Quarter Branch
Valley as well as of the western sections of
the city both north and south of the James
River. Outlying areas in the eastern section
of the city, although they have shown a
gradual increase since 1910, have not en-
joyed as rapid growth as the west and
north.

Unfortunately, past census enumerations
were not taken in such manner as to per-
mit of ready comparisons in the parcels to
be annexed to the city by court decrees
effective January 1, 1942. The 1940 pop-
ulation, however, is available and is shown
on Plate Number 13 along with the present
city areas. Unquestionably, growth within
most of these parcels has been rapid and
steady during the past decade.
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Location of New Dwellings

Plate Number 10 shows the location
of the new buildings erected in Richmond
“from 1926 to 1930, inclusive. During this
period it is evident that the greatest amount
of new construction occurred close to the
city boundaries. This is particularly notice-
able to the northeast in the vicinity -of
Brookland Park Boulevard and beyond; to
the north beyond Westwood Avenue; to
the west beyond the Boulevard; and in
lesser degree, in the eastern and southern
sections of the city. There was also a rel-
atively large number of residences erected
during this period in the area between
Chamberlayne Avenue, Roberts Street,
Brook Road and Brookland Park Boule-
vard. New building construction in the
central sections of the city was principally
commercial and industrial in character.

From 1931 to 1935 building construction
was materially affected by the depression.
Plate  Number 11 shows the distribu-
tion of buildings erected during this
period. It is apparent again that most of
the new residential construction in Rich-
mond took place just within the city bound-
aries, new construction in the older sections
of the citv being very sporadic:

Since 1935 building construction has re-
vived to some extent. However, it is ap-
parent from Plate Number 12 that the
number of new residences constructed
within the city of Richmond is not a true
reflection of the extent of the revival in
the building industry.

Within the eighteen months from Jan-
uary 1, 1940, to June 20, 1941, 1,604
dwellings were erected in areas outside
Richmond in Henrico County alone, while
during the same period only 949 dwellings
were erected within the corporate limits of
the City of Richmond. It is evident, there-
fore, that nearly two-thirds of the new con-
struction within the Richmond area is tak-
ing place outside the present corporate lim-
its. While some of this new development
occurred in the annexation parcels, it is
apparent from Plate Number 12 that con-

siderable new construction has taken place
in widely scattered - areas, particularly to
the north and west.

Present Distribution of Population

Plate Number 13 shows the present distri-
bution of Richmond’s population. The ir-
regularity of this population pattern and the
striking contrast in distribution between the
old and newer areas of the city have pre-
viously been mentioned in the discussion
of topographical influence on past growth.
It is apparent from Plate Number 13 that
very unusual concentrations exist in the
older sections of the city, extending west-
ward as far as Roseneath Road. This area
is hemmed in by physical barriers such as
the river, Bacon’s Quarter Branch Valley,
railroad and industrial development, parks
and cemeteries. There is also a large con-
centration of population in the older
castern section of the city between the
Shockoe Valley and Gillies Creek.

The almost complete separation of the
older areas of the City from those portions
of the City annexed since 1910 is nowhere
so clearly shown as on Plate Number 13.
Of particular significance is the striking dif-
ference in the population patterns in the
older areas of the City and these later
developments. The older sections of the
city were much more closely built than has
been the custom in the past thirty years.

It is evident that considerable peripheral
development has taken place, particularly in
the areas that were annexed to the City
January 1, 1942. Development in these
sections is generally much more spacious
than elsewhere in the city.

Negro Population

Plate Number 14 shows the distribution
of Negro population in Richmond in 1934.
In common with other southern com-
munities Richmond has always had a large
Negro population, which constituted 29%
of the total population in ‘1930. Prior to
the 1930-1940 decennial period, the pro-
portion of Negroes within the city had de-
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clined steadily since 1870, when it was
45.3 per cent, although the total number
reached its peak of 54,041 In 1920. In
1940, the census returns showed an mcrease
in both the total number and pefcentage of
Negro population in Richmond with fig-
ures of 61,251 and 31.7% respectively. It
would seem, therefore, that an influx of
Negro populatlon has accomoamed Rich-
mond’s industrial expfmsxon durmg the past
few years, and it 1is apparent from popula-
tion increases in certain old sections of the
city which had shown losses during the
previous decades, that this influx has been
directed largely into the present relatively
dense Negro areas, where housing condi-
tions are worst.

It is apparent from Plate Number 14
that the bulk of this Negro populatlon is
housed in the older sections of the city,
particularly between Broad Street and the
Bacon’s Quarter Branch Valley from Ninth
to Lombardy. There are other concentra-
tions south of Main on both sides of Loom-
bardy, south of Cary Street, east of Second,
throughout much of the original com-
munity between Gillies Creek and Shockoe

-Valley, and in the old city of Manchester.

PAST AND PRESENT DENSITY OF
POPULATION

The density of populatlon in different
sections of the city is an indication of the
intensity with which land has been de-
veloped and used. Dwellings absorb the
major portion of any large urban area, com-
prising ordinarily about 40 per cent of the
developed area within the city. These resi-
dences must be supplied with sewers, water
and other utilities; streets must be paved,
parks and schools provided, police and fire
protection given. Obviously, the more per-
sons there are on an acre of ground, the less
expensive it is to supply each person with
the various urban facilities such as sewers,
water, sidewalks and streets. On the other
hand, when too much population is
crowded into a given area, bad social con-
ditions may arise which in turn create seri-
ous administrative problems and increase

costs for public welfare and courts, fire pro-
tection, prevention of disease and crime. It
is apparent, therefore, that there must exist
a level of population density below which
it is impossible to go without encountering
excessive costs for the installation and
maintenance of essential urban facilities and
another level above which it is impossible
to go without developing undesirable and
harmful social conditions. These two lim-
its, economic and social, provide the con-
trols on the city’s future population pattern.

For' purposes of this report, population
densities in Richmond have been deter-

-mined for each of the forty-seven census

tracts within the city and the several areas
annexed to Richmond from Henrico and
Chesterfield Counties in 1942. These fig-
ures represent the numbers of persons per
net acre of land within the blocks, exclusive
of streets and alleys, large parks and play-
grounds, cemeteries, and the State Fair
Grounds.

Past Population Densities

The densities of population in Richmond
by Census Tracts for the census years 1920,
1930 and 1940 are shown on Plates Number
15, 16 and 17 respectively. While popula-
tion ﬁgures were available for the wvarious
annexation parcels in 1940, there was no in-
formation available for these areas for the
previous census years in such form as to be
usable. However, it is probable that den-
sities in the annexation parcels prior to the
1940 census were less than 2.5 persons per
acre.

-The unbalanced distribution of popula-
tion previously described results in a wide °
range of population density in different sec-
tions of the City. There has always been a
relatively high density of population in the
central areas of the city—so or more per-
sons per acre. In 1920, Richmond had a
population of 171,667. This population
was concentrated largely in the central sec-
tions of the city between Broad and the
Bacon’s Quarter Branch Valley from Ninth
to Harrison Streets, in the general area ex-
tending westward to Boulevard south of

[7:1]




Broad and in a part of the original set-
tlement between Shockoe Valley and Gillies
Creek. The highest population densities—
75 or more persons per acre—were found in
a small portion of the original community
and in the area bounded by Fifth, Broad,
Henry and Bacon’s Quarter Branch Val-
ley. Densities in other sections of Rich-
mond were relatively low, a large portion
of the city having a density of less than 10
persons per acre and most of the remain-
ing tracts lying in the classification between
10 and 20 persons per acre. In the sections
of Manchester, south of the James, more

than half the community had a density of -

less than 1o persons per acre.

By 1930, a very noticeable change had
occurred. While in 1920 at least four
tracts had densities of 75 or more persons
per acre and three others densities greater
than 7o, all of these areas had lost popula-
tion in the intervening decade, and the area
of highest density had spread westward to
the section bounded by Parkwood,
Meadow, Floyd and the Boulevard. It is
apparent from Plate Number 16 that a
marked decline characterized both the Ne-
gro area between Broad and the Valley and
the original community north of Gillies
Creek, formerly sections of highest density
in Richmond, and that considerable popula-
tion had moved into the general area extend-
g from Harrison to Boulevard north of
Byrd Park and the Cemeteries. It is also ap-
parent that sections of the city to the north
and west experienced considerable growth,
many of these areas having doubled their
population in the decennial period. While
increases were also noted'south of the river,
they were less marked than in other sections.

Since the population of Richmond in-
creased only some 10,100 during the past
decade, the unusual reversal of population
trends in the older sections of the City,
which had experienced marked losses for
at least one and in some instances several
decades, seems at first glance rather remark-
able. However, an examination of the ma
showing these changes reveals the fact that
in practically every case they define areas

of large Negro population. The preliminary
tabulations of the 1940 census indicated an
increase both in the number and proportion
of the Negro population in Richmond. Tt
is apparent, therefore, that the large migra-
tion of Negroes which has accompanied the
industrial expansion of the city has moved
principally into these old neighborhoods of
poor housing. Plate Number 17 also indi-
cates that much of the new development has
taken place in outlying areas to the north
and west, all of these sections showing sub-
stantial gains over the 1920-30 decade.

Changes in Density

Changes in population density for the
forty-seven census tracts comprising Rich-
mond are shown for the decades 1920-30
and 1930-40 on Plates Number 18 and 19
respectively. ‘

It is apparent from these plates that pop-
ulation changes were much more marked
prior to 1930 than during the past decade.
During the decennial period 1920-1930, a
very large portion of Richmond decreased
in population, almost all of the older sec-
tions of the city both north and south of
the James River showing losses in this pe-
riod. Losses in the Negro areas were par-
ticularly heavy and the entire area bounded
by Broad Street, Lombardy and the Bacon’s
Quarter Branch Valley declined materially
in population. Practically all of the original
settlement northwest of Gillies Creek and
approximately half of Manchester decreased
in population although the Manchester losses
averaged only slightly more than one per-
son per acre.

On the other hand, these population
losses were offset by considerable gains in
other divisions of the city, especially in the
areas to the west on both sides of Boule-
vard. Two of these tracts increased  in
population by more than 35 persons per
acre and another by 27.7. The largest gains
mn the area north of Bacon’s Quarter Branch
Valley occurred in the sections adjoining
the northern city limits and extending west-

wardly.
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The past decade was characterized by rel-
atively little change in the population pat-
tern of Richmond as compared with past
years. It is evident from Plate Number 19
that, strangely enough, the areas of greatest

. growth in density are those sections of the
city which experienced the largest losses
in the previous decade, notably those tracts
housing large Negro populations in the two
areas between Broad and the Bacon’s Quar-
ter Branch Valley and between Shockoe
Valley and Gillies Creek. The apparent
causes of this phenomenon have previously
been noted. Examination of Plate Number
19 indicates that a very large area of the
city experienced a population change of

~ less than 2 persons per acre, and with the
exception of the two sections of the city
mentioned above, the remainder of Rich-
mond experienced changes of less than s
persons per acre.

Areas Which Lost Population

As previously stated, the decade 1920-
1930 in Richmond witnessed comparatively
great changes in the distribution and density
of population throughout the city. Of
forty-seven census tracts in Richmond,
twenty-four showed population losses and
of these, eight lost more than 10 persons per
acre. These areas lay in the older sections
of Richmond, principally in the general
area extending eastwardly from Harrison
between Bacon’s Quarter Branch Valley

and the James River and between Shockoe
Valley and Gillies Creek. The greatest

losses occurred in the area between Ninth
and Harrison Streets.

On the other hand, during the past de-
cade little decline in population took place
in any part of Richmond, six of the
forty-seven census areas experiencing de-
creases which exceeded one person per acre.
However, all of these areas had previously

 lost population in the 1920-30 decade. The

greatest loss in 1940 was experienced by
the section between Broad and the river,
Fifth and First Streets, where some com-
mercial and industrial absorption has taken
place. It is apparent, however, from a gen-
eral study of the broad trends since 1900 in
the City of Richmond that the changes
during the decennial period ending in 1930
are more indicarive of long range popula-
tion shifts within the city than the unusual
reversals of the past decade due to the rela-
tively large migration of colored and other
population. It is apparent, too, that these
older areas which had experienced popula-
tion losseés for several decades are the areas
of poor and inferior housing. Unless def-
inite and constructive action be taken to re-
habilitate and rebuild these sections, pop-
ulation will continue to drain to other parts
of the city, leaving in its wake disintegration
and collapse of present property. Many of
these neighborhoods are strategically lo-
cated to serve for many years as desirable
residential sections.

Areal Extent of Population Densities

Table Number 26 has been prepared to
show the amounts of land (by census tracts

TABLE No. 26

Torar Crty ArEA 1N VArIoUs DENsITY CLASSIFICATIONS >

Acres Acres Acres

. PERSONS PER NET ACRE 1920 1930 1940
Gim i e s e L Sl i s s g s 661.43 317.92 317.92
PERC0I0N . 0L e L e e ©3,798.59 2,805.69 1,995.41
e B e diime it amne Bl L e e e e 2,598.63 4,046.05 4,410.84
W) e R e e e e e R e s 661.81 569.14 1,098.79
BERI00, e dpee e B i s e e 512.11 376.70 229 .44
o Tl e e e B RSl S s e G e 778.76 1,126.74 1,121.66
ISiandover.. .o R e e A b - 286.96 56.05 124.23
Total 0 s R lE e e e e e 9,298.29 9298 20 9,298.29




in the 1940 city) within each of the differ-
ent density classifications for the years 1920,
1930 and 1940.

It is apparent that considerable change
has occurred since 1920 both in the areas

of high density and in the lower groups.
Of 661 acres of land in the lowest classifica-
tion in 1920, only 318 acres were left in
1930 and 1940, all of which lay in a gen-
erally industrial section. There has also
been a steady decline of property in the next
classification (2.5-10 persons per acre) from
3,799 4ACres In 1920 tO 1,995 aACTes I 1940.
The amount of land in the density classi-
fication of 10 to 19.9 persons per acre in-
creased rapidly between 1920 and 1930 and
somewhat less rapidly from 1930 to 1940.
A little less than half of the total area of
the city is now contained in this classifica-
tion. There has also been an increase in
the next highest group of 20 to 34.9 persons
per acre from 662 acres of land in 1920 to
1,099 acres in 1940. On the other hand, a
decrease is noted in the highest density clas-
sification (75 or more persons per acre),
which in 1940 was less than half the 1920
area. It would appear that the peak of
population density has been reached and
that in the future densities exceeding 75 per-
sons per acre will be comparatively rare in
Richmond. Table Number 26 also indicates
a gradual decline in the total area of the
city in the density classifications exceeding
35 persons per acre. It should be noted
that the above figures do not include the
new areas which were annexed to the City
from Henrico and Chesterfield Counties in
1942. A little more than half of these areas
are now in the two lowest density groups
(less than 10 persons per acre.) However,
more than a third of the total area now has
a density of from 10 to 19.9 persons per
acre, and as additional . development of
these sections takes place, it would appear
that these outlying districts will stablhze at
about this figure.

FUTURE GROWTH OF RICHMOND

As prev1ously mentioned in this chapter in
the section on national population trends,

the population of the United States is ap-
proachmg stability in the comparatlvely

near future. The cessation of foreign im-

migration, the rapid urbanization of the
nation during the past seventy years and
the low fertility and birth rates which are
characteristic of urban communities, the
changing age distribution of the population
and approaching coincidence of births and
deaths, all are indicative of striking changes
in our national growth.

While American cities have grown rapid-
ly since 1880, this growth has depended
almost entirely on the influx of new popula-
tion from rural areas and from foreign
countries. Recent restrictions on foreign
immigration have been such that we can no
longer look to this source for replemshment
of our urban population. The decline in
births throughout the nation has been so
pronounced that it is apparent that cities
in the future can no longer expect large
increments of population from rural areas.

In an exhaustive study of the subject,
“The Problems of a Changing Population”,
published by the National Resources Com-
mittee in May, 1938, a number of estimates
are given of the probable maximum total
population in the United States to be
reached sometime between 1960 and 1980.
The maximum estimate, based on medium
terality and mortality, and with a total an-
nual forelgn 1mm1gmt10n of 100,000 per-
sons 1S 158,335,000. The minimum esti-
mate, based on low fertlhty medium mor-
tahty, and no immigration, anticipates a
maximum population of 139,457,000 in
1960 and a decline thereafter to 133,993,000
persons in 1980. An intermediate estimate,
based on medium fertlity and mortality,
no Immigration, is 153,022,000. While
birth rates have been abnormally low dur-
ing the depression years, it is questionable
whether the birth rate will return to even
this “medium” level. Although these pop-
ulation estimates were given wide publicity
in newspapers and magazines throughout
the nation, few persons have recognized
their full significance either to the indi-
vidual or to our cities.
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Estimated Future Population of Richmond

Assuming that the population of the
United States will grow according to the
intermediate estimate of the National Re-
sources Committee report, based on medium
tertility and mortality and no immigration,
and that the population of the Richmond
Metropolitan District will maintain its 1930-
1940 ratio to the total population of the
United States, there would be a total pop-
ulation of 284,000 in the Richmond Metro-
politan District in 1960. (See Table Num-
ber 27.) Of this total only about 4.3%, or
12,100, would consist of farm population
and other urban population outside the
Richmond area of urbanization, thus giv-
ing a true estimated population for “the
Richmond urban community in 1960 of
271,900. The relatively large immigration
of Negro and other population which has
accompanied the increased industrial expan-
sion of the city reversed in some instances

trends of the two preceding decennial
periods.

The manner in which present population
is divided between the city, annexation areas
and the remainder of the Metropolitan Dis-
trict, and the way in which it would be
divided between these units in 1960, are
shown in Table Number 28. While it is
estimated that the Richmond urban area
will increase in population by 38,326 from
1940 to 1960, only 16,958 of this will find
accommodation within the 1940 city lim-
its, while there will be an increase of 21,368
immediately outside the city (13,480 in the
new annexation areas and 7,888 in adjoin-
ing areas).

FUTURE DISTRIBUTION OF
POPULATION

Plate Number 20 shows the estimated fu-
ture (1960) population of the Richmond

TABLE No. 28

Division or Torar Ricamonp MeTROPOLITAN DISTRICT

1940 axp 1960

1940 Per Cent 1960 Per Cent
Total population Richmond Metropolitan District.............. 245,674 100.0 284,000 100.0
Total population city of Richmond (1940 Area)................ 193,042 78.5 210,000 73.9
Total population excluding city of Richmond............... Tl 52,632 2155 74,000 26.1
Total population in Annexation parcels....................... 20,270 8.3 38 750, 119
Remainder of Richmond Metropohtan District: vt 32,362 13.2 40,250 14.2
Ruralfandtotherurbanareas i b age e a0 o 11,797 4.8 12,100 4.3
Balance in Richmond urbanareas. .. ... see s 0 = o0 20,565 8.4 28,150 9.9

Poruration Growtr 1940 To. 1960

Population Per Cent of 1940

Richmond Metropolitan District

Gityrof Richmond (194@area)e . w0 e 8 o

Anhexation'parcelsi i o s e s el T e
Richmond urban area (excluding city of Richmond)...........
Rural and otherurbaniareass ..\ - oo o a L

.................. 38,326 15.6

16,958 8.8
.................. 13,480 66.4
.................. 21,368 405
.................. 303 2.6
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community as this population would be dis-
tributed throughout the different sections
of the 1940 city, the area annexed
to Richmond in 1942, and the larger area
of urbanization. This distribution is neces-
sarily general in scope and no attempt is
made at this time to designate areas which
may be developed in the future as parks,
schools, or other public open spaces.

Methods of Urban Growth

In estimating the future growth and prob-
able distribution of Richmond’s population,
two separate and distinct methods of proce-
dure may be followed. First, it may be as-
sumed that the general trends and charac-
teristics of past growth, resulting from
haphazard - development and inadequate
controls, will continue to direct and dictate
future growth; in other words, that ex-

pediency and a policy of luissez faire will
determine the extent and location of future
development. On the other hand, it may
be assumed that the City of Richmond is
now prepared to take the initiative in the
control and direction of the future com-
munity and to substitute for expediency the
conscious following of a definite plan,
which will result in a well balanced and ef-
ficient urban community. The by-products
of the first method of growth are slums,
blighted neighborhoods and the wasteful
scattering of urban population. The results
of the second “controlled” mode of develop-
ment, are efficiency in city administration,
sound and stable property values through-
out the community, and maximum economy
in urban services.

The accompanying Table Number 29 has
been prepared to show the distribution of
Richmond’s future population likely to re-

TABLE No. 29

PrESENT AND ProBABLE FuTurE DisTRIBUTION AND DENSITY OF PoPuLATION WrraiN RicaMonDp 1N Accorpance WiTH

i i RS C R

MAaNNER oF FUTURE GROWTH

Estimated UNCONTROI;LED Bavancep
Net Vacant m . GROWTH GROWTH
Area and Und. 19 0 ;
GROUP of Tract Area Population| Density
in Acres | Suitable 1960 1960 1960 1960
for Res. Population| Density |Population| Density
A. N-1... 82.07 0 4,213 SR il s el e
N-2... 60.65 0 3,857 63 Galerm e mil L B o s R e e s
N-3... 68.18 0 5,427 T9x6elmr abes sl e e L
N-6... 85.75 0 5,504 64 lw oo e s
N-7... 75539 0 4,537 60 2 i s S AR s R
N-8... 273.58 0 30257 9% el sl
otal A = 645.62 0 26,795 40.5 19,600 30.4 21,600 3325
B. N-13... 50.57 0 1235 rbrE e o e R e
N-14. .. 317.92 0 224 QBT s i s aslaenid i e n i
fRotaliBe 368.49 0 1,459 4.0 700 1.9 800 2.2
C. N+4. 259.47 58.1 3,786 14.6 4,700 18.1 4,900 18.9
D. N-5. 342.78 23.3 3,‘554 10.4 4,850 14.2 4,250 12 .4
E. N-11 189.37 45.6 3,770 19595 ermmer = lirenr i g il e
N-12 238.07 47.5 4,884 2055 2 e e e s Ea Rl s e
ilotal B v = 427 .44 93.1 8,654 20.2 : 11,700 27 .4 10,600 24.8
F. N-10 289.35 975 3,765 13.0 6,000 20.7 5,800 20.1
G. N9 560.68 101.0 3,16 67 5550 10.3 5,750 10.3
H. N-15 727 .45 183.5 6,494 8.9 95550 13.1° 9,400 129
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sult from either of these two modes of fu-
ture growth. It is to be noted that with-
out app‘reciable control of future develop-
ment, past and present trends would in-
dicate little increase in the population within
the 1940 city limits, increases in the limited
vacant and undeveloped areas being offset
by losses in the older central sections of the
Gty he further withdrawal of large
“groups of population from the central city
can only result in eventual disintegration
of these old areas, increased blight and insta-
bility in surrounding property and serious
social, economic and administrative prob-
lems.

On the other hand, the city is now adopt-
ing the more realistic policy of future con-
trol, and hopes to enlist the cooperation of
officials and citizens alike in observing and
enforcing sound community development

in accordance with the presently evolving.

Comprehensive City Plan for Richmond.
It is estimated in Table Number 29 that a
balanced population pattern for the Rich-
mond of 1960 should anticipate a further
population  within the 1940 corporate
limits of approximately 17,000 persons.
While there are certain sections, particularly
in the Negro areas, which are presently
over—populated-, the comparatively small
losses in these sections will be more than
offset by the more compact development at
the edges of the city. Midtown areas may
be expected to retain their present popula-
tion with slight increases in a few instances.

Future Distribution

The distribution of future population on
Plate Number 20 has been made in accor-
dance with the estimates in Table Number
29 for a balanced population pattern in the
present city and in accordance with addi-
tional studies in the environs of Richmond.
It is apparent that the densest population 1S
spread around the downtown business dis-
trict and, broadly speaking, grades outward
from these areas to the more spacious devel-
opment in outlying sections. No substantial
changes are contemplated in the areas ex-
tending as far west as «he Boulevard and be-

yond, where the population is expected to
level off at about the present density. ‘While
peripheral development is naturally more
spacious, every effort should be exerted to
bring about a reasonably compact extension
of the present community in accordance
with actual needs rather than the scattered
and sporadic growth characteristic of much
past development.

It may be noted that no consideration 1s
given 1in this chapter to the future
development of the “flivver” plane and its
possible effects on population distribution
in Richmond and other cities within the
next twenty years. While it is recognized
that the war has greatly stimulated
the development of air facilities, which will
undoubtedly result in their increased im-
portance within the next few years, there
are at least two deterrents to such immediate
use of private air transportation to effect
an entirely new form of urban population
pattern.  First, the - present number of
privately owned planes is negligible in com-
parison with the great number of private
automobiles in the United States. Even
with the development and mass production
of the so-called “flivver” plane, it would be
very difficult to get into general use with-
in the next few years a sufficient number of
these planes to materially change present
population groupings. Second, new and
vastly improved terminal facilities must be
developed before the modern airplane can
be effective in satisfying the requirements of
individual passenger transportation. While
the automobile era has been in existence for
more than twenty years, the larger Amer-
ican cities have not yet found a satisfactory
solution to the terminal problems incidental
to its parking and service. It is unlikely,
therefore, that any easy solution lies ahead
for the much larger problems inherent in
modern aerial transportation.

FUTURE DENSITY OF POPULATION

Plate Number 21 shows the future den-
sities of population throughout the Rich-
mond urban community which would pre-
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vail in accordance with the distribution and
division of the future population discussed
in the previous section. Many of the past
trends in the population growth of Rich-
mond will undoubtedly continue into the
future. However, it is essential that proper

guidance be given this growth in order that

a desirable population pattern may result so
that population will be neither too sparse to
permit of economical and efficient urban
services nor so dense as to bring about harm-
ful social conditions.

An examination of Plate Number 21 indi-
cates that the densest sections of the future
city will be in three general areas: in the
central portion of the original community
between Shockoe Valley and Gillies Creek;
in the area between Broad and the Valley
north of the downtown business district; and
i the area south of Broad extending west-
ward to Boulevard and beyond. These are
sections of Richmond where relatively high
densities have prevailed for many years, and
while many of these densities have exceeded
75 persons per acre in past decades, partic-
ularly in the Negro area north of Broad, a
better balanced community would result
from a distribution of some of the popula-
tion in other areas. It is assumed, therefore,
that the older central sections of the city
will lose some of their present population,
stabilizing at a density of less than 75 per-
sons per acre. It should be noted that
either stability or slight increase is contem-
plated: in each of the other midtown areas

of Richmond.

On the other hand, it is apparent
from a comparison of Plate Number 21
and Plate Number 17, showing 1940
densities, that a much more compact de-
velopment in 1960 is anticipated in the
outlying sections of Richmond. There
is no reason why these sections which still
contain limited amounts of vacant and un-
developed property suitable for residence
purposes, should not absorb additional pop-
ulation. The compact and well balanced
pattern of population within the future city
would result in considerable economies both
in administration of the city and in the pro-
vision of various urban facilities. It should
be noted that most of these outlying areas
would have a population density in 1960 of
from 1o to 19.9 persons per acre.

Development beyond the 1940 limits
of Richmond in the annexation parcels and
beyond will nacurally be more spacious.
This is particularly true of residential de-
velopment in the Windsor Farms area.- Most
of these sections will lie in a general density
classification of from 2.5 to 9.9 persons per
acre. ;

Table Number 30 was prepared for
comparison of the areas within the city
in the various density classifications in
1940 and 1960. ;

It is evident that almost half of the present
area of Richmond would be developed with
a population density of from 10 to 20 per-
sons per acre in 1960 and that most of the
remainder would have a density of less than
35 persons per acre, which is a substantial
increase over the area so developed at the

TABLE No. 30

Ner Area oF Various Popuration DeNsitieEs Wity RICHMOND

1940 1960

PERSONS PER NET ACRE A Aoies
ey s e R e i s e 317.92 378.42
209 e s e e e e e L e 1,995 .41 175.93
10 190 seime s e s e e e e e 4,410.84 4,454.10
We b emran c el magse s e s Al mn e s 1,098.79 2,709.41
35aedO0n il Tt e el e s el B0 s s e 229 .44 613.70
SO /A9 il s e s e ST e 1,121.66 966.73
JSsandioverer rut st e e iR L Sa e e v el s 124.23 0

....................... e 049908 90 |- 1650890




present time and indicates a compact and
cfficient arrangement of the 1960 com-
munity. Sections of the city containing
fewer than 2.5 persons per net acre are
principally industrial in character. While
approximately 614 acres will be developed
“at a density of 35 to 50 persons per net acre
and some 967 acres at a density of 5o or
more, these sections are located either
around or within easy access of the down-
town business district and there is no evi-
dence that these densities will result either
in congestion or undesirable social condi-
tions.

Area of Urbanization

Assuming that there will be a total pop-
ulation of 271,900 persons within the true
urban community of Richmond in 1960,
we may now proceed to determine the total
area of land that would normally be needed
for its accommodation. The average land
~area found within the city limits of sixteen
self-contained cities is 8.175 acres per hun-
dred persons.* —

If we use that figure as a norm for the
Richmond community, the total area of
urbanization in 1960 would be 22,250 acres

*Urban Land Uses, Harvard University Press, 1932.

or 34.8 square miles. It should be noted that
the total area of the parcels recently
annexed to Richmond from Henrico
and Chesterfield Counties is 10,835 acres
or 16.93 square miles. The city com-
prises 39.89 square miles, which is about
s square miles more than the figure
determined above “(from the average in 16
other cities) for 196o.

On Plate Number 21 is shown the prob-
able future density of population in the
Richmond urban community in 1960. Al
areas having a density of more than 2.5 per-
sons per acre are considered within this
area of urbanization. While a density of
one person per acre, which is approximately
320 persons per square mile, cannot be re-
garded as rural farm land, such areas
would be most difficult to provide with cer-
tain municipal services, and for the pur-
poses of this report are omitted from the
true arca of urbanization. The true area
of urbanization today as shown by Table
Number 31, is approximately 33.7 square
miles which, interestingly enough, is only
1.1 square miles less than the future figure
arrived at by using the existing standard of
city area in other cities from the “Urban

Land Uses”.

_TABLE No. 31

Gross AreA oF VARIOUS PoPULATION DENSITIES IN Ricamonp UrBaN COMMUNITY

1940 and 1960

1940
PERSONS PER ACRE

Acres Sq. Miles Csuqrfui\l/?ﬁge
B of Richmond (1940 limits). . ..o ociii e i 14,694.4 22.96 22.96
e 09 et s S SRR e e e 502.4 0.79 2375
e e e SR 6,335:5 9.90 33.65
| D AAL et B e e R e 8,381.6 13.10 46.75
Parks, cemeteries, and playgrounds. .. .. ....oooiiiiiie it 736.2 1.15 47.90

1960
B8 of Richmond (1940 limits) /. - oo b il 14,694 .4 2296 22.96
e I8 e e s T e e S R 3,111.3 4.86 27.82
@ e A e e B e %962 .9 12.44 40.26
e oS e R E e e s e e 13,924.6 21.76 62.02
Parks, cemeteries and playgrounds. ... .....o.co e e 7362 1.15 63.17
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It is apparent from this table that the
present area of urbanization is already suf-
ficiently large to accommodate a very large
portion of the probable future growth and
every effort should be made to limit devel-
opment in the immediate future to these par-
ticular areas. However, some additional de-
velopment beyond these limits is anticipated
such that the city would eventually have an
area of approximately 40.26 square miles,
which is less than one square mile greater
than the 1942 area of Richmond.

In the face of eventual slowing down of
urban growth and modern tendencies to-
ward decentralization and dispersion of
urban population, it becomes imperative
that the City of Richmond take proper steps
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to restrict all future development beyond
the area of urbanization as outlined on Plate
Number 21. Specifically, it is recommended
that the City of Richmond confine all fu-
ture extension of municipal facilities such as
water mains, sewers, streets and other public
services to this area of 40.26 square miles.
Thus by discouraging future dispersion of
the present population through the control
of new growth beyond the present city, by
encouraging community action toward re-
tention and restoration of present urban
values, and by rebuilding and reclaiming the .
older central areas, the present community
can be moulded irto an efficient, economical
and attractive municipality.
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- Chapter III

LAND USE AND ZONING

As American cities go, Richmond is a
relatively old community. Over a period
of two centuries the city has grown from
a pioneer settlement into a metropolis of
more than 200,000 persons, and, with an-
nexation of the new areas from Henrico
and Chesterfield Counties, an area of 39.89
square miles. In common with that of
other large American cities, this growth has
been largely dictated by the needs of the
moment, land speculation and individual
interests taking precedence over the com-
munity welfare. The evolution of the
present city, therefore, has resulted in much
haphazard and misdirected development, in
the intermingling of heterogeneous and in-
compatible uses such as stores and industries
in residential neighborhoods and scattered
residences in industrial sections.

This failure of American cities to co-
ordinate and control the various elements
comprising thfa urban community has
brought about not only depreciated and
unsatisfactory home nieghborhoods but in-
creased difficulty and waste in the provi-
sion of essential urban services. Thus, pop-
ulation has spread to the suburbs, seeking
both relief from increasing taxes and better
home environment, frequently only to find
in a few years a repetition of the same
inimical conditions from which they fled.
Recently completed population studies have
shown that a very substantial portion of
Richmond lost population during the 1920-
30 decade and despite the relatively large
influx of Negro population into many of
these sections during the past ten years, a
portion of the city continued to lose pop-
ulation.

It is essential to the economic and civic
welfare of Richmond that steps be taken
now to reverse these past trends and to
reshape the present community into a
well-balanced and efficient urban struc-

ture. With completion of the popula-
tion studies, a broad pattern of future
growth and population distribution was
prepared. The various phases of the Com-
prehensive City Plan must be designed to
provide the physical setting and necessary
controls for effecting an efficient and
harmonious relationship between this pop-
ulation and essential community facilities.
One of the first and most important steps
toward bringing about this relationship is
the coordination of various urban uses such
as residences, commerce, and industries
through the preparation and adoption of an
up-to-date zoning ordinance in scale with
present and future community require-
ments. This has recently been accom-
plished through adoption and approval of
the new zoning ordinance on May 19, 1943.

Zoning is concerned with regulating the
use of buildings and land, the heights of’
buildings, the density of population, and
the amount of open space around struc-
tures. It cannot be used to control the
architecture or appearance of individual
buildings and the cost and materials of
construction, nor can it be used for racial
segregation. Richmond’s ordinance is based
on the Virginia zoning enabling act, which
reads in part as follows:

“Such regulations shall be made in
accordance with a comprehensive
plan, and designed to lessen conges-
tion in the streets, to secure safety
from fire, panic and other dangers,
to promote health and the general
welfare; to provide adequate light and
air; to prevent the over-crowding of
land; to avoid undue concentration of
population; to facilitate the adequate
provision of transportation, water,
sewerage, schools, parks and other
public requirements.
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“Such regulations shall be made
with reasonable consideration, among
other things, to the character of the
district and its peculiar suitability for
particular uses, and with a view to
conserving the value of buildings and
encouraging the most approprnte use
of land throughout the city or town.’

The first consideration mentioned above
as a basis for these regulations is that they
“shall be made in accordance with a com-
prehensive plan,” that they shall be re-
lated to the structure of the entire city and
the facilities to serve it. Piecemeal and so-
called “spot” zoning are not only unsound
in principle but also a violation of the
statute under which the city is granted its
authority The whole philosophy of zon-
ing is based on the sound principles that
property which is similarly situated, that
Is, In respect to streets, sewers, schools, and
other physical facilities and its relationship
to other property, shall be similarly zoned.

It is obvious that any exercise of the
police power, whether for the regulation of

.buildings or the regulation of conduct,

must be reasonable. The second paragraph
quoted above, therefore, sets out certain
considerations which will tend to prevent
arbitrariness or unreasonable treatment of
existing property by giving due considera-
tion both to the character of existing
development and “the peculiar suitability
of the area for particular uses.” It should
be kept in mind, however, that the city
must also be viewed as a whole and the
interest of the individual balanced against
the public interest so as to accomplish the
greatest good for the greatest number, pub-
lic welfare taking precedence over individ-
ual profit. Among the purposes of zoning
are the conservation of the value of build-
ings and not increase in value— stablhty
rather than speculatlon and “encouraging
the most approprmte use of Iand through-
out the city or town.’

Before any sound Zomng regulatlons can
be prepared, therefore, it is necessary to
make an analysis of existing conditions and
past trends throughout the city as well as

a determination of probable future needs.
It 1s the purpose of this chapter to
analyze the pattern and character of exist-
ing development in Richmond, to deter-
mine the quantitative relationship between
the different types of development and the

_city’s population, and thereby to estimate

the character and extent of the city’s future
land requirements.

EXISTING LAND USES
The Land Use Survey

In order to analyze land use conditions
in Richmond, it was necessary to make a
field inspection of every parcel of land in
the old city and the areas annexed from
Henrico and Chesterfield Counties at the
beginning of 1942. From this field in-
formation maps were prepared on a suit-
able scale to show the use of all property
within this area, as well as building heights
and present densities in lot area per family
throughout the city. Additional maps
were prepared to show the location of
light and heavy industries. Computations
were made of the areas devoted to each
use as well as the frontage of stores and
other commercial property and the lot area
per family in all residential development.
These computations were then assembled
by blocks and by census tracts in the 1941
city and by annexation parcels in the new
areas.

In making the field check of land use
in Richmond, several preliminary opera-
tions were necessary. Since there were
in existence no maps suitable for the
graphic presentation in color of these data,
the Department of Public Wosks made
available blank tracings of maps in their
files on a 400" scale and detailed a draftsman
to insert the street names on these twenty-
five sheets comprising the total area of the
1942 city. In the meantime, block maps
were secured showing each parcel of prop-
erty in the old city, and these maps were
carefully checked against existing records
such as the insurance atlas and city direc-
tory and the use of each lot indicated
thereon in color. These maps were then
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direct control over the location of public
buildings and property, the various pub-
lic agencies are required by law to submit
all such proposals to the Planning Commis-
sion for review before they are finally lo-
cated. Whenever they are placed in resi-
dential districts, proper consideration should
be given their location and treatment so
as to mitigate any adverse affects they may
have on surrounding residential develop-
ment.

8. Height of Buildings. Maps have been
prepared showing the height and location
of all buildings containing three or more
stories. It is apparent from these maps
that there are relatively few tall buildings
in Richmond and nearly all of these are
found in and around the central business
district. There is no reason why unusual-
ly high buildings should be permitted in
Richmond, even in the central business
district. The best modern practice en-
courages horizontal rather than vertical ex-
pansion since this permits more property
to be absorbed by high value buildings and
prevents unduly large concentrations of
population in a particular location.

Outside the central business district there
are very few buildings of more than three
stories, and these principally hospitals and
schools. In the future such buildings
should be required to provide sufficient area
to permit the maintenance of larger set-
backs for the protection of surrounding

property.
Summary of Major Land Use Problems

1. Intermingling of Uses. As previously
noted, there has been widespread scatter-
ing of commerce, industry and apartments
throughout the city. These intensive uses
are very Injurious to single-family resi-
dences, and a great many homes in Rich-
mond have been adversely affected. It is
essential that the city take steps toward
gradual and final removal of business and
industry from logically residential areas
and that apartments and commerce be con-
centrated in locations where they can be
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properly developed and where less inten-
sive residential districts will not be harmed.

2. Blighted Areas. This intermingling -
of incompatible urban uses is a strong
factor in the deterioration of environ-
mental values in the older areas of the
city. The gradual depreciation of neigh-
borhoods in the present city is driving pop-
ulation ever outward in ‘search of more
attractive neighborhoods, newer buildings
and freedom from objectionable uses. At
the same time that existing improvements
and services are being abandoned, paved
streets, sewers, water, schools and other
facilities must be provided in the new sub-
divisions. To continue this practice of
abandoning existing capital investments and
to make new investments in these outlying
sections is extravagant waste and if carried
to its conclusion will eventually bankrupt
the urban community. Most of these older
areas are well-suited to some type of resi-
dential development and should be given
adequate protection against further in-
trusion of obnoxious and incompatible uses.

3. The Scale of the City. Tt was for-
merly assumed that commerce and indus-
try would continue to expand at a very
rapid rate, along with the population, and
that most of the areas of aging structures
abandoned as homes, particularly sur-
rounding the central business district,
would eventually be absorbed by these
more intensive uses. It is apparent now,
however, that all American cities are
faced with eventual stabilization or near
stabilization of population. It is apparent,
too, that this anticipated business expansion
will never be realized and that many of
these central sections, if they be utilized
at all, must be devoted to some type of
residential development.  With the ac-
cumulation of data from American cities
over a period of many years, it can now
be shown that a definite relation exists be-
tween urban population and the land which
it will absorb for various urban purposes.
It is important, therefore, that the areas
of the zoning districts be properly related
to the city’s future land use requirements;




that s, that the new ordinance be in scale
with community needs, rather than with
hopes and speculations which can never be
realized.

FUTURE LAND USE
REQUIREMENTS

The population studies indicated that
~ Richmond will probably have a future pop-
ulation of 243,750 persons within the 1942
city limits. Assuming that the ratio between
- population and land area will remain very
* nearly constant, it is possible to estimate
~ the amount of land which will be needed
~ for various urban purposes by this future
population. -
. These estimates are shown in Table No.
34, which is based on the ratios of existing
- areas per 100 persons determined by the
land use survey. It is apparent from the
otal of 6.92 acres of developed land per
0 persons in Richmond that the present
is very compact. Comparison of the
areas in Richmond with averages found in
52 other cities reveals some variation,
cularly in the dwelling areas and
eets. However, the ratio of park de-
pment is exactly the same and the
areas devoted to combined railroad
d industrial purposes are quite similar.
le Richmond has larger ratios of areas

Ley

used for puh\ic and semi-public develop-
ment and for commerce, the proportion
of streets per 100 persons here i1s con-
siderably lower than the average of these
22 cities.

In making these estimates of future land
use requirements, it was assumed that all
areas would increase in proportion to the
population with two exceptions. An ac-
cepted standard for park and playground
facilities _in the American community is
one acre per 100 persons, and it was,
therefore, assumed that the city should
anticipate meeting this standard through
-the future acquisition of 1,408 acres prop-
erly distributed to satisfy future rec-
reational requirements. It was also as-
sumed that the present railroad develop-
ment was sufficient in area and that no
increase would be necessary in the future.
The present water area of the city has
been kept constant in all computations.

It is estimated that an additional 3,178
acres will be needed to accommodate
Richmond’s future population. With an-
nexation of the parcels at the beginning of
1942, the city now has an area of 39.89
square miles or 25,528 acres, including river
area. Of the total city area 8,738 acres
are now vacant. While a portion of this
vacant area is not susceptible to any type

TABLE No. 34
ExistiNG aNp ProBaBLE Future Lanp Use Neeps, Ricumonn, VIRGINIA
AEé );iesstifr)lgr Average Existing %Ir::;;; Amount
USE of Area To Be
100 Persons | 55 (i A for Future ALl
e ities cres Population sorbe
Rt cidence. . 2.09 2.94 4,487.8 5,094 606
By residence. . ... ... 0.28 0.14 604.0 683 79
Bedvelling. .. ... 0.16 0.07 38716 390 52
0.19 0.18 412 .4 463 51
................................ 0.30 0.24 648.5 731 83
............................... 0.23 0.22 501.2 561 60
..................................... 0.34 0.46 738.7 T30t
......................... 0.96 0.62 2,064.7 2,340 075
ks and playgrounds. ... ... 0.48 0.48 1,029.7 2,438 1,408
b e 1.94 2.82 4,165.0 4,729 564
6.92 8.23 14,989.6 18,168 3,178

B Cllicitparca . L o i
B avdcant S ppe s aiii 0 b Lo
Estimated vacant or farm land in future

Nore—1942 population estimated at 215,000; future population at 243,750,
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== 05 5)8taeres
8,738 acres
5,560 acres




it, is more than 25 years old. At
its inception, cities were necessarily cauti-
ous in adopting regulations which might
appear stringent or unreasonable in the
absence of favorable court decisions and
consequently it was not attempted to make
the early ordinances retroactive; that is, to
provide for early or eventual elimination
of non-conforming uses. It was further be-
lieved that the restrictions against repairs
and enlargement of non-conforming uses
would gradually force their retirement
over a period of years. However, experi-
ence has now shown that this is not the
case and that instead of gradual elimination,
these uses have in many instances become
more firmly entrenched, frequently enjoy-
ing the advantages of a monopoly. Many
residential sections have been blighted by
their presence. If the shifting and decen-
tralization of urban populations are to be
controlled and confined within the limits of
a reasonable area which can be eficiently
and economically serviced by the future
city, it is essential that the less intensive
residential districts be revitalized by the
gradual elimination of these non-conform-
ing uses.

Accordingly a section has been in-
cluded in the new ordinance which re-
quires the discontinuance of the use of
land for a non-conforming purpose at the
end of one year, and the discontinuance
of the non-conforming use of a building
(commercial or industrial) in the SAZ
“BY or @2 Single-Family Districts at the
end of 40 years. The past twenty-five
years have witnessed the accumulation of
a vast array of court opinions and decisions
in the support and gradual extension of
the zoning principle, 1n keeping with pub-
lic interest and support of community im-
provement, and it is believed that the
courts are now ready to support any
reasonable application of this principle in
the elimination of the more obnoxious
forms of non-conforming uses.

Off-Street Parking

The development of the modern auto-
mobile has created many problems for

American cities. It has facilitated the de-
centralization and dispersion of urban pop-
ulation. It has brought about congested

and overburdened thoroughfares, neces-

sitating expensive street widening and re-
vamping of the “horse and buggy” com-
munity. It has created endless problems
in the development of satisfactory terminal
facilities. In the solution of these prob-
lems, it is apparent that the community
must take more realistic cognizance of the
automobile age, particularly, in the adop-
tion of measures designed to expedite the
movement of traffic throughout the city
and to provide more adequate and prop-
erly located terminal facilities.

The principal purpose of all major
thoroughfares is this movement of traffic
throughout the city and it should not be
made subservient to the parking of ve-
hicles or the unloading of goods which
frequently obstruct the normal traffic flow
in certain sections of Richmond. Further-
more, all-night parking in residential dis-
tricts seriously interferes with the proper
cleaning of city streets. The new
ordinance, therefore, has included regula-
tions which will require all multiple
dwellings hereafter erected to provide gar-
age or other off-street parking space suf-
ficient to accommodate one and a half
motor cars for each two dwelling units.
In the “G” Local Business District every
building hereafter erected is required to
provide an off-street parking space having
an area not less than the ground floor area of
the building. While it might not seem
reasonable to require such facilities in the
close-in commercial centers, already devel-
oped in the “H” and “I” Districts, there is
no reason why parking space should not be
provided in the newer developments in these
out-lying sections. It has been the experi-
ence of properly designed shopping centers
which have provided off-street parking that
the increased attraction of these facilities
is a very definite advantage, far outweigh-
ing the cost of provision. The new ordi-
nance also requires the establishment of
adequate off-street facilities for the loading
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and unloading of merchandise so as not to
obstruct freedom of traffic movement on
the street or alley.

ADMINISTRATION OF THE
ORDINANCE

No zoning ordinance, however well
drawn, can be more effective than its ad-
ministration and enforcement. In the en-
listment of public support for the new or-
dinance—and public support is quite essen-
tial to the success of zoning and other plan-
ning in Richmond—every effort should be
made to bring about a wide public under-
standing of the various regulations and the
reasons therefor, as well as to inspire con-
fidence in its administration through the
strict and impartial enforcement of every
provision.

During the period when the 1927 zoning
ordinance was in effect more than eighty
changes were made, many for speculative
purposes out of harmony with the general
community welfare. Haphazard, easily
gained amendments for purely selfish
reasons not only brings about a spirit of
public indifference and apathy to the success
of comprehensive planning, but they also
generate mMoOre NUMErous and frivolous re-
quests for further breakdown of the law.
While a community may change and condi-
tions sometimes arise which could not have
been prevented or foreseen, necessitating
- change in the district boundaries or regula-
tions, the city should be very careful to per-
mit such amendment only after a thorough
investigation and examination of all aspects
of the change, keeping in mind that the plan
is a comprehensive plan for the benefit of
the entire city and that in any conflict with
individual interests, the public welfare
should be paramount.

Richmond has been fortunate in the
appointment of a conscientious and thor-
oughly interested Board of Zoning Ap-
peals. There have been relatively few
changes in the personnel of this Board
since its inception in 1927, and this con-
tinuity of the Board has been of material
value in its understanding and administra-
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tion of matters before it. Prior to the pas-
sage of the new zoning ordinance this Board
also assumed the functions of a zoning com-
mission, all requests for changes in the or-
dinance having been referred by Council to
the Board for report and recommendations.
This procedure is not in accord with mod-
ern zoning administration and the new or-
dinance provides that these petitions be re-
ferred to the City Planning Commission for
study and examination as a part of the
Comprehensive City Plan. The quasi-judi-
cial functions of the Board in interpreting
and applying the ordinance to individual
properties under exceptional conditions
should not be confused with questions of
broad application where a knowledge of
the city’s design and the Comprehensive
City Plan are of paramount importance.

The recently enacted ordinance 1s the re-
sult of a thorough and painstaking examina-
tion of land use problems in Richmond. It
was prepared in accordance with a com-
prehensive plan designed to protect existing
values and to bring about a more har--
monious relationship between the wvarlous
types of urban development and the facili-
ties which serve them. In the face of in-
creasing administrative expense and near
stabilization of population, the city must
take steps now to prevent the constant
shifting and dispersion of its population
and the depreciation of once desirable
homes. As the city plan progresses other
clements of the urban structure will be de-
signed to conform and relate to the broad
community pattern as now determined by
the population and land use reports.

In the administration of any law for the
common good, there must be some sacrifice
of selfish interest to the broad considera-
tions of general public welfare. It is in-
evitable that the city will be importuned
from time to time to permit changes in
individual properties designed to alleviate
a fancied wrong or to extend some special
privilege. Much of the future success of
planning in Richmond is dependent on
its resistance to these unwarranted requests
and its strict adherence to a policy of con-
scientious and impartial enforcement.
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Chapter IV

HOUSING CONDITIONS AND POLICIES

It is obvious from an examination of the
physical development of the municipality
that housing is an important part of the
urban structure. v
grounds and other public or semi-public
uses occupy a little more than one-fourth
of the total city area. Of the remaining
three-quarters, privately owned or devel-
oped, including vacant land, non-residen-
tial building can never absorb more than
a relatively small portion, and housing will
always occupy a greater acreage than any

other urban land use. At the present time

residential property constitutes nearly two-

fifths of the developed area of Richmond,

including streets and other public prop-
erty, and more than two-thirds of the
city’s private development. The city plan,
therefore, must concern itself with the
proper location and protection of the resi-
dential sections of the community as well
as the arrangement and coordination of
the various facilities to serve them, such as
sewers and water, streets, transit and
transportation lines, public buildings, parks
and other urban services.

From a physical standpoint, also, housing
conditions throughout the city have a very
considerable influence on. its economic sta-
bility. Tax on real estate is a major source
of revenue for operation of the multifari-
ous municipal services, and more than half
of the city’s income from this source is de-
rived from residential property. Moreover,
areas of bad housing and slums are an
economic drain on the entire community,
necessitating large additional outlays for
hospitalization, relief, public health clinics,
policing and fire fighting. In these areas
tax delinquency is high, and depreciation
is rapid, further increasing the disparity
between income and the cost of services.
The protection and rehabilitation of its
residential neighborhoods, therefore, is of

Streets, parks, play-

the utmost importance to the city, both to
maintain and increase its revenue and to
diminish the heavy costs of the urban slum.

Studies of land wuse and the popu-
lation characteristics of Richmond re-
vealed that the population was con-
stantly shifting, moving from the older
central area to the suburbs. Many factors
have contributed to this exodus of urban
population. As the community evolved
from the original settlement into the pres-

- ent metropolis, and successive accretions

to the older city were built, it was cus-
tomary to move into these new areas,
abandoning the close-in houses either to
commercial and industrial expansion or to
those of more limited means. These move-
ments took place for many years, and dur-.
ing the period of rapid expansion pre-
sented no serious problems to the growing
city. Furthermore, until the advent of
the modern automobile, no tremendous dis-
persion of the urban population was at all
possible. In later years, however, the
widespread use of automotive transporta-
tion, the unsatisfactory character of resi-
dential neighborhoods, the fashions of the
times, and the desire to evade increasing
taxes, all tending further to unbalance the
urban structure, and conversely, to in-
crease the city’s tax load, have accelerated
these movements and created problems of
incalculable magnitude.

This evolution of the American city has
brought about a condition of housing char-
acterized by at least three broad classes of
residential development. New homes have
always been constructed on and beyond
the periphery of the existing city, with no
appreciable rebuilding of the central areas.
Consequently, these inlying sections have
gradually depreciated into the badly obso-
lescent and substandard housing which
constitutes the present-day slum. FExtend-
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ing outward between the slum and the
newer and better residences in the out-
skirts lie areas of old and variously condi-

tioned homes, in which blight is usually in ‘

some incipient stage.

The dispersion of population and the
concomitant lack of balance in the urban
structure have made increasingly more dif-
ficult and more expensive the establishment
of essential community facilities. Residen-
tial neighborhoods require schools and
playgrounds. They require an adequate
system of parks and recreational facilities.
They must be properly related to the gen-
eral design of the city, the arrangement
of major streets and transit lines. Ob-
viously, the most valuable and effective city
plan will be one which looks toward both
the general arrangement of housing in the
urban structure and the future stability and
preservation of those neighborhoods.

Much of Present Housing Generally
Unsatisfactory

For many years the inimical social and
economic effects of urban housing policies
received little recognition.  The past
decade, however, has witnessed a growing
consciousness of these problems, especially
as they relate to social decadence in the
slum. Numerous investigations have been
conducted of housing conditions in widely
separated cities throughout the United
States, including Richmond. These studies
have revealed that a surprising number of
homes are lacking in one or more of the
minimum essentials to any reasonable hous-
ing standard.. Many dwellings are in bad
condition and overcrowded. Many are
without running water and sanitary facili-
ties. Others are crowded on narrow lots
with inadequate light and air and sunshine.

Furthermore, few large residential areas
possess the cohesion and homogeneity es-
sential to the preservation of home neigh-
borhoods. The intrusion of stores, indus-
tries, and apartments in single-family devel-
opments has frequently destroyed values
and blighted whole districts, forcing the
abandonment of good neighborhoods long
before the ordinary appearance of obsoles-

cence. Parks, schools and playgrounds are

msufficient in size or poorly located to -

serve the community. The street system
fails to provide adequately for the move-
ment of traffic on principal thoroughfares,
often forcing large numbers of vehicles
into these neighborhoods and destroying
their privacy. Smoke, dust and noise are
far too prevalent.

Minimumn Standards for Urban Housing

What are the essentials to more satisfac-
tory housing in Richmond? By what
standards shall individual homes be judged?
What are the neighborhood amenities nec-
essary to the protection and preservation of
the whole community structure? The
answers to these questions provide a norm
for evaluating present housing conditions
in Richmond as well as a goal for their
future improvement. Obviously, certain
minimum requirements must be met for
the maintenance of the health and welfare
of every citizen of the city. These mini-
mum standards for every dwelling unit
might be summarized as follows:

1. Each unit should be structurally safe
and in a good state of repair.

2. Fach unit should be provided with
running water and a private inside
toilet.

3. Every room should be supplied with
adequate natural light and ventilation.

4. Each unit should be of sufficient size
in relation to the family group to
prevent overcrowding, or more than
One Person per-room.

5. Each unit should be supplied with
the means of proper heating and with
adequate lighting and cooking facili-
ties.

For the protection and preservation of
large residential neighborhoods, certain
minimum standards or essential features
might also be listed, such as the following:

1. The neighborhood should be homo-

gencous in character and of sufficient

size to maintain and protect its own -
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environment; for example, the area
ordinarily tributary to an elementary
‘school.

2. The neighborhood should be pro-
vided with all utilities and essential
community facilities, including a
school and community center and
properly located shopping districts.

3. Adequate park and other recreational
facilities should be supplied. Ordi-
narily, 10% of the total area of the
neighborhood is a satisfactory stand-
ard for this use.

~ 4. The neighborhood should be bound-
ed or otherwise protected by a sys-
tem of arterial highways of a capacity
and design to provide for all through
traffic around and not through the
development.

Community Responsibility for Condition
of Housing

As previously noted, the present condi-
tions of urban housing are the direct result
of past methods of community growth and
the failure of cities to adopt definite poli-
cies either for the control or improvement of
these conditions. For many years the older
central areas have been losing population.
Many buildings have been abandoned, some

- torn down. Depreciation and obsolescence

have grown steadily worse. Crime, disease
and social deterioration have taken a heavy
toll. At best, hope of absorption of such
large areas for commercial and industrial
expansion was somewhat remote; in the
face of eventual stabilization of urban pop-
ulation, it is inconceivable.

Obviously, caught in this maelstrom of
adverse environmental factors, the indi-
vidual property is helpless. Any expendi-
ture for its improvement without general
improvement of the entire neighborhood is
likely to prove a short-lived and wasteful
palliative. The problem must be attacked
at its origin, and its origin lies both in the
- past practices of expediency and laissez

faire city development and in the failure
- of the community to realize or to accept
~ its responsibilities for these conditions.
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General improvement of housing condi-
tions in Richmond is the wesponsibility of
the entire community and can be effected
only through its concerted action toward
the improvement of mneighborbood ameni-
ties as well as individual bomes.

Necessity for a General Policy

Previous chapters have repeatedly stressed
the serious problems created by large-
scale urban decentralization. Bad housing
with its great social deterioration and
heavy economic costs to the entire munici-
pality is one of its by-products. It is im-
perative that steps be taken now to arrest
the constant shifting of the city’s popula-
tion with its expensive and unnecessary
expansion of the city plant and concomi-
tant abandonment of well-serviced areas.
The way to do this is to increase and to
prestrve the attraction of residential dis-
tricts throughout the present city and to
exert a reasonable control over future
growth designed to prevent unwarranted
and poorly-conceived development. This
improvement cannot be effected by indi-
viduals, working independently. It must
enlist the cooperation and support of every
citizen of the city. A prerequisite is the
adoption of a general housing policy,
designed to effect the gradual elimination
of substandard homes in Richmond, to en-
courage and protect good residential neigh-
borhcods, and eventually to rebuild or re-
habilitate slums and blighted districts
throughout the city. -

Scope and Objectives of This Chapter

There are many ramifications of the
housing problem in Richmond. It is the
purpose of the present chapter to discuss
certain aspects of this problem as it relates
to the community structure and the Com-
prehensive City Plan. The first part
deals with the history and develop-
ment of housing in Richmond, its physi-
cal, social and economic effects on the
present city. On the basis of available in-
formation from the 1940 census of hous-
ing, a broad evaluation is made of present
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facilities. The comprehensive housing plan
and policy which follow include a recom-
mended division of the entire city into

well-defined  residential neighborhoods.
Only by adopting and conscientiously fol-
lowing such a program can substantial and
permanent improvement be effected in the
city’s housing. Failure to adopt a definite
policy and further neglect can only lead to
greater slums, increased blight, higher taxes
and eventual jeopardization of real estate
values throughout the city.

HISTORY OF HOUSING DEVELOP-
MENT IN RICHMOND

As previously described, early develop-
ment in Richmond was very compact. The
combination of physical barriers to expan-
sion in the north, east and south and the
prevailing practices of land subdivision. into
narrow lots encouraged close building and
brought about a pattern of density in the
older central areas which contrasts mark-
edly with newer sections of the city.

There have been three distinct stages in
the development of the present city, each
characterized and brought about by a dif-
ferent type of urban transportation. Prior
to 1870, the horse and buggy or foot
transportation provided the only means of
circulation within the community, and the
area which could be thus encompassed was
necessarily limited, usually to a radius of
not more than two miles. Most of the
population lived within walking distance
of their work and houses were built very
closely. The resulting single—family den-
sity was, of course, relatively high.

After 1870, mass transportation began
to come into general use, first the horse-
drawn, and finally about 1890, the electric
street car. The effective radius of the city
was expanded. The growing industriali-
zation of the nation was accompanied by
a heavy influx of rural population, and
the rapidity of urban growth was phenom-
enal. Residences in the older districts
were abandoned for new homes in the
wider area of urbanization mazde possible
by the new transportation, and the old

homes were converted to accommodate the
growing demands for workmen’s quarters.
As a result, two distinct levels of popula-
tion density developed, the newer single-
family areas contrasting with the multiple
housing which surrounded the central core.

In later years, still a third change has
been brought about by the widespread use
of modern automotive transportation. The
far greater area of urbanization made pos-
sible by the increased speed and flexibility
of the present-day automobile has facili-
tated the spread and dispersion of large
numbers into the countryside. The spo-
radic and more spacious character of this
growth has created a new suburban
density, often so low as to render econo-
mical urban service impossible. Consequent-
ly, the present community is characterized
by relatively heavy densities in the central
sections of the city, more open but still
fairly compact development surrounding
these areas and extending out to the sub-
urbs, and relatively low—density, scattered
growth on the periphery of the present
city.

Past Policies and Growth

The past history of housing in Rich-
mond, as in other American communities,
has been the continuous building of new
homes on the periphery of the existing
city. While urban growth was at its peak,
the influx of new population and the ex-
pansion of commerce and industry prob-
ably balanced the withdrawal of residents
from older districts into the new homes
and no serious problems were immediately
created.

Now, however, this same procedure has
been followed for many years. The phe-
nomenal growth of American cities began
to decrease by 1930. Recent studies of the
future course of American population made
by the National Resources Committee have
indicated that the nation may expect even-
tual stabilization within the next forty
years and consequently, future growth of
our urban communities can occur only in
limited degree. Yet the practice of build-
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ing new homes in the suburbs of the city
has continued unabated. With the cessa-
tion of large increments of population from
rural areas, this new growth can occur only
at the expense of the central city. That is
exactly what has happened in Richmond.
Large areas in the old city lost population
between 1920 and 1930, and while these
trends - were less pronounced in the past
decade because of certain unusual condi-
tions discussed in the chapter on popula-
tion, some of these sections continued to
decrease during the past census period.

Furthermore, the values created by new
construction in the hinterland are no longer
sufficient to balance the heavy costs of
abandoning the central city. In these latter
areas, tax delinquency is increasing; prop-
erty has depreciated; mortgages frequently
exceed the equity involved. Yet the main-
tenance of streets and utilities must be con-
tinued as before.

While there has been much criticism of
the haphazard and heterogeneous develop-
ment in the original community, many of
these errors are being repeated in the
peripheral growth. Little or no coordina-
tion exists in the relationship between indi-
vidual subdivisions or between the subdi-
vision and the parent community. Exami-
nation of the land use maps and of the
subdivision maps for the areas annexed to
Richmond at the beginning of 1942 indi-
cates the considerable vacancy and scat-
tered development in many of these sec-
tions as well as the lack of continuity n
streets and neighborhoods. There 1s great
disparity in lot sizes, density and the qual-
ity of development. The unsatisfactory
character of present neighborhoods, there-
fore, is being extended and perpetuated in
the form of premature, poorly conceived,
or inadequately controlled suburban
growth.

The provision of physical improvements
is one of the first essentials to a good neigh-
borhood. One of the principal causes of
early neighborhood blight has been the
failure to supply paved streets, sewers,
water and all utilities at the inception of
the development. Much premature and

p—— S

poorly planned platting could have been
forestalled by forcing the subdivider to
make the initial expenditure for these ser-
vices. Richmond’s past procedure and pol-
icy in this respect has been the exact
opposite. In the absence of adequate stat-
utory authority for the assessment of public
improvements against the benefited prop-
erty and more adequate subdivision con-
trol, the city has for many years been
financing its own undoing through the ex-
tension of urban facilities at great expense
to the entire municipality in order to
serve in some new area a population largely
being drawn from and abandoning other
sections of the community. With little or
no investment outside the value of raw
acreage, the land speculator has been able
to reap heavy profits from this procedure,
and speculation is, therefore, fostered and
encouraged rather than forestalled.

The provision of various urban improve-
ments, particularly streets and transporta-
tion, has considerable influence on the
direction and extent of urban growth. For
example, during the era of street-car trans-
portation, new housing tended to follow
the extension of these routes, and later
homes have followed and paralleled the
development of major highways. The in-
tensity of development is closely related to
the cost of physical improvements and the
manner of provision. When improvements
are left to the entire city or future owners
to supply—and sooner or later all urban im-
provements will be demanded—develop-
ment is likely to be much more sporadic
and little incentive is given for efficient
and well integrated design of large areas
related to existing facilities. For this reason,
many gaps and vacant sections Now exist
between the older portions of the city and
widely separated new development.

Past subdivision, too, has been left almost
entirely to the vagaries of land promotion
and exploitation. No conscious direction
has ever been given this development,
either toward meeting the different needs
of different population groups or toward
controlling and coordinating the physical
design and location of this growth. Con-
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sequently, present housing is a patchwork
of individual projects, bearing little rela-
tion to cohesive, unified and homogeneous
neighborhoods or to a logical community
structure.

Effect of the Automobile on Housing

With the advent of the modern, low-
priced automobile, which began to enjoy
widespread popularity about 1920, strong
new forces were brought into play on the
existing city. It was no longer necessary
to live within easy walking distance of the
source of employment or near a street-car
line. While the use of mass transportation
had extended the effective radius of the
city from two to approximately five miles,
the automobile now increased this distance
to ten and even fifteen miles. Conse-
quently, vast new areas were made avail-
able far beyond existing development, in-
creasing the potential area of urbanization
from 300 per cent to 8oo per cent.

For many years the surge of rural popu-
lation into the community had been build-
ing up densities and absorbing vacancies
created by the mobile urban populace, and
for many years, this natural expansion of
the city and the creation of new values
on the periphery were sufficient to offset
losses which occur in certain central areas.
Moreover, during the street-car era, these
losses were still relatively small in a com-
pact and rapidly growing community.

- Now, however, these conditions have
changed. By 1930 the slowing down of
urban growth was quite apparent, and
succeeding years have accentuated this
trend.  Paradoxically, at the very time
when the community was witnessing  a
transition from rapid to limited growth, the
great potentialities of automotive trans-
portation for urban' decentralization were
coming into greater and greater use. Since
the automobile made it possible to live at a
considerable distance from factory or shop,
large numbers of people began migration
to the suburbs, and large areas of the cen-
tral city lost population. Buildings were
eventually vacated, some removed, and the
land frequently remained unused. These

movements have taken place for many
years with abandonment of the older cen-
tral areas and gradual depreciation of val-
ues to such proportions as to create an
economic problem of great concern to
every citizen and taxpayer of the city.

Furthermore, the decentralizing procliv-
ities of the present-day motor car have
had a dual effect on the community, start-
ing a vast expansion of the urban structure
which has necessitated the costly extension
of streets, sewers, water and other utilities
over an ever widening area at the same
time that these facilities were being aban-
doned in other sections of the city. : Lo
serve these new areas, expenditures must be
increased at a time when values in the
older city are rapidly being depreciated,
resulting in higher rates of taxation and
greater burdens on the entire municipality.
To escape these burdens, other population
withdraws to the hinterland, creating a
vicious circle of further expansion and
turther depreciation.

For many years these movements have
been accepted as the necessary Concomi-
tants of a growing city. As a matter of
fact, the idea of growth and widespread ex-
pansion as symbols of progress has become
so inextricably forged in the public mind
that it is difficult to realize the tremendous
costs inherent in this policy.

While the automobile .came into exten-
sive public use only some twenty-five
years ago, its popularity has increased with
cach succeeding year. However, economic
conditions during the past depression
caused some reversal in the processes of
decentralization which have revived with
gradual business improvement. The far-
reaching effects of the recent war on
tire and gasoline rationing brought about
a temporary decline both in automo-
tive transportation and decentralization.
It remains to be seen what influence, if
any, this will have on the long-term trends.

Federal Government Controlling Factor
in Recent Years .

As a result of the increased attention
directed on the economic situation in the
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United States during the past depression,
and particularly on the construction indus-
try and housing, the Federal Government
began to interest itself in these conditions,
first, to resuscitate construction and repair
of buildings as a part of economic recovery
and later to bring about a general improve-
ment in slums and socially deleterious
urban housing. The first direct govern-
mental participation in this field took the
form of public construction and slum
clearance under the housing division of the
Public Works Administration, and no proj-
ccts of this type were erected in Rich-
mond.

With the passage of a new public housing
act in 1937 and organization of the United
States Housing Authority, the Federal
Government undertook a program of finan-
cial assistance to local Housing Authorities
for these same purposes of slum elimination
and low-rental housing. However, the
projects are now built and managed by
the local authority under the general super-
vision and guidance of the United States
Housing Authority which, in 1942 was
superseded by the Federal Public Housing
Authority. Federal subsidies are provided
by annual cash payments to the local
group, and the city contributes its share
through the medium of tax exemptions,
etc.  While this program has been under
way for several years, Gilpin Court, lo-
cated in the neighborhod of Chamberlayne
and Calhoun, is the only project so far
erected in Richmond. This project is de-
signed to rehouse 301 Negro families.
Two other projects, previously approved,
have been temporarily abandoned because
of the exigencies of National Defense
housing.

While the Federal slum-clearance pro-
gram has been valuable in pioneering and
showing the way in this important field,
its effect on the general situation has been
very limited. Obviously, it is impossible
for the Federal Government to clear all
the slums in our large American munici-
palities. These areas have been growing
and deteriorating and affecting surrounding
property for so many years that vast sec-

tions must be rebuilt, frequently compris-
ing areas of several square mules in the
larger communities. ‘The problem is one
which now challenges the initiative and
resources of the entire city, and while gov-
ernmental participation has been of assis-
tance, the enlistment of private capital is
essential to an effective large-scale attack
on the whole problem.

Another Federal agency which has
played an important role in the improve-
ment of urban housing during the past few
years is the Home Owners Loan Corpora-
tion. This organization has confined its
activities largely to the field of repair and
rehabilitation of existing property, lending
money at low interest rates to individual
owners for this purpose. In several cities,
large scale projects involving community
participation and cooperation have been
fostered as pioneering essays to improve
neighborhood amenities and to arrest ini-
tial blight.

The Federal Housing Administration is a
third governmental agency which has ex-
erted far-reaching influence on home con-
struction and the general community pat-
tern during the past seven years. The
vast majority of new homes constructed
during this period have been dependent on
F. H. A. approval and insurance. (This
agency does not make direct loans but
rather insures loans made by private insti-
tutions.) Since the Federal Housing Ad-
ministration has considerable power in the
approval and supervision of these projects,
it, of all governmental organizations en-
gaged in the housing field, has been in a
position to influence and control the di-
rection and extent of urban growth.

Unfortunately, past policies of the F. H.
A. have done little to foster the logical and
efficient development of the central city.
In fact, they have turned in exactly the
opposite direction, and these new homes
have been encouraged to develop in rela-
tively small and sporadic areas throughout
the suburbs, particularly to the east and
north of the present city. While consid-
erable improvement has been brought
about in the individual subdivisions through
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the establishment of good standards of
de51gn as well as technical - advice and
assistance on particular lay -outs, past em-
phasis on their location in the outskirts of
the city, frequently removed from all
other urban development, has done much
to further the decentralization and dis-
persion of the present community.

Recent Trends

The following tables have been prepared
from information on permits filed in the
Building Inspector’s office during the ten
year perlod 1932-41.

It is apparent from Table Number 36
that the greatest residential construction

in Richmond has occurred in the $2,500-
$4,000 price range, particularly during the
last four years of this period. During the
depression some very low priced homes
were erected, twenty of these being less
than $1,000 1n value, and others in the
range of $1,000 to $2,500. During this
period, too, building activity was at its
lowest, fewer homes having been erected
during the entire five year period 1932-36
than in the year 1941. Slightly more than
one-third of all the homes constructed in
Richmond during this ten year period have
been valued at $4,000 and over. :
Table Number 37 indicates the type of
dwellings built. The vast majority of these
structures have been single family homes,

TABLE No. 36
DwerLing Units CoNsTRUCTED BY YEARs AND Cost—1932-1941
Unit Cost oF CoNSTRUCTION
' YEAR
| Less Than £1,000 to $2,500 to $4,000 to $6,000 and Total
‘; $1,000 $2,500 $4,000 $6,000 Over Units
i Coh e e e 3 37 33 34 7 114
i 1038 - e e 3 26 28 21 8 86
! 193dee e e e 3 18 10 23 10 64
1935 =i e ot s 7 31 27 28 27, 115
1936. 4 i 53 61 29 224
JO37s e e e e e 98 94 87 45 324
1938 wvicee s s 53 353 106 40 552
‘ 1939 s vt e e et Se i 46 171 87 48 352
A JO40 e Al e e s s 193 233 131 58 615
’ 04l ta st s g 122 - 307 157 61 647
iy
20 701 1,309 735 328 3,093

*Federal Housing Project (Gilpin Court—301 units) not included.

J TABLE No. 37

REesiDENTIAL STRUCTURES BUILT BY YEARS AND TyPE—1932-1941

‘ - Single Two Multi-Family Total
YEAR Family Family Buildings Structures

1930 > 90 4 2 96

1933. .. 73 3 2 78

1934. .. 50 7 57

19355 93 9 1 103

1936. .. 151 24 5 180

1937 184 59 1 237

1938- 232 48 18 298

19300 o d T e S e 274 39 S 313

J 1940 s - o e P st e e s e 473 54 6 533

‘ e R e e e e 547 41 4* 592

e dotal = 7 e R e e 2167 281 39 2,487

. | | }; *Excluding 26 buildings (301 units) in Gilpin Court Project.
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- although revival of better business condi-
~ tions has witnessed an increase in the erec-
-~ tion of duplexes, which the recent land use
- survey revealed to be more popular in
~ Richmond than in the average American
city. With the exception of 1938, when
eighteen structures were built to provide
224 units, apartment construction has de-
clined in Richmond as in other com-
munities. ~ Maps in the section on
population indicated that these new
buildings had largely gravitated to the
periphery of the 1940 community, particu-
larly in the areas beyond Byrd Park and
south of Cary, beyond the R. F. & P.
Belt Line, in South Richmond adjoining
Westover Hills and the general area south
of Dinwiddie, and in certain sections along
the northern limits.

It should be noted that these tables
include only residential construction with-
in the 1941 city of Richmond, exclusive of
new building in the areas annexed January
1, 1942, as well as new residences in the
larger metropolitan area. While complete
information is not available covering the
entire 10 year period on building activity
in the two counties, studies prepared for
the Annexation Report, showed that within
the period from January 1, 1934, to No-
vember 30, 1938, 2144 dwellings were con-
structed in areas outside the city limits of
Richmond, while during this same period
only 792 dwellings were erected within
- the corporate limits of the city. Thus,
~ more than 70 per cent of the new residen-
~ tial construction was taking place outside
the corporate limits of the city.

Information on residential construction
in the Richmond metropolitan area for the
years 1940, 1941 and the first four months
of 1942 was released by the Defense
Housing Survey of the United States Bu-
reau of Labor Statistics. These studies have
been based on the new 1942 limits of the
city, construction within the annexation
areas for 1940 and 1941 being included
with building permits for construction
within the old corporate limits of Rich-
- mond. During this period there were
~ 4,006 new living units constructed within

the entire metropolitan area, of which
2,043 lay within the present city limits of
Richmond and 1,963 were in the larger
area comprising Henrico County and Man-
chester District of Chesterfield County. It
is apparent, therefore, that even with the
annexation of large areas to include within
the city extensive suburban growth which
has taken place for many years, almost half
of the new dwelling construction is still oc-
curring in Henrico and Chesterfield
Counties. While some of these homes are

- rural in character, much of this develop-

ment is urban, and should be carefully con-
trolled, and every effort should be directed
toward the improvement of present neigh-
borhoods in the city to overcome the.
attraction of these outlying districts.

RESULTS OF PAST HOUSING
DEVELOPMENT

Under sponsorship of the Department
of Public Works, a survey of real prop-
erty in Richmond was begun in 1934 by
the Civil Works Administration (later
F. E. R. A.) and completed as a W. P. A.
project. The 1940 census enumeration also
included considerable information on hous-
ing. From these statistics maps have been
prepared to show certain broad character-
istics of present housing facilities in Rich-
mond by census tracts in the old city and
by enumeration districts in the areas an-
nexed January 1, 1942. It should be noted
that in a few instances these enumeration
districts extended beyond the new corpor-
ate limits of the city so that small portions
of the county are included in the data.
However, only non-farm homes have been
used in the determination of housing char-
acteristics in these sections. The areas af-
fected by splitting of enumeration districts
between the new city and the county are
the Country Club district at the west of
the present city, and certain areas annexed
from Chesterfield County, notably, the sec-
tion immediately south of Westover Hills
and the three elongated districts south of
Bellemeade and paralleling the James River.
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Existing Housing—Its Condition and Char-
acter

Table Number 38 is a summary of the
various types of dwelling facilities existing
in Richmond as shown by, the land use
survey, made as a part of the zoning stud-
tes. It should be pointed out that these
figures exclude dwelling units combined
with commercial or industrial uses and con-
sequently are low by the number of such
structures.

Although the proportion of single fam-

ily homes is lower in Richmond than in
the average American city, this type of
dwelling still predominates. Housing con-
ditions in the single family neighborhood

“are generally more conducive to satisfac-

tory urban living and this type of develop-
ment should be offered every encourage-
ment and protection.

The extent of home ownership through-
out the city is shown on Plate Number 22.
It is apparent that the lowest percentages
are found in the older central sections of
the city and in certain mixed industrial
areas where heavy Negro population has
gravitated. Much of the area immediately
surrounding the central business district
shows less than 15 per cent of the dwellings
owner-occupied. The very low figure (less
than 5 per cent) in census tract W-1 is
caused by the paucity of dwellings in thit
tract. The large number of duplex and
multiple-family buildings in much of the
older city also lowers the proportion of
owner-occupancy in these sections, as is
indicated in the general areas both east
and west of the Boulevard. Relatively high-
er ownership is evident in the single-family

neighborhoods, particularly in those areas
recently annexed to the city.

The proportion of owner-occupied
homes is a good index to housing condi-
tions in the community. New neighbor-
hoods are generally characterized by a high
ratio of home ownership and retain this
characteristic so long as conditions are
fairly satisfactory. When some blighting
influence appears, these original owners
begin to move out and to rent their prop-
erty. They no longer maintain the build-
ing with the same interest and care, and a
tenant is naturally even less interested in
property which is not his own. Conse-
quently, adjoining houses are gradually af-
fected by those conditions and the entire
neighborhood suffers blight and deprecia-

tion.

Units without Sanitary Facilities

Plate Number 23 shows the proportion of
dwellings in different sections of the city
without a private indoor water closet.
Although prior to annexation of the new
areas, the city was almost completely sew-
ered, large numbers of buildings in certain
slum districts occupied by the heavy Negro
population are still provided only with out-
side toilets. Frequently, several units may
be forced to share an indoor toilet where
such facilities are available.  Statistics
from the 1934 Real Property Survey indi-
cated that 31.5 per cent of all dwelling units
in the city either had no inside toilet or .
were forced to share this facility with one
or more other families. Data on baths has
also been published by the Census Bureau
for the 1940 city area. Out of a total of
50,917 dwelling units reporting, 17,887 or

TABLE No. 38
Types oF DweLLINGs 1N RicaMoND—1942
TYPE Number of Number of Per Cent of
Structures Dwelling Units | Dwelling Units
Oneslamilyddwelling e s il et e e 28,249 28,249 53.9
wotamilysdwellingrde o 0o g 0 L e L 5,999 11,998 22.9
Multipledwellifig 8 e so s il il s = of 2,712 12,160 232
36,960 52,407 100.0
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35.1 per cent have no private bath. Exami-
nation of these figures for individual census
tracts indicates very close correlation be-
tween the buildings without water and
sewers and the various Negro slum areas in
the central city. Every effort should be
made to force the gradual elimination of
outside toilets in these sewered areas with
the eventual provision in each dwelling unit
of running water and a private indoor
closet.

Overcrowded Dwelling Units

The degree of overcrowding (more than
1.5 persons per room) throughout the
present city, including areas annexed in
1942, 1 shown on Plate Number 24. It 1s
evident from this map that the areas of
greatest overcrowding in Richmond are
preponderantly Negro areas. It is evident,
too, that these conditions are worst in the
areas of mixed development surrounding
industries and railroad property north of
Broad Street between Harrison and Boule-
vard and extending eastward from oth
Street. While one section in south Rich-
mond has a very high percentage (20 per
cent) of overcrowded units, it should be
noted that only ten families lived in the en-
tire area, so that the two overcrowded units
have undue weight and should be dis-
counted. It is obvious that overcrowding
is relatively high throughout most of the
1940 city and that the best conditions are
very closely related to single-family sec-
tions of the community. While 1.5 per-
sons per room is the standard used for
overcrowding in the past census, the best
conditions prevail when this ratio is not
greater than one person per room, and
this should be the norm for future housing
mprovement in Richmond. The 1934 Real
Property Inventory indicated a total of

8,429 families or 18.5 per cent of the entire
city living in dwellings which were
crowded by the latter standard of one per-
son per room. It should be further under-
stood that the number of persons per room
15 based upon minimum sizes of rooms and
that number of persons could logically be

increased whenever larger rooms are con-
structed in a dwelling unit.

Units Needing Major Repairs

Of the 48,914 dwelling units in Rich-
mond reported by condition in the 1940
census, 18,744 or 38.3 per cent needed ma-
jor repairs. Enumerators were instructed to
classify in this group all buildings which
were 1n need of floor, roof, plaster, wall or
foundation repalrs or replacements which
would 1 1mpaxr their safety as a place of resi-
dence. It is,apparent from an examination
of Plate Number 25 showing these condi-
tions by census tracts for the entire city,
that these structures are located principally
in the large area of Negro housing between
Broad Street and Bacon’s Quarter Branch,
although relatively high percentages also
prevail in most of the older eastern section
of the city and in the mixed industrial area
in South Richmond. The district extend-
ing between Harrison and Meadow Streets
both north of Main and south of Cary,
while small, is one of the worst in the city.
The black area at the south of the present
city is largely undeveloped, and it should
be noted that only eight structures were
reported, of which four were in bad con-
dition. The Negro subdivision south of
Pine Camp is also very bad, having 59 per
cent of its dwellings in need of major
repairs.

Age of Dwellings

Plate Number 26 shows the percentage of
dwellings 40 years of age and older in
different sections of the city. No informa-
tion of this nature was published or released
for the annexation areas. However, the
majority of structures in these areas are
relatively new, particularly in the parcels
annexed from Henrico County. It is to
be expected that the preponderance of old
buildings would occur in the older sec-
tions of the city, such as the area sur-
rounding the central business district and
the eastern community. Census Tract W-1
shows in white on this map because the
single dwelling therein is less than 4o
years old.
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White and Negro Areas

It has previously been pointed out that
the large Negro sections in Richmond are
very closely related to the areas of old
homes, unsanitary conditions, and generally
bad or inadequate facilities. The extent of
these areas throughout the city has been
shown on Plate Number 27. With a very
few exceptions, the Negro population has
located in districts which are among the
most accessible in the city to downtown
business, which is to be expected since
these districts are old and depreciated and
were among the first to be deserted by the
expanding population. The improvement
of conditions for Negro housing is the most
serious problem facing this community
since the vast majority of slum and badly
blighted areas in Richmond are occupied
either entirely by Negroes or by mixed
_population. Negro dwellings are concen-
trated in the areas north of Broad between
Lombardy and oth Streets, between Har-
rison and Meadow north of the cemeteries,
m the east between 26th and Chimborazo
north of Leigh, and in South Richmond
between Hull and Maury east of Peters-
burg Turnpike.

General Arrangement of Dwellings in
Richmond :

Early development in Richmond was
very compact. The narrow lots and
close building in all the other sec-
“tions of the city have created bad
conditions of lighting and ventilation,
which detract materially from pleasant and
salutary housing in neighborhoods where
the buildings are otherwise in good con-
dition structurally. This is particularly true
in the so-called “fan” area east of Boule-
vard, which is one of the most densely pop-
ulated sections of the city, and the same
condition has extended in less degree west
of Boulevard and in certain other sections
of the community. The heavy intrusion of
commercial and industrial uses in many
residential districts, pointed out in the chap-
ter on land uses, has blighted large areas and
there are few large districts in which

homogeneity exists in the character and
quality of homes, size of lots, density, and
type of development. While there are a
number of large parks, such as Byrd, For-
est Hill and Bryan Park, there are insuffi-
cient neighborhood facilities, especially in
the Negro areas, and those which exist lack
proper coordination.

Cause of Substandard Housing

One of the principal reasons for the
present unsatisfactory and ephemeral char-
acter of residential neighborhoods is the
method of providing this housing through
small-scale, uncoordinated, individual oper-
ation. The haphazard and heterogeneous
subdivision of land in Richmond has al-
ready been mentioned in a previous sec-
tion of this report. This situation is aggra-
vated by the sale of individual lots and
the erection of individual homes on these
lots by owners of widely differing tastes
and widely differing ideas, so that unified
development of large areas is practically
impossible.  Furthermore, the high pres-
sure methods of land speculation, promoted
and fostered in the past by provision of
urban facilities at public expense, have fre-
quently brought about premature and

‘poorly conceived projects, which never

develop properly but lie semi-vacant and
tax-ridden for long periods of time. These
areas are blighted at their inception. There
is no reason why Richmond cannot have
satisfactory and permanent neighborhoods
of urban homes if it exercises sufficient care
in the location and control of these
projects. Present conditions are adequate
proof that good neighborhoods will not
develop from policies of laissez faire, indi-
vidual initiative, individual houses and land
speculation.

Relation Between Income and Housing

The type of home which a family can
afford is determined by their aggregate
income. It is generally agreed that fam-
ilies in the lower brackets should not buy
or build a home costing more than twice
their annual income nor rent a dwelling at
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It is also questionable whether low-rental
housing should always be built in the cen-
tral areas of the city to replace existing
slums on relatively high—priced land or
whether vacant areas in other sections of
the city might be used and population
gradually siphoned from the decadent areas.
It is not necessarily true that all slums
should be cleared for low-rental homes.
The strategic location of many of these
areas in the city’s design may make their
use more appropriate for down-town apart-
ments for white-collar workers and other
income groups or for some industrial or
public purpose. Undue emphasis on land

cost in slum areas has also caused unduly

high population densities in many develop-
ments, frequently exceeding the number of
families originally housed within the proj-
ect boundaries. This type of development
is perpetuating one of the principal factors
creating original blight and every effort
should be made to lower rather than in-
crease this density in order to provide
more openness, better recreation and a
sound community pattern.

Location of Slums and Blighted Areas

In the discussion of housing in Rich-
mond, reference has been made repeatedly
to the “slums” and “blighted areas” which
exist in the older sections of the com-
munity. Before attempting to define these
areas as to their broad location in the city,
perhaps it would be well to examine the
connotation of these terms as they are
applied to urban development. As used in
this report, the word “slum” refers to a
residential area in which the dwellings have
become so obsolescent, dilapidated, over-
crowded or lacking in ventilation, light,
and sanitary facilities as to constitute a
definite detriment to the safety, health and
morals of the population so housed. A
blighted area might be defined as an area
in which normal development for its origi-
nal or logical use is being retarded or de-
preciated by various unfavorable condi-

tions so that the area begins to decline as .

compared with other similar sections of
the community.

Plate Number 29 has been prepared to
show the general location and extent of
slums and blighted districts in Richmond.
The dense Negro areas north of  Broad
Street are very bad and constitute one of
the most pressing and immediate problems
for the city. Every effort should be made
to improve these conditions. The general
district north of Mt. Calvary Cemetery 1s
also characterized by badly substandard
Negro homes, although development is
much more sporadic and considerable va-
cancy exists. There are large areas in the
old eastern section of the city which have
depreciated for many years. The area
shown at the north of the present city is
Washington Park, a Negro subdivision.
The worst arezs in South Richmond lie in
the general vicinity of Hull ‘and Maury,

" both east and west of Petersburg Turn-

pike, and these are also largely Negro in
character.

EFFECT OF PRESENT HOUSING
UPON CITY

Tax on real estate is the principal source
of revenue in Richmond. Residential
property constitutes from one-half to
two-thirds of the total value of this real
estate. It is evident that any impairment
of these values has far-reaching conse-
quences on the entire financial structure of
the community. Yet obsolescence and
depreciation of property have been slowly
eroding large areas surrounding down-town
Richmond for many years. At the same
time, the overcrowding of dwellings, insan-
itation, bad environment and general pov-
erty have steadily increased the cost of
urban services in these districts to a point
where the disparity between the city’s
income and its expenditures in these areas
have become an economic drain on the
entire COMMUNIty.

In order to examine these conditions in
some detail, the Department of Public
Works of Richmond several years ago
initiated a study of the detailed distribu-
tion of every expenditure and every source
of revenue in the entire city. These costs
and incomes were allocated over the city
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taxes on a low valuation. The discrepancy
between existing values in the slum and the
value of the land for its most appropriate
economic development is a major obstacle
to the clearance and redevelopment of
these areas. Another and related factor is
the cost of existing structures, however old
or dilapidated, which must be acquired
and removed. Enforcement of minimum
housing standards would bring about the
gradual elimination of many of these old
and unhabitable buildings, thereby facili-
tating eventual public or private recon-
struction.

It 1s recommended, therefore, that Rich-
mond prepare and adopt a comprehensive
housing ordinance or code along the lines
described above, to be enforced through
the Department of Health with the coop-
eration of the Commissioner of Buildings
and the City’s Housing Authority. As a
program of enforcement, it is further sug-
gested that an attack be made, first, on the
areas of better housing, designed to elimi-
nate small isolated substandard areas therein.
This program could then be extended into
other sections of the city and a procedure
evolved which would gradually  bring
about full compliance with ‘these minimum
standards of every dwelling unit in Rich-
mond. While such a program would neces-
sarily require many years for its comple-
tion, its enforcement would insure the
general improvement of existing housing
throughout the city and greatly facilitate
the preservation of neighborhoods,. the re-
moval of blight, and the eventual redevel-
opment of Richmond’s old slums.

10. Revise Building Code.

Much justified criticism has been vented
in recent years against the out-moded and
inelastic regulations which prevail in the
majority of city building codes. These
ordinances have frequently been in force
for fifteen, twenty, or even thirty years
with little or no changes in the original
code. Although many new materials and
methods of construction have been devised
to lower costs .and to effect savings in
time and labor, these changes may be at

variance with the present building require-
ments. Obviously, these regulations have
a material influence on the type and cost
of new housing facilities. ~If adequate
dwellings are to be provided for the
majority of income groups in Richmond,
it is essential that these costs be reduced to
a minimum, and a careful examination
should be made of Richmond’s building
code to ascertain whether present require-
ments are unduly strict and where modifi-
cations might be made without sacrifice
of health and safety. Fortunately, a com-
mittee is now engaged in revising and
modernizing the present code.

11. Revise tax policies to protect instead
of penalize residential areas and to encour-
age rebuilding.

For many years urban tax policies have
tended to promote rather than retard de-
centralization of the inner city. The desire
to escape these taxes has been a strong fac-
tor in the withdrawal of a large portion of
the population to the suburbs with aban-
donment of existing facilities and extension
of new facilities into these new areas. As a
result, the city’s taxable. valuation is slowly
depreciated and revenues reduced, or taxes
increased, at the same time that greater
and greater expenditures are necessary to
service the ever widening area of urbani-
zation, and past development has been an
endless process of greater taxes, further
decentralization, and further depression of
the central city. Richmond can no longer
afford the wvast expansion of its physical
plant which this procedure entails. Ways
and means must be found to prevent this
endless dispersion and to preserve the
present community.

It is suggested, therefore, that the city
resurvey its present policies of taxation,
particularly as they apply to residential
areas. Certain old dwelling districts have
always had a high valuation because of
their proximity to downtown business and
its possible expansion. Realistic appraisal
of urban growth can no longer justify this
optimism. If these areas be used at all,
they must be developed for some residen-
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tial purpose and they should be valued in
accordance with this use. High assess-
ments have had considerable weight in
influencing the present high cost of clear-
ing urban slums. Appraisals should be
based on present and not potential values
of these districts. By this means, gradual
deflation may be brought to a point where
economical redevelopment may be possible.

CONCLUSION

The City of Richmond is now two
hundred years old. During this period it
has evolved from a pioneer community
into a metropolis of more than two hun-
dred thousand persons. The direction and
character of this growth has been dictated
by the needs of the moment, by land
speculation and individual ~promotion.
Present housing in the city is the direct
result of this haphazard, piecemeal and
uncontrolled development.

It is no wonder, then, that much of this
present housing is unsatisfactory in char-
acter and inimical to the development and
preservation of good neighborhood envir-
onment. Many homes are insanitary, over-
crowded and in a bad state of repair.
Large areas are old and dilapidated. No
substantial rebuilding of the present city
has ever occurred. Yet large sections are
being abandoned by the shifting popula-
tion to spread and disperse over an ever
widening area.

These conditions have created endless
economic and social problems of great
moment to every citizen of the city.
Slums and poverty breed disease and crime.
The vast depreciation of the central city
and the continual dispersion of urban
population have impaired values and in-
creased taxes. The time has come when

the community must make realistic ap-
praisal of its situation and adopt measures
to control its growth.

The recommendations and suggestions
contained in this chapter are the minimum
essentials to the improvement of present
housing and home neighborhoods in Rich-
mond. Slum areas must be rebuilt, good
districts protected, blighted areas restored.
Future development within and outside the
present city must be controlled. The city
can no longer afford the vast processes of
abandonment and decay, of speculation
and dispersion, which have produced its
present chaotic situation.

Public ownership is not essential to the
program proposed. That good results can
be achieved through the cooperation and
coordination of individual effort is the
thesis of this report. Speculative and
piecemeal practices must be curbed. The
ownership of slums must be made unprofit-
able, large-scale operations encouraged.
Present practices of Federal agencies in
conflict with sound urban development
must be reconsidered and future policies
clearly stated. Proper use of governmental
funds would be of material assistance in
the future development and redevelopment
of the community and the betterment of
conditions for the poor.

With the conclusion of the recent war, a
vast opportunity awaits the American city.
Great industrial resources and manpower
will be released. Some field must be found
to absorb this surplus. The redevelopment
of the urban community has been deferred
for many years. No more useful social or
economic purpose could be served by the
conversion of these resources than the
proper rebuilding and development of the
American city.
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Chapter V

THE MAJOR STREET PLAN

- A system of thoroughfares which will
~ expedite the flow of traffic in all sections
of the city is of the utmost importance to
Richmond. The function of streets in the
urban structure is somewhat similar to
that of the circulatory system in the
human body. Just as the arteries, veins
and other parts of the human system facili-
tate the flow of blood to different sections
and in different degree throughout the
body, so does a properly designed and
integrated system of streets make possible
the flow of transportation and distribution
of people and goods throughout the com-
munity in accordance with the require-
ments of population density and the inten-
sity of use of land in different districts.
All sections of the city should be accessible
without undue inconvenience or delay,
otherwise the city will grow in an unbal-
anced manner with too rapid expansion in
some areas and under-development in
others. Inadequate provision for the move-
ment of traffic to and within downtown
areas in American cities has been a strong
factor in the shifting of business from one
location to another, with depreciation and
loss of values.

In the evolution of the present-day city,
there have been at least two major deter-
rents to the development of a satisfactory
and efficient system of streets. One of
these factors is the haphazard and piece-
meal fashion in which the city has grown
for many years through the accretion of
small individual subdivisions. As a conse-
quence of this unguided, laissez faire devel-
opment, the city Is a patchwork of addi-
tions, each laid out to accord with the
ideas and interests of individual platters,
without proper consideration of its effect
on other property and frequently with lit-
tle or no regard to the topography' of the
site. Dead-end streets, jogs, and discon-

tinuity are the inevitable results of these
past practices. Another major factor in the
evolution of the present system is the
change in function of existing thorough-
fares brought about by the metamorphosis
from a “horse and buggy” to an “auto-
mobile” community. Narrow, winding
lanes which satisfied early transportation
requirements are no longer sufficient to
meet the exigencies of modern automotive
transportation, and consequently, both the
location and width of many streets in
Richmond are at variance with a safe,
convenient .and efficient system of thor-
oughfares. :

The rise of the modern automobile has
had far-reaching impact on the urban com-
munity. The early attempts of American
cities to solve their growing problems of
traffic congestion and to facilitate vehicular
movement characterized one of the major
stages in the development of comprehen-
sive city planning. By opening up vast
new areas beyond the periphery of the
existing city, automotive transportation has
both facilitated the spread of population
into these areas and increased the demand
for street extensions and improvements to
serve this new development. Thus, at a
time when the parent city is faced with an
ever increasing financial burden to main-
tain essential community services, the auto-
mobile has aided and encouraged the
further withdrawal of large portions of
the population into the suburbs where they
may enjoy all the advantages of urban life
without sharing the cost of maintenance of
the central city. Furthermore, with the
congestion and inadequacy of terminal
facilities in downtown districts, decentrali-
zation of business is following this move-
ment of population to the suburbs, so that
demoralization of values in the central area
is inevitable unless effective measures are
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taken to increase the accessibility, ease
of movement, and parkl'ng facilities in
these downtown centers.

In addition to the movement of traffic
throughout the community, the city’s
streets have numerous other functions.
They provide access to abutting property
and light and air for the buildings facing
them. They may serve as a setting or
focal point for important buildings. Their
arrangement and alignment in relation to
the topography have considerable influence
on the community’s appearance. They
provide space for the installation of various
utilities such as sewer and water mains.
All of these functions must be given con-
sideration in the design and improvement
of Richmond’s street system. The prop-
erly designed street plan is Important to
the city not only to secure the safe, con-
venient and efficient flow of traffic in all
sections but also to effect the maximum
economy in the improvement and main-
tenance of streets. Since minor streets are
in the majority and carry relatively light
traffic, they need not be as wide nor as
heavily paved as more important thorough-
fares.

Because of the past growth of the city
by piecemeal, laissez faire methods and be-
cause of changes in the use of streets
brought about by automotive transporta-
tion, there is a lack of balance in the pres-
ent system. Since existing thoroughfares
are inadequate in width and capacity, traf-
fic inevitably flows on many logically
minor streets with the result that these
pavements must be wider and heavier than
would otherwise be necessary.  Conse-
quently, there are too many streets which
serve as traffic ways rather than as minor
access roads, thus creating problems of
traffic control and regulation as well as
maintenance.  Furthermore, the use of
MINor streets to carry large volumes of
traffic has destroyed the privacy of many
residential neighborhoods, contributing to
the blight and depreciation of values in
these districts.

It is apparent from population studies of
Richmond and of numerous other American
cities that these communities cannot expand
indefinitely. The time has come when we
must rebuild the obsolete central areas of
the city, and perhaps we will see relatively
little suburban expansion hereafter. Such
replanning of the city will be of a new
order, designed to develop and preserve
coordinated neighborhoods, and more and
more traffic will be thrown on the major
thoroughfares since the areas between
them will no longer contain parallel or
relief streets. In this program of redevel-
opment, therefore, the major street plan
has added significance. It should be care-
fully designed and conscientiously fol-
lowed so as to facilitate rather than deter
the reclamation of the central city.

Objectives of Plan

The present street pattern of Richmond
is the result of the city’s evolution over a
period of two centuries. Many of these
streets are adequate in width and properly
located to serve the present community.
Some are utterly inadequate. It is the
purpose of this chapter to examine and ap-
praise the pattern in its relation to other
components of the city structure and to
traffic needs throughout the community,
and to make suggestions and recommenda-
tions for a well integrated system of streets
adequate to meet both present and future
needs. In some instances, new streets or
connections may be recommended; in
others, extension or widening of existing
facilities.

The easiest way to avoid repetition of
past errors and secure needed extensions or
connections in outlying areas is through
the careful enforcement of up-to-date
land subdivision regulations.

Some protection should also be afforded
the proposed system of major streets within
the developed areas of the city by requir-
ing new buildings to provide for the ulti-
mate widening or extension of these streets.
It would be desirable to obtain new legis-
lative authority for this purpose.

[ 1361]



Parkways are always desirable parts of
a city’s system of traffic thoroughfares,
but, as a rule, are supplementary to basic
traffic movements. Being primarily de-
signed for pleasure and recreation, they are
more properly a part of the Recreation
Plan. The study of parkways, therefore,
will be considered in conjunction with
the design of a park and recreation system
for the city.

The program which follows is a long-
term plan designed to accomplish substan-
tial improvement in present thoroughfares
over a period of twenty or thirty years.
During this period considerable local, state
and Federal funds will be expended in the
Richmond region for this purpose, and it
is essential to have a guide for the most
efficient and appropriate use of these funds.
The plan can also serve as a guide in the
vast program of public works to be under-
taken by the Federal and local govern-
ments as a part of our post-war economy.

EXISTING CONDITIONS
Effects of Topogmpky

The unusual and diverse topography of
the Richmond region has exerted a very
material influence on the present pattern
of streets in the city. Gillies Creek,
Shockoe Valley, Bacon’s Quarter Branch
and the James River are formidable bar-
riers to free circulation which is now
maintained over only a limited number of
bridges and viaducts. This situation is fur-
ther complicated by the establishment of
railroads, which found natural locations in
these valleys, as additional barriers to street
extension, particularly in the area north of
Broad Street. Traffic from the older, east-
ern section of the city is restricted in its
entrance to the central business district,
principally to the Marshall Street viaduct
and Broad Street. The steep slopes along
the banks of the James and the monopoliza-
tion of large areas by the cemeteries and
Byrd Park have made very difficult the
establishment of adequate through traffic
_arteries south of Cary Street, although ex-

cellent use has been made of the south bank
through the construction of an attractive
drive. While the comparatively flat land
to the west of the central city has per-
mitted the establishment of a number of
radial streets such as Broad, Monument,
Patterson, Grove and Cary, the majority
of these streets are either inadequate in
width or lack proper entrance into the
downtown district.

The failure of past developers of the city
to adjust their layouts to the physical con-
ditions of the land is apparent in the num-
ber of dead-end and steep streets in certain
sections. For example, the general area
between Shockoe Valley and Mechanics-
ville Turnpike, north of Broad, where the
topography is unusually rugged, has been
subdivided with rectangular, straight-sheet
patterns, badly coordinated with each other
as well as with the topography. The large
amount of vacancy in this section 1S evi-
dence of the unsatisfactory character of
such development. In spite of the rather
steep ground slopes in many sections of the
city, practically all of Richmond has been
laid out in a rectangular pattern, only oc-
casionally modified to meet existing grades.
There are many advantages in a more func-
tional type of street plan on such topog-
raphy. Grading costs can be reduced to a
minimum, better circulation provided, and
the natural beauty and setting of individual
sites retained and amplified by the more
interesting vistas presented on curving
streets.

Existing Street Widths

Plate Number 34 has been prepared to
show the existing widths of every street in
Richmond, including those areas annexed
at the beginning of 1942. The haphazard
and uncoordinated development of the
present system is strikingly shown on this
map. The few wide streets in Richmond
are located largely in the north and west
sections of the present city and are notably
absent in the east. While Hermitage and
‘Boulevard are wide thoroughfares, Boule-
vard ends at Byrd Park and traffic is, there-
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fares is followed by tremendous increases
in the flow of traffic on these streets.
Since both street construction and street
maintenance entail heavy public expendi-
tures, it is to the city’s advantage to make
the best possible use of these facilities both
as to the character, and extent and loca-
tion of pavements. Roadways which are
unnecessarily wide or which serve vacant
or sparsely developed districts are unduly
expensive. The most economical and effi-
cient system of streets is one which best
correlates the volume of traffic, the ar-
rangement of streets to facilitate its move-
ment, and the width and character of pave-
ment needed.

Traffic Flow

Plate Number 36 shows the volume of
vehicular traffic on main thoroughfares in
Richmond as determined by a C. W. A.
traffic survey made under the direction of
the Department of Public Works several
years ago. While some changes have oc-
curred in the present street system since
this count was made and the number of
automobiles in the Richmond area un-
doubtedly increased until recent restric-
tions were imposed by exigencies of the
war, it is believed that the 1933-34 survey
is the best information now available and
more representative of actual conditions
than any counts which might be made of
the greatly diminished flow in 1942. The
widths of the lines on this map indicate
the relative volumes of flow on the selected
streets for a twelve-hour day (7:00 a. m.
to 7:00 p. m.). It should be pointed out
that completion of the Robert E. Lee
Bridge across the James since this survey
was made has materially changed the vehic-
ular low to South Richmond as shown on
the gth Street Bridge in 1934.

Examination of Plate 36 indicates that
the major portion of traffic in Richmond
has been carried by a relatively few
streets, notably, Chamberlayne Avenue
from the north, Jefferson Davis Highway
(or Petersburg Turnpike), Semmes and
Hull in South Richmond, and Broad,
Grace, Franklin, Main and Cary Streets in

the central city. Despite its somewhat
inadequate width, Cary, between Belvidere
and oth, carried more traffic than any
other parallel street, with the single excep-
tion of Broad, and also served as the princi-
pal radial south of Broad. Traffic from the
cast entered downtown Richmond chiefly
over Broad and Main Streets, and included
out-of-town vehicles using Highway U. S.
60. Boulevard served as the principal
cross-town route in the west, connecting
this section with Hermitage Road and the
north city with an average twelve-hour
volume of from 6,000 to 7,000 vehicles.

The reasons for present congestion on
oth Street in the vicinity of Capitol Square
are also evident in the diagram of traffic
flow within the downtown district. Both
Grace and Franklin Streets end at gth, so
that the considerable traffic which they
carry must either continue to the north
and south on this street or emerge along
the offsets at Capitol and Bank. The com-
plex system of traffic control at these inter-
sections and the inadequate width of oth
make expeditious movement at peak hours
along this street almost impossible. Present
conditions could be improved by simplify-
ing traffic control and regulations to elim-
inate some of the turning movements,
especially at times of greatest vehicular
traffic in the morning and evening.

The present inadequacy of radial streets
from the east is also apparent from Plate 36.
This condition has resulted in an unbal-
ancing of traffic flow within the down-
town section and in the failure of the
ecastern community to realize its poten-
tialities for residential development. There
is no reason why this area cannot be uti-
lized as satisfactorily as other sections of
the city. Topographically it is quite suit-
able, but the absence of adequate arteries
to provide access to the central business
district and better cross-town circulation
has prevented its logical development.

PROPOSED MAJOR STREET PLAN

In the horse-and-buggy era there was
no occasion to design a functional street
plan. There were no serious congestion
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problems, and a street width of 50 or 6o
feet served all necessary purposes. This
is no longer the case since the invention of
the automobile has placed a huge number
of these vehicles on the city’s streets. Now
there is a definite need for a well designed
functional street plan. In this plan streets
should be grouped into four major classi-
fications:

1. Interregional highways.
2. Major streets.

3. Secondary streets.

4. Minor streets.

Interregional highways are designed to
carry traffic from one large urban com-
munity to another and serve as connecting
links between principal cities.  Major
streets are pr1nc1pal thoroughfares within
the urban community which serve to con-
nect peripheral areas with the downtown
districts and different sections of the city
with each other. Secondary streets are
auxiliaries to the major streets, connecting
different sections of the city, but on which
the flow of traffic does not necessitate great
widths. Minor streets distribute the traffic
within ‘areas bounded by major or secon-
dary thoroughfares and serve as access
roads to residences and other buildings.

Interregional Highways

The congestion and generally unsatis-
factory conditions on important highways
entering the larger cities have been in-
creasingly aggravated in late years by the
ever increasing flow of traffic over these
routes. These conditions are created large-
ly by the confluence of streams of local
and suburban traffic over the same routes
which accommodate the interurban and
interregional movements so that in the ab-
sence of wide arteries and the difficulty of
widening existing routes, the flow of all
types of traffic has been greatly impeded.
A study of the characteristics of this traffic
has indicated that the ma]orltv of the
vehicles, regardless of the origin of their
movement, whether it be urban, suburban
or interregional, have as their destination

some point in the central city, and rela-
tively few really constitute through traffic.

The remedy for these conditions would
seem to be in the development of a new
type of thoroughfare designed to convey
such traffic directly into and through the
central city without interruption from
local streets and conflicting cross traffic.
The interregional -highway is such a thor-
oughfare. Its purpose is the direct con-
veyance of traffic between the larger cities
in such a manner that conflict with local
traffic is eliminated, easy access to the
central business district and a few other
focal points, such as trucking areas, is pro-
vided, and through traffic is allowed to
continue across and beyond the city with-
out interference from other vehicles.

It is essential in the design of this facil-
ity that local cross streets be avoided either
by the creation of a depressed or elevated
thoroughfare passing under or over these
streets or by the creation of a free way
to which such streets have no right of
access and are physically prevented from
entrance. Alignment should be as direct
as possible and both curvature and grades
should be kept to a minimum. The few
intersections permitted with important
cross streets and focal points in the down-
town district should be separated and con-
nections made by a clover-leaf type of
structure. A width of at least 160 feet in
the city and considerably more in open
rural areas would be desirable.

The general location of interregional
highways in Richmond as they relate to
the proposed major street system has been
shown diagrammatically on Plate Number
37. More specific features of these high-
ways as to proposed alignment, connec-
tions, and other details are shown on Plate
Number 38 along with the proposed major
street plan.

There are two interregional highways
which affect Richmond. One of these is
the present U. S. Highway Number 1
which connects Richmond with Washing-
ton, D. C,, and other large cities along the
northern coast and extends south to Savan-
nah, Jacksonville and Miami. The other
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interregional highway is an east and west
route traversing the city. The proposed
interregional route for U. S. Highway No.
1 would begin at a point on the present
highway about two miles north of the
corporate limits in the vicinity of Solo-
mon’s Store and proceed in a southeasterly
direction crossing Virginia State Highway
No. 2, passing to the east of Forest Lawn
Cemetery and thence in a southerly direc-
tion into the Cannon Branch Valley to
Valley Road where it joins the proposed
U. S. No. 60 Interregional from the east.
South of Valley Road the route of U. S.
No. 1 would follow the east side of the
Shockoe Valley in the vicinity of 17th
Street. Clover-leaf connections are pro-
posed at Cary and Broad to permit traf-
fic destined for the central business district
to emerge at these points. Turpin Street
extended would be carried over the inter-
regional by means of a viaduct. This plan
would necessitate a new bridge across the
James River entering South Richmond
near the foot of Maury Street. In South
Richmond the interregional highway would
follow the right-of-way of Ninth Street
Road along its southern reaches and would
join this highway at a point to be deter-
mined after detailed surveys are completed.
It would eventually connect with the
present U. S. Highway No. 1 (Jefferson
Davis Highway or Petersburg Turnpike)
at a point south of the DuPont property.
Clover-leaf intersections are suggested at a
point opposite Ingram to allow interchange
with the south side industrial and ware-
house development, at the proposed south
side circumferential (Grove Street ex-
tended), and at the proposed intersection
of Interregional No. 360 from the west.
As an alternate or industrial route there
is suggested an interregional beginning at
a point on the present U. S. Highway No.
1 approximately one mile north of the
city limits and proceedlng in a south-
westerly direction, passing under Hermi-
tage at Westbrook, to Westwood Avenue
near the R. F. & P. R. R. From that
point it would proceed eastwardly parallel
to and north of the S. A. L. tracks to the

Valley Road intersection with U. S. No. :

6o mentioned above. Clover-leaf connec-
tions should be provided where this high-
way crosses Boulevard, and at Chamber-
layne extended. This route would serve
practically all industrial districts where
truck traffic enters or leaves and would
make it possible to keep such traffic from
using Chamberlayne and other residential
streets.

It is suggested that construction of this
project along the east side of Shockoe
Valley be combined with the eradication
of slum property along 17th Street. This
could be accomplished by condemnation
and purchase of a strip one or more blocks
in width along this street. The present
character of this property is such that this
clearance would not be unduly expensive.
Since a portion of South Richmond is
subject to inundation along the west bank
of the James River at times of heavy flood,
excellent use could be made of the
proposed highway by its construction as a
flood control and protection project as
well as an interregional route.

The present U. S. No. 360 highway en-
ters the city over Hull Street and Mayo’s
Bridge. It is proposed to re-route this
thoroughfare as an interregional highway
by providing a new, wide right-of-way
branching off the present route at a point
on Hull Street about one and one half
miles west of the city limits, and thence
proceeding on a practically straight line
to its connection with U. S. No. 1 Inter-
regional south of Arlington Avenue. No
other connection with existing streets or
highways would be necessary. Traffic
over this route destined for points to the
east of Richmond could proceed with little
interference either to Cary or to the pro-
posed interregional from the east which
joins No. 1 at Valley Road. This arrange-
ment would facilitate the interchange of
vehicles destined for points either north
or south of Richmond without forcing this
traffic over crowded local thoroughfares
and would enable traffic destined for Rich-
mond to utilize the same connections pro-
vided for the north-south highway.
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Early in 1944 the interregional highway
committee in W ashington favored routing
traffic from the far west over U. S,
6o until it reaches U. S. 11 at Lexington,
thence northwardly to Staunton, from
which point it would proceed into Rich-
mond over U. S. 250, or Broad Street
Road. This would allow the interregional
to leave Broad Street Road at 2 point
about three miles west of the corporate
limits where Bethlehem Road extended
would intersect, and proceeding along the
general line of this road cross the R. F. &
P. at the northern end of the Acca Yards
and join the industrial route of U. S. No.
1 Interregional at Westwood. This is
shown as an alternate route on Plate No.
38

General Principles and Standards for a
Major Street System

In the design of a system of major streets
for Richmond, there are certain funda-
mental principles which must be followed.
Fach street in the city has its particular
function as determined by the character-
istics of traffic and its position in the urban
structure. The functions of, main thor-
oughfares may be considered as falling into
the four general classifications of radial
streets, distributor streets, cross-town or
circumferential routes and by-pass routes.
The general arrangement of these different
types of thoroughfares in Richmond’s
major street system is shown diagrammati-
cally on Plate Number 37.

*Subsequent to the release of this chapter of the
report the Virginia State Department of Highways
entered into a contract with R. Stuart Royer and
Consoer, Townsend and Associates, Consulting En-
gineers, on October 30, 1944, to assemble tentative
estimates of cost and other necessary data essential
to the reaching of decisions on routings to be subse-
quently studied in detail. These studies, which are
now in process (June 1945) embrace in general the
routes proposed for the interregional highways
through Richmond as set forth on Plates 37 and 38
of this report and in addition thereto a midtown
route by way of Belvidere Street and the Robert L.
Lee Bridge extending southwardly to a connection
with the interregional highway as proposed through
the James River basin.

The most Important thoroughfares in
the city are the radial streets, which carry
traffic from outlying sections to the down-
town area and are, therefore, somewhat
analogous to the spokes in a wheel of
which the central business district is the
hub. Since this is the principal focal point
in the community, these streets must carr
considerable vehicular loads and should be
of adequate width to perform this function
safely and expeditiously.

Distributor streets are wide thorough-
fares which surround the central business
district and facilitate the distribution of
traffic from the principal radials through-
out this area. Their function is to reduce
congestion on streets within the business
district. A considerable volume of traffic
will frequently accumulate on these streets
and, to minimize delays from the numer-
ous turning movements, eight to ten lanes
are usually necessary.

Cross-town or circumferential streets
connect the various radial thoroughfares
and join different sections of the city with
each other. These routes should be con-
tinuous and as direct as circumstances will
permit. They are usually the most neg-
lected element of the urban system so that
great difficulty is encountered in provid-
ing adequate communication between dif-
ferent sections of the city without undue
delay and inconvenience.

By-pass streets are used to carry traffic
around the city and around congested
areas, such as the central business district.
They intercept traffic from the radial
routes in such a way that slow—rnoving
trucks and other vehicles may find an easy
route around rather than through the point
of congestion.

In general, the minimum width for major
streets should be at least eighty feet be-
tween property lines. This would provide
sufficient space for a 56 foot pavement and
two 12 foot sidewalks. Since a 56 foot
pavement would permit parking and two
lanes of moving vehicles in each direction,
considerable traffic could be handled on
such a street provided it were not also
used by street car or bus lines.
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mainder of the route is already of suffi-
cient width.

7. Hermitage Road—Meadow Street.
This artery would facilitate communica-
tion between the general area lying east
of Boulevard and the northern city as well
as crosstown traffic in the compact “fan”
district. Hermitage Road is quite Narrow
and will require widening and a better con-
nection with Meadow Street north of
Broad. The entire route should have a six
lane capacity.

8. Lombardy Street. As previously
discussed, this now serves as a part of U.
S. Highway 1. With development of the
interregional highways and direct connec-
tion between Chamberlayne Avenue and
Belvidere, this function will no longer be
necessary. However, the street will con-
tinue to serve as a cross-town and by-pass
from Idlewood Avenue to Chamberlayne
Avenue and should have a width of 8o
feet, thus necessitating an ultimate widen-
ing from its existing width, which varies
between 50 and 6o feet.

9. The South Richmond Intermediate
Circumferential. ~The principal circum-
ferential encompassing both south Rich-
mond and the entire city north of the
James River has been described. In order
to provide good facilities for communica-
tion between all parts of south Richmond,
another circumferential and cross-town
route is proposed, this route to embrace the
following streets: -Forest Hill Avenue,
Broad Rock Road, Holly Springs Avenue,
an extension and connection to Grove
Street, Grove Street, and Grove Street ex-
tended. This will provide a direct artery
extending from Forest Hill and Semmes
to Interregional Highway No. 1 near the
Seaboard. - A width of 8o feet will be re-
quired, which will necessitate widening of
the majority of the streets comprising this
route. Connection with the interregional
highway would be permitted by means of
a clover leaf intersection. A connection
between this circumferential and the Belt
Boulevard circumferential would be made

as shown north of and parallel to the cor-
poration line along the A. C. L. R. R, en-
tering the Belt Boulevard at a point north
of Hull Street.

The various thoroughfares described
above comprise the proposed Major Street
Plan for Richmond. In addition to these
streets, certain secondary routes will be
needed to supplement the main arteries.
Most of these secondary streets are now of
sufficient width to serve this purpose since
only four lane streets will generally be re-
quired.

The street arrangement within and
around the downtown business district has
been given special consideration in this re-
port and will be discussed in detail later in
this chapter.

The Regional Highway Plan

The City of Richmond now has control
jointly with the counties of all subdivision
activity within five miles of the present
corporate limits. For the proper exerciseé
of this control it is essential to have a
guide for the future development of these
areas, particularly as to the location of
future highways and extensions. While it
is unnecessary and undesirable to extend a
system of urban streets into this area, cer-
tain principal routes should be designated
and correlated into a regional plan de-
signed to provide convenient and direct
communication between all sections of the
city and counties. This system should also
be coordinated with the principal county,
state, and Federal highways.

Such a plan has been prepared for the
Richmond region as shown on Plate 39.
It will be noted that present primary high-
ways have been used as the basis of this
plan, supplemented by existing secondary
roads, wherever possible, and with recom-
mended connections and extensions to pro-
vide continuity and a reasonable degree of
directness throughout the system.

It is apparent from Plate Number 39 that
the Richmond region is well supplied with
radial highways, although many of these
routes are of inadequate width and, particu-
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larly from the east, lack proper ingress into
the central city. Remedies for this condi-
tion within the city have just been dis-
cussed. These radial routes should be
mterconnected by circumferentia] high-
Ways in the counties to provide acces-
sibility throughout the region as sug-
gested in this plan. However, it should
be emphasized thar 4 very few main thor-
oughfares will be adequate to serve thig
region. It is unduly expensive and un-
necessary to provide the county with a
system of urban streets. Future subdivision
should be very carefully controlled within
the logical urban area, as discussed in the
population Teport, so that streets and
utilities may be provided at reasonable cost.

It should be noted that no consideration
is given to the location of subcenters and
a more or less extensive decentralization
plan for the city. While such 1 scheme
might be followed, it would not seem ad-
visable or desirable at this time. Richmond
has now reached 2 stage in its development
when it must begin the rebuilding of its
obsolete central areas. This cannot be
done by overexpanding its suburbs and en-
couraging large groups of population to
leave the central city.

The regional highway plan is supple-
mented by inclusion of the proposed large
park and pleasure drive system and by in-
dicating the system of secondary highways
proposed to be developed by Henrico
County.

Street Cross § ections

Plate Number 40 has been prepared to
show the relation between pavements, plant-
ing and sidewalks on streets of different
widths. - The character and width of pave-
ments-in Richmond should be determined
only by considerations of traffic movement
and parking. For example, minor residential
streets used only by local traffic can be
lightly paved and need have a roadway
width no greater than 26 feet, For such
a street a right—of—way of 50 feet can be
used, although a 6o foor width is more
satisfactory and provides a better neighbor-

hood effect. Much past diﬂﬁculty has been
the result of multiple-function streets, espe-
cially in the use of logically minor ways to
supplement main thoroughfares so that im-
provement and maintenance have been un-
duly expensive, By the designation of major
streets and adherence to the standards
shown on Plate Number 40, a more efficient
and economical System can be provided.

With a few exceptions, the proposed
major streets in Richmond would be either
SIX or eight lane thoroughfares. For an
eight lane pavement, 4 right-of-way of at
least 100 feet is essential, This would pro-
vide for an ultimate roadway of from 72
to 76 feet and minimum sidewalks of 1,
feet in business districts. Such a thorougl -
fare might be developed in stages. In the
first stage through residential districts a 56
foot pavement could be constructed So as
to provide 18 foot grass plots and 4 foot
sidewalks on each side. When the Increase
in traffic necessitated additional roadway
space, the curbs could be set back 10 feet
on each side and the grass plot utilized for
the new paving.

For major highways in outlying sub-
urban districts wider rights-of-way may be
required than in the urban area where traf-
fic is slower and center strips are not pro-
vided. Since there are few intersections
in the outlying areas and parking is not
permitted, traffic moves much more rapidly
and freely on such 2 highway, and the four
lane divided’roadway Is capable of han-
dling as much traffic as the eight lane
thoroughfare in the central city. For con-
siderations of safety, a central strip sep-
arating the Opposing  streams of traffic
should always be provided. For highways
of this type a minimum right-of-way of
150 feet 1s recommended. This will permit
an initial development of two 22 foot road-
ways separated by a 49 foot park strip and
with ample space on each side for planting
and drainage. Should traffic so increase
that additional lanes become necessary, the
Improvement can be made by taking 11
feet from each side of the central strip,
thereby providing 33 foot pavements sep-
arated by 27 feer of planted area.
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The suggested development of 8o foot
major streets would permit an ultimate
pavement of 56 feet or six lanes, which
‘might be improved in its initial stage as
shown on Plate Number 40. This would
permit a 36 foot roadway with two moving
and two parking lanes bounded on each side
by 22 feet of sidewalk and planting space.
Later, widening would utilize 10 feet of
this strip, leaving 12 feet for sidewalk and
landscaping. To facilitate this future
widening, all trees and overhead utilities
should be kept back of the future curb
line.

A right-of-way of 6o feet is sufficient
on secondary thoroughfares. This would
permit a 36 foot pavement with 12 feet
on each side for sidewalks and planting.
In residential areas, a 4 foot walk would
usually be sufficient, leaving an 8 foot strip
for trees and grass. In business districts, a
40 foot pavement should be provided with
10 foot walks for pedestrians.

THE CENTRAL BUSINESS DISTRICT

Traffic Flow in Downtown Richmond

Plate Number 41 has been prepared from
information contained in a survey of down-
town Richmond which Morton G. Thal-
himer, Inc., conducted in June and July of
1941. This diagram shows the flow of traf-
fic entering and leaving the central business
district between the hours of 7:45 a. m.
and 6:00 p. m. on 2 normal summer day.
In making this count, the cordon area was
taken as that bounded by 1st, Cary, 12th,
Bank, gth and Marshall Streets.

Examination of this map reveals the lack
of balance now existing in the traffic load
on various downtown arteries. While
practically all of these streets have
the same width of 65 to 66 feet,
there is considerable variance in the
amount of traffic which they convey into
the district. 'The importance of the four
western entries 1S apparent. With a
total of 10 lines of moving vehicles, these
streets carried 12,587 vehicles into the dis-

trict and 11,426 out. The northern entries,
on the other hand, failed to realize their
capacity, carrying only 6,522 vehicles in
and 5,049 vehicles out on seven entry
streets. Traffic from the east is forced to
enter the district either over Main and
Broad Streets or around Capitol Square.
The volume of flow on both Main and
Broad is relatively heavy, as is that which
enters the district at gth and Grace. It
should be pointed out that the cordon
count was somewhat ambiguous in its de-
scription of the latter station, and the
diagram in this instance is intended to
represent the volume, rather than the
direction of flow into and out of the
cordon area at this point. Vehicular flow
across the eastern portion of the cordon
was 9,764 vehicles entering and 9,345
emerging from this district. The southern
entries carried 8,023 vehicles in and 7,737
out of the central business area, and more
than one-fourth of this traffic used the
oth Street entry.

The effects of discontinuity and dead-end
streets on these movements are also apparent

in Plate Number 41. For example, the

southern entrances at roth and r1th Streets
end at Bank or Main, and their use is,
therefore, very limited. Traffic from the
east over Bank Street must follow a very
circuitous path into the district, which
discourages its use. The southern entries
are also handicapped by relatively heavy
grades.

It is quite essential to a balanced devel-
opment of the entire central business dis-
trict and the protection of present values,
that a better distribution of this vehicular
traffic be effected, particularly from the
north and south of the area. Greater use
of these entries would permit more direct
flow toward particular objectives, thereby
minimizing unnecessary movement and
turning within the district, would help to
relieve the western approaches, and with
proper connections would provide better
entry into the district from the east.
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Parking Facilities in Downtown Richmond

In the study of conditioris affecting the
movement of traffic in and around the cen-
tral business district, special consideration
has been given to the matter of parking,
both as to existing regulations affecting
curb parking and the extent of off-street
facilities. Since information on neither of
these phases of the parking problem was
readily available, a special survey was made
to determine the location and capacity of
parking lots, garages, etc., as well as the
parking regulatlons and the approximate
number of parking spaces available within
the cordon area previously described.
From this information Plate Number 42 has
been prepared showing the type, location,
and capacity of off-street facilities, and the
regulations affecting curb parking.

The cordon count of vehicular flow in
the downtown district indicated that 36,-
896 vehicles entered this area during a ten-
hour period. Some of this traffic, of
course, consisted of motorists employed
within the area, who were interested in
securing space for all-day parking. How-
ever, shoppers and others desirous of trans-
acting business within the district un-
doubtedly comprised a large proportion of
such traffic. These motorists seek oppor-
tunities for parking close to the place
where they wish to transact business, and
they are reluctant to pay a fee for these
accommodations unless they are within a
short distance of their objectives. Rather
than pay a fee, these persons will fre-
quently drive around the district seeking
curb facilities, thereby increasing the flow
and impeding traffic on these inner streets.

The survey of present parking facilities
in Richmond’s downtown business district
reveals that there are approximately 1,800
curb parking spaces in this area. If these
spaces were cleared and filled regularly in
accordance with present regulations, park-
ing accommodations during an eight-hour
day would be available for some 14,200
automobiles.  Actually, however, these
ideal conditions never prevail. Many

motorists overstay their time. In certain

parts of the district which are not as read-
ily accessible to the stores, banks, and
offices, vacancies may exist. While it is
impossible to determine the actual use of
these facilities without a very detailed
and costly survey of the parking on
these streets, it is doubtful whether there
are as many as 10,000 spaces available
during the entire business day. It is ob-
vious that these curb accommodations,
therefore, would not be sufficient to take
care of the 36,896 vehicles entering this
district, and that off-street facilities must
be used. _

Off-street parking lots and garages with-
in and immediately adjacent to the cordon
area have a total parking capacity of 3,425
vehicles. There are 74 lots and garages
in the area, including 21 lots which provide
free all-day parking, either as an appur-
tenance of the building or in connection
with the sale of gasoline or other supplies.
Assuming an average parking time of two
hours per vehicle, theoretically a total of
13,700 automobiles could be taken care of
during an eight-hour day. Actually, how-
ever, many of these spaces are occupied by
all-day parkers employed in the downtown
district, and the capacity is somewhat less
than this number.

While an examination of Plate Number
42 would indicate that there are a consid-
erable number of off-street parking facilities
in downtown Richmond, it is apparent from
the foregoing figures that the combined
curb and off-street accommodations are less
than two-thirds of the total number of cars
entering the district. It is obvious, there-
fore, that consideration should be given to
the establishment of additional parking
areas in this district. Unless adequate
facilities are provided, suitably located and
at reasonable fees, shoppers eventually seek
other centers where parking is available,
and decentralization results. Suggestions
along this line follow, along with other rec-
ommendations for improvements in the
central business district.
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- One of the most important of the city’s
facilities is its system of local passenger
- transportation, or transit. While the past
twenty years have witnessed a phenomenal
increase in the use of the automobile, large
- numbers of people still depend on mass
 transportation, both street cars and buses,
- to travel from their homes to places of em-
~ ployment, shopping centers, theatres, and
- other objectives. Since these vehicles can
| carry many times as many passengers as the
- private automobile and do not require
downtown terminal facilities, their maxi-
- mum use should be encouraged to relieve
- traffic congestion and parking problems
- within the central areas of the city.
The influence of mass transportation on
. the evolution of the American city has been
 discussed in previous chapters including the
- one on population growth and on housing.
- For a period of some thirty years, beginning
- with the development of the electric street
- car about 1890, this form of transportation
- was a major influence in urban expansion.
- The surge of rural population into the cities
- was accompanied by the projection and
rapid development of street car lines so that
- new housing and population followed and
- paralleled these routes. While the modern
- automobile with its vastly increased mobil-
ity has supplanted the street car as a con-
- trolling factor in urban expansion, often
- spreading the population so thin as to make
cconomical mass transportation impossible,
transit lines still exert considerable influence
~on community development, particularly
in the larger cities where problems of traffic
control, congestion and parking are most
acute.
The city plan is concerned primarily
‘with the location and extent of transit
routes. Street car or bus lines should be
readily accessible to all sections of the city
‘and should lead directly from residental

- Chapter VII

TRANSIT FACILITIES

neighborhoods to business and industrial
districts. The transit plan, therefore, must
be coordinated with other phases of the "
comprehensive plan, such as the distribution
and density of population, major streets,
land use and zoning. In order to provide
convenient and comfortable transportation
throughout the city, it is essential both to
know where and how much population
must be served and to route these lines over
wide, direct thoroughfares where they will
encounter a minimum of interference from
other traffic.

While it is not within the province of
the present study to discuss the
details of operation, such as the type of
service as between street cars and buses,
or fares, schedules, and similar matters,
there are certain considerations in the
physical layout and routing of these lines
which do have a bearing both on the im-
provement of service and the reduction of
operating costs. As previously indicated,
the improvement of facilities for public
transportation in Richmond and other
American cities is intimately related to the
improvement of circulation and the solu-
tion of problems of congestion, traffic con-
trol and parking within the downtown
areas. It is to the interest of the operating
company, to provide as frequent, cheap and
satisfactory service as is economically possi-
ble in order to bring about greater use of
these facilities and consequently increased
revenues.

Since the proposed transit plan for Rich-

-mond must be carefully coordinated with

the major street plan, as well as with pop-
ulation distribution and growth, it will nat-
urally have to be developed over a period
of many years. Suggestions and recom-
mendations will be made for the elimina-
tion or rerouting of some existing lines
which are of immediate importance and can
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be accomplished at little or no expense.
Other improvements may depend on the
consummation of proposals in the major
street plan for the development or exten-
sion of major thoroughfares, which may
not be accomplished for many years. Con-
sequently, the proposed plan will be pre-
sented in two parts. The changes embod-

“ied in the first plan could be put into effect

immediately after the return of normal
postwar conditions, and the second or fu-
ture plan is designed for gradual execution
over a period of fifteen to twenty-five
years, depending upon population growth,
street improvements, and changes in the
types of transit facilities.

PAST GROWTH, CHARACTER AND
EXTENT OF EXISTING FACILITIES

History of Past Development

The evolution of Richmond’s present
transit system is particularly interesting be-
cause of the city’s role in the early develop-
ment of the electric street railway. It is
generally recognized that Richmond was
the first city in the United States to oper-
ate successfully a commercial electric street
railway system of the overhead trolley
type. This system was installed in the
face of considerable difficulties after pio-
aeering experiments by M. Frank J.
Sprague, sometimes called the father of the
electric railway in the United States, and
it was put in operation for regular service
by May 4, 1888. :

Richmond was also the first Virginia city
to operate a street railway of any kind
before the War Between the States. The
first ordinance passed within the State of
Virginia to permit horse-car operation was
granted by the City Council to the Rich-
mond Railway Company on March 29,
1860, and defined routes from Rocketts
along Main Street to Jefferson or Madison
Streets, along Broad Street west from oth
Street and along Leigh Street, together
with certain cross-town lines connecting
these tracks. During the war, this road
was dismantled and the rails and other
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~ the lines was about twelve miles, extending:

usable equipment converted into war im:
plements. However, at the termination of
the war, steps were taken to rebuild ¢
road, and service was resumed in 1866.

The initial electric railway was started
in Richmond under the most trying condi
tions. The city’s narrow streets, its hilly
character, and the lack of paving made
operation most difficult, and it was fre-
quently necessary for passengers to get out
after derailment and assist in putting the
cars back on the tracks. Total trackage of

from the center of the city to its principal
sections and covering nearly nine miles of
streets. About two miles in the central
section were double-tracked, the remainder
extending out on clay and other unpaved
streets where horse cars would have been
impossible. Some grades were as steep a5
eight to ten per cent. These early street
car routes as they existed in 1888 are shown
at the left of Plate Number 53. .
As in other American cities, early pas-
senger transportation in Richmond was
characterized by the organization and op-
cration of numerous competing lines, often
offering duplicate services. As in other
cities, too, development of the present sys- -
tem has been marked by a long series of -
organizations, reorganizations, mergers and
consolidations. ;
The original Richmond Railway Com-
pany, after operating for twenty years, ‘
failed, and in 1881 its properties and fran-
chises were taken over by the newly or-
ganized Richmond City Railway Company.
Nine years later, in 1890, the Richmond
Railway and Electric Company was or- -
ganized, and consolidated all the railway
and light companies in the city, including
the Richmond Union Passenger Railway, -
the Richmond City Passenger Railway, -
which was a horse-car line organized m
1884, and three other companies. ~
Ten years later, the Richmond Railway
and Electric Company, together with five
other companies since organized, were ab-
sorbed by the Richmond Passenger and
Power Company, a newly organized com-



pany which was chartered in 1899. In
June, 1909, the Virginia Railway and Pow-
er Company was created and into this con-
cern, which was controlled by Mr. Frank
Jay Gould and his associates, were merged
and consolidated the Richmond Passenger
and Power Company, the Richmond Trac-
tion Company, and the Virginia Passenger
and Power Company, thereby bringing
under a single control some twenty-three
traction, light and power companies then
in operation.

The Virginia Railway and Power Com-
pany continued to operate the city’s trans-
portation system until July, 1925. At this
time all properties of the concern passed
into the control of Stone and Webster,
Inc., and the company’s name was changed
to the Virginia Electric and Power Com-

any. <
After the reorganization in 1925, Rich-
mond’s entire street railway system was re-
vamped and expanded in accordance with
comprehensive studies made by the De-
partment of Public Works and the Beeler
Report. The system as it existed in 1925 is
shown at the right of Plate Number 53.
While no maps are available showing exist-
ing routes for intermediate years, the prog-
ress and improvement in transportation be-
tween the inception of the electric line in
1888 and the reorganization of 1925 are
quite ,apparent in this plate. Since 1925
other lines have been added and extensions
made.

In December 1944 the Virginia Transit
Company acquired all of the local transit
business of the Virginia Electric and Power
Company. The new company, either alone
or in affiliation with another company, oper-
ates transit systems in many cities.

At the present time the Richmond system
comprises approximately 111 route miles
of street cars and 145 route miles of bus
lines. The two types of service are coor-
dinated and transfers are interchangeable.

The trolley bus, a type of service inter-
mediate between the gasoline bus and the
rail trolley, has been recently used with
excellent results in numerous communities.

These conveyances are economical to op-
erate, partake of the flexibility of the gaso-
line bus and the cost of installation is rela-
tively low. A trial installation, the first in
this country, was made here in 1916 but
was soon discontinued.

General Principles of Transit Routing

‘There are certain general principles and
standards which should be followed in the
design and development of a comprehen-
sive transit plan for Richmond. These
principles may be briefly summarized as
follows: '

1. Type of Service. Richmond is not
now and will not become a great metro-
politan city. It will, thus, be spared the
high costs of constructing rapid transit
facilities. Richmond will be served by the
usual form of street car, trolley buses and
bus lines and by individual passenger auto-
mobile transportation.  Street cars will
probably be gradually displaced by trolley
and gasoline buses. The latter now furnish
approximately 6o per cent of total service
based on route miles. The extent and effi-
ciency of mass transportation service will
depend not alone upon good operating
ability, but upon certain community de-
sign and controls.

2. Area of Service. In an era of ex-
panding economy, local transportation
facilities follow population and may even
precede it in certain instances. Where
growth is relatively slow, as seems to be
the probable future trend in most American
cities, Richmond included, local transpor-
tation facilities cannot be unduly expanded
without excessive cost or impairing the
quality of service. The area of service
should be determined by the pattern of
population density. In Richmond the best
service will be possible if transit lines are
limited to areas having a population density
of 10 to 15 persons or more per acre. In
areas of less population density, individual
automobiles should provide the major
transportation service.
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Chapter X

CAPITAL EXPENDITURE PROGRAM AND ADMINISTRATIVE
POLICY AND PRACTICE

CAPITAL EXPENDITURE
PROGRAM

INTRODUCTION

The Richmond City Plan discussed in
preceding chapters contains numerous rec-
ommendations for physical improvements
to be made over a long term of years.
These proposals include those related
to widening and opening major streets,
the construction of bridges and grade
separation structures, the acquisition and
development of parks, playgrounds and
airports, the construction of new schools
and other public buildings, and the devel-
opment of a civic center.

In addition to these improvements, there
are many others involving expenditures of
capital funds to keep pace with the needs
of a growing community and to replace
worn out or obsolete equipment that must
be made each year in accordance with the
needs and financial resources of the city.
These public works projects include sewer
construction, new street paving, grading,
graveling, curb an d guttering, side-
walks, improvements to existing city prop-
erty such as parks, schools, cemeteries, etc.,
extensions and additions to the public util-
ity systems, and many other improvements.

The City Plan provides a basis for
coordinating these improvements, for
eliminating  duplication and for insur-
ing that each improvement will be in scale
with the requirements that are placed upon
it. Having once determined upon a long
range program that can be carried out
within the financial limitations of the com-
munity, there devolves upon the Planning
Commission the responsibility of develop-
ing a program of from four to six years
and keeping it up to date by annual re-

visions in the light of conditions as they
exist at that time. '

A public works or capital expenditure
program consists of a list of improvements
in the order of their importance to the
community as a whole. The Planning
Commission is the logical agency to assem-
ble and develop this information as it is an
over-all agency, interested in all needed
public improvements. In New York City
the Plan Commission is charged by law

- with preparing an annual public works

program, and no major improvement can
be constructed in the city if it is not n-
cluded in this program. Likewise, in
Cincinnati the Plan Commission is the offi-
cial programming agency. The work of -
the City Council Post-War  Planning
Board should be closely coordinated
with that of the Planning Commission, as
the post-war period will be one of great
activity in the construction field.

It is the purpose of this chapter to assem-
ble the various recommendations of the
Comprehensive City Plan, and to estimate
as nearly as practicable the ultimate cost
of each proposal. To this list should
be added the cost of recurrent capi-
tal improvements outside the scope of the
city plan. After a determination is made
of the future needs of the city, an examina-
tion will be made of the city’s financial
position and its ability to pay the cost of a
large program of public works. After
comparing the estimated cost of the im-
provement program with the amount of
funds available in the future for financing
capital improvements, a decision can be
reached as to whether modification of the
program is necessary, whether present
sources of revenue should be supplemented
by others, or whether the proposed pro-
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gram can be carried out within the present
and anticipated financial framework of
the city.

Experience has shown that a public
works program should be prepared for a
relatively short number of years (four to
ten years) and kept continuously up to~

date by annual revisions. From this pro-
gram a detailed list of improvements can be
fitted into the requirements of the budget
annually.

ESTIMATED COST OF CARRYING
OUT THE PROPOSALS OF THE
RICHMOND CITY PLAN

The various improvements recommended
to be made as part of the Richmond City
Plan involve large expenditures. These
improvements cannot all be made imme-
diately or even within a few years, as the
city’s financial resources are insufficient to
undertake such a large public works pro-
gram in addition to the regular costs of
operating the city. Consequently, the cost
of making the capital improvements of the
City Plan must be spread out over a long
period of years in order to keep the annual
debt service and maintenance charges
within the limitations of the city’s budget.
Ordinarily, a city plan is designed to serve
the needs of the community within the
foreseeable future, or from thirty to forty
years. One of several assumptions, there-
fore, to be made in this study will be that
all of the proposals of the City Plan shall
be carried out within a period of thirty-five
years.

Many of the recommendations proposed
in this report can be accomplished without
cost to the city. The revised zoning or-
dinance is an example of this. Other
recommendations have to do with agencies
other than the city, such as the local transit
company, the various railroads, air lines,
etc. These agencies will bear all or part
of the cost of carrying out improvements
that affect their property.

The estimates made in this section of the
report are approximate only and subject to

change as opportunities arise to obtain
more complete figures. The primary pur-
pose of the estimates was to obtain an
over-all picture of what might be the
ultimate cost to the city of carrying out
the City Plan and the other capital im-
provements that must be made from year
to year. While the estimates for indi-
vidual projects may vary Wldely from
what they will actually cost, it is believed
the total figure is reasonably accurate and
can be used as a sound basis for an analysis
of the city’s financial structure in respect
to its future capital expenditures.

Cost estimates were made for each proj-
ect recommended in the City Plan and,
where applicable, were divided into the
proportion of the cost to be borne by the
City, State and Federal Governments, and
the railroads. In estimating the share of the
cost of these improvements to be borne by
agencies other than the city, certain as-
sumptlons were made: :

1. On interregional highways the Fed-
eral Government will pay fifty per cent of
the cost, the State of Virginia twenty-five
per cent and the City of Richmond twen-
ty-five percent.

2. Under existing state law the High-
way Commission is authorized and may
allow the sum of $500 per mile per year
for street construction in the highway sys-
tem. This may apply to one or more of
the major streets proposed in the Major
Street Plan. The City will be required to
pay the cost of acquiring the right-of-way.

3. Proposed park drives and park areas
beyoend the city limits are not included in
the tabulation of cost since much of the
right-of-way may be obtained through the
application of the provisions of the Plat
Act, and further, their inclusion in the pro-
gram must await a joint study and adoption
on the part of the state, city, and county
planning authorities working cooperatively.

4. The cost of grade separation struc-
tures . for existing grade crossings will be
borne equally by the railroad and the city.
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TABLE No. 47

INVENTORY OF PrROPOSED CAPITAL IMPROVEMENT PROJECTS

Total Distrisution or CosT
Estimated
PROJECT ° Cost 1
Including Federa ; :
T S Railroads City
MajJoR STREETS:
1. Interregional Highways. . .. .o o diiea s $ 22,000,000 |3 16,500,000 |.............. % 5,500,000
2. Widen Clay, Adams to 9th ((Roadway only). . .. 100500001 Samiaine s | nih s 100,000
3. Widen Hermitage, Leigh to Broad............ 160000 2 va s o mdlan - ana s 160,000
4, Widen Hamilton and Kelly, Cary to Brookland
Parkway. o i on s e s 82550005 e an s e s e 825,000
5. Widen Broad, Commonwealth to Western
Gorporation Lines o D0 G oL 060005t et L R s 96,000
6. Widen Dill Avenue, Brookland Park Boulevard
to Corporation Lined e 0 S o s 20:000 {5 e ier o naine e R 20,000
7. Widen Dock Street, 19th to Lester. ... ....... 306000 n e ol it T e S 336,000
8. Widen Lester and New Connection, Dock to
Nicholsonsmoe o e e s 60000 o2 e 67,000
9. Widen 35th Street, Nicholson to Orleans. . . ... SOE000 e e i e 50,000
10. Widen Idlewood, R. F. & P. to Belvidere. ... .. 804,000 308000k i 496,000
11. Widen Leigh, Hermitage to Brook............ 10880006 ol e 1,108,000
12. Widen Hermitage, Westwood to Leigh........ 554000 st e 554,000
13. Widen Decatur and Hull, Mayo’s Bridge to
@orporatiom Binesis 2 = Le e o e 109030000 [Eode sin s e L R e 1,290,000
14. Boulevard—Brookland  Park  Connection
through Fairgrounds: w0l n i di 10155008fs = v o S o 101,500
15. Widen Adams, Leigh to Broad............... 2670000 S a2 il e 267,000
16. Widen Leigh, 22nd to Glenwood Avenue. . . ... 7000 mved o i o R 207,000
17. Widen Broad, Ballard to Government Road. . . 296000 e e [ 297,000
18. Widen Canal, Belvidere to 19th.............. 2,50050000 5 cnsy ARl s 2,500,000
19. Widen 2nd Street, Robert E. Lee Bridge to
Clay Streetise sy Sl el IS B00- . e e 528,000
20. Widen Lombardy Street, Idlewood to Cham-
betlagme —afm e ea s ae G000 e n s e e e 613,000
21. Widen Cary Street Road, Lock Lane to West-
e Corparation fiines o (o0 S8 0 o o 1825000= s s itnianle e S e o 132,000
22. Leigh-Mechanicsville Connection............. 12050005 o 2i e o e 120,000
23. Carrington-Nine Mile Road Connection.. ..... 960005 T a it ol s e 96,000
24. New Street in Gillies Creek Valley............ A17500 s e e s 412,500
25. Other widening projects. (See Major Street
Plame e NN e 3900 [ S R s e 3,221,000
26. Acquisition of Downtown Parking Areas (two
cityblocksli: N R e 250000 1 =se n e i s 250,000
TotalkMajor Streetsis S-S0 o i i St 36,155,000 1% 16,808,000 ... v ..o $ 19,347,000
Bripges: 5
1:- 9th Street Bridpe, . & W wa® ™ LS B76000R s s e e $ 1,764,000
2. Boulevard Bridge over James River (Rebuild). . TSRO0 e e 750,000
3. Miscellaneous Bridges. =7 0o v .. W 25600000 i son U e s 2,600,000
TotaliBridees tinv i =0 . N FUHRANO00 10 o e $ 5,114,000
GRADE SEPARATIONS:
1. Idlewood at RoE- &P - .- v $ To.0008 = - 5 $ 15,0008 20 i s
2= Hamiltonat=R. PR &R - = o aon WO-000 - 150:000=10= oo i
3. Boulevard st RSF. 8P oo o tmin i o 2008000 |omi. o oL 2005000 5 =m0
4. Decatur Strectat AC L Loc o e 185,000 | i o 185,000 == = o oo
5. 9th Street Road at Seaboard................. 150,000 . .- . 75,000 |$ 75,000
6. Brook Road at Seaboard = =70 o s e 160;,000: =9 5 o 75,000 85,000
7. Hermitage Road at Seaboard. ............... 1605000 8. . S0 75,000 85,000
8- Dockand Ash Streets - i et 0 i o 1750006 = . 0 75,000 100,000
9. Decatur Street at Southern Ry............... 150,000 @ .. s, 150,000 e = 0
10. Maury Street at A. C. L. Freight House Lead. . 200,000 570 o T 100,000 110,000
11 "BellisiRoad at Seaboard gy = - o o 1050007 [0 m i 100,000 5,000
12, ‘Ferminal Roadiat Seaboards. =20 - s 213000000 e e 125,000 5,000
13- % T4th-Strcet at Southern s aoe o o 0 25050007 200,000 50,000
14. Other grade separation projects. .. ........... 4500000 s v, 225,000 225,000
Total Grade Separations. ........... %0 2.550:0002 0 wr e % 1,810,000 I3 740,000
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Conclusions

The foregoing estimates indicate that
sufficient funds will be available during the
period 1945 to 1980 to service an aggregate
of $99,000,000 (Table Number 52) in new
bond issues in addition to retiring prev1ous
issues. The estimated cost to the city of
carrying out the city planning recommenda-
tions and the other necessary capital im-
provements during this same period is ap-
proximately $106,000,000 (Table Number
53), leaving an excess of cost over available
funds of approximately $7,000,000.

The improvement program can, of course,
be spread over a greater number of years
or even be curtailed sufficiently to bring it
within the city’s ability to finance without
increasing the tax burden. Before doing
this, however, we think it would be desira-
ble to examine the school tax levy and its
insufficiency to meet this growing cost, a
deficiency that is now being absorbed at the
expense of other city services. In a letter
dated August 7th, 1944 addressed to His
Honor the Mayor and the Honorable City
Council transmitting the 1943 financial re-
port, the Comptroller had this to say:

“The ordinance which places our schools
on a tax levy that is now inadequate, has
the effect of budgeting only the estimated
income from the school tax levy, when, as
a matter of fact, the School Board’s needs,
as expressed for 1944, were $751,000.00
more than the budget carried as tax
income.”

A further part of the same letter stated:

“I cannot emphasize too strongly the
need for an adequate tax levy or appropria-
tion to meet the needs of our School
Board; to do a substantial part of this
financing by temporary loans and then
hope for a surplus to absorb them is un-
sound from every point of view.”

Eighteen per cent of the Capital Expen-

diture Program is for the construction of -

schools, and an additional four per cent
for the purchase of school, park and recrea-

tion sites and facilities. It is therefore self-
evident that an adjustment should be made
in this part of either the expenditure or
revenue program.

The State of Virginia contributes noth-
ing towards financing capital improvements
incident to education in Richmond and
less than twenty per cent of the total oper-
ating expenses of the city’s school system.

The Virginia Constitution in Section 129
provides:

“The General Assembly shall establish
and maintain an efficient system of public
free schools throughout the State.”

There is a strong movement working for
a more liberal policy on the part of the
State towards financing the public free
school system, and it is hoped that favor-
able results will be obtained.

State authorities are to be congratulated
that the State is virtually debt free, and
may justly point with pride to the great
surplus being piled up annually. However,
this is all the more reason why financial aid
should be expected from the State in pro-
viding needed educational facilities in the
City of Richmond, particularly in the light

of the constitutional provision just quoted.

SUMMARY OF THE PROGRAM

This section of the report is primarily
concerned with long-range programming as
contrasted to year-by-year or short term
programming of public works. The objec- -
tive has been to obtain an over-all picture
of the future physical needs and finances of
the city, and to determine the best way to
adjust the city’s needs to its ability to pay.

The program presented herewith is to
be considered only a general guide to fol-
low in preparing future detailed public
works programs such as that now under
consideration by the Post-War Planning
Board of the City Council.

Major Street Improvements

The projects selected for inclusion in the
program presented herewith will serve all
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parts of the community. They include the
most important openings and connections
designed to produce a coordinated system
of main thoroughfares.

Grade Separations

The projects listed herewith include
those in which the city bears a part of the
expense. In addition, there are numerous
structures to be financed roo per cent by
the railroads, some of which are listed in
the program. This latter group includes
the reconstruction or alteration of existing
structures, and the construction of new
separations made necessary by new street
development.

Parks and Pleasure Drives

All improvements within the corporate
limits proposed in the chapter on recreation
are included in the program. Several large
projects located beyond the city limits,
such as Falling Creek Park and the Outer
Park Drives, are omitted from the program
of Capital Expenditures for later consid-
eration with state and county planning
authorities. Acquisition of land for park
and pleasure drive purposes can be secured,
in part at least, without cost to the city by
application of the Plat Act. The cost of
enlargement of school sites is included in
the parks and playground section, as in all
cases these enlargements are for the purpose
" of creating neighborhood parks or play-
grounds.

School Buildings

The proposed program provides for the
rebuilding of practically all schools in the
present system, in addition to the new
schools that will be needed in the future.
Building costs only are included in the
estimate, as land costs for school site en-
largement are included in the program
for parks and playgrounds. Buildings
were assumed to have a service life of fifty
years, after which they would be rebuilt.

Civic Center

Plans for a Civic Center have been coor-
dinated with the Virginia State Plannin
Board and Medical College of Virginia
authorities. Only the cost of the city’s
portion of the whole project is included in
the program.

Airport

The cost of acquiring and developing a
new major airport and one or more minor
airports is included in the program. It is
assumed the Federal Government will bear
a substantial part of the cost.

Other Permanent Improvements

- The inventory of needed public im-
provements prepared by the City De-
partment of Public Works as a post-war
program was used as a basis for the first
period. Those projects of a city plan-
ning nature are included under their re-
spective categories in that part of the pro-
gram. The remainder of the proposed im-
provements were grouped together as
shown, and no attempt was made to list
individual projects under these classifica-
tions.

Following completion of the post-war
program it will be necessary to expend a
substantial amount annually to keep up
with the growth of the city. These im-
provements include street paving, grading,
curbing, and guttering; recreation facili-
ties; extensions and additions to the muni-
cipal gas, water, and electrical plants; mis-
cellaneous buildings -and other improve-
ments.

ADMINISTRATIVE POLICY
AND PRACTICE

The initial stage of the City Planning
Commission’s work is completed. The pre-
liminary reports have been reviewed by the

“different committees to which they have

been assigned, and they have been idopted
by the Commission. They have now been
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combined into one volume and should next
be approved by the City Council, which
action will place the Comprehensive City
Plan into official effect. This will mark the
completion of plan-making and the begin-
ning of that continuous process known as
execution of the plan. The Commission
must assume the responsibility of keeping
the plan alive and adjusted to meet chang-
ing conditions; otherwise it may suffer the
fate of many of the earlier plans which died
because of lack of continuing interest and
support.

MAKING THE PLAN OFFICIAL

The Virginia State planning law sets
forth the procedure to be followed by the
Planning Commission in making the plan
official.  This procedure has been incor-
porated in the ordinance which created the
Planning Commission, and reads as follows:

“Sec. 10. The Commission may adopt
the plan as a whole by a single resolution
or may by successive resolutions adopt
successive parts of the plan, said parts cor-
responding to major geographical sections
or geographical or topographical divisions
of the City or with functional subdivisions
of the subject matter of the plan and may
adopt any amendment or extension thereof
or addition thereto. Before the adoption
of the plan or any such part, amendment,
extension or addition, the Commission shall
hold at least one public hearing thereon,
at least fifteen days’ notice of the time and
place of which shall be given by one publi-
cation in a newspaper of general circula-
tion in the City. The adoption of the plan
or of any such part or amendment or ex-
tension or addition shall be by resolution
of the Commission carried by the affirma-
tive vote of not less than a majority of the
entire membership of the Commission.
The resolution shall refer expressly to the
maps and descriptive matter and other mat-
ter intended by the Commission to form
the whole or part of the plan, and the ac-
tion taken shall be recorded on the map
and plan and descriptive matter by the

identifying signature of the chairman of
the Commission.* An attested copy of the
plan or any adopted part thereof and every
amendment, alteration, extension or addi-
tion thereto shall be certified to the Coun-
cil and to the Clerk of the Chancery Court
of the City of Richmond and the Clerk of
the Hustings Court, Part 2, of the City of
Richmond, who shall record and index the
same in the manner in which deeds and
plats are recorded.”

LEGAL EFFECT OF ADOPTION
OF OFFICIAL PLAN

Section 11 of the City Planning Ordi-
nance reads as follows:

“Whenever the Commission shall have

adopted a master plan for the City, or one

or more parts, sections or divisions thereof
and the master plan or part thereof shall
have been approved by the Council of the
City, and 1t has been filed with such
court clerks, then and thereafter no street, -
square, park or other public way, ground
or open space, nor public building or struc-
ture shall be constructed or authorized in
the City or in the planned section or dis-
trict thereof until and unless the general
location, character and extent thereof has
been submitted to and approved by the
Commission; and no public utility, whether
publicly or privately owned, which is not
subject to zoning control as now provided
by law, shall be constructed or authorized
in the City, or in the planned section or
district thereof until and unless the reason-
able and general location, but not its char-
acter and extent, has been submitted to and
approved by the Commission; provided
that in case of disapproval the Commission
shall communicate its reason to the Council
which shall have the power to overrule
such action by a recorded vote of not less

*Since no plan should be certified by the Planning
Commission to the Council or the City Courts before
being passed upon by the Council, the Enabling Act
and the City Ordinance should be amended to bring
this portion of section 1o and the first sentence of
section II into agreement.
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than two-thirds of its entire membership.
The failure of the Commission to act
within 60 days from and after the
date of the official submission to it
shall be deemed approval. The widening,
extension, narrowing, enlargement, vaca-
tion or change in the use of streets and
other public ways, grounds and places
within the City, as well as the acquisition
by the City or the public of any land
within the City for public use or purposes
or the sale of any land then held by the
City shall be subject to similar approval
and in case same is not approved it may be
similarly overruled. The foregoing pro-
visions of this section shall not be deemed
to apply to the paving, repaving, recon-
struction, improvement, drainage or other
work of or in or upon any street or other
public way, or any public building or util-
ity unless same involves a change in
the then location or extent thereof.”

This simply means that no land is to be
acquired, nor any building, structure, or
other public work undertaken, until the
project proposed has been submitted to the
City Planning Commission for a report as
to whether or not it is in harmony with
the Master Plan. Even though the Com-
mission’s disapproval can be overruled by
the City Council, the fact that the Com-
mission must review the project before
authorization will be an effective deterrent
to expediency and hastily considered pub-
lic construction.

Enforcement, or securing adherence to
the plan, should not prove difficult. As
improvements are proposed by the differ-
ent municipal officials or by other
bodies such as the School Board, the
plans would be brought in to the Com-
mission for review and report. If the im-
provement conforms to the Plan it will be
approved and work can commence imme-
diately. If, however, the project does not
conform to the proposals of the Plan, the
Commission can determine whether it it
more desirable than the proposals of th
master plan, or what changes and varis
tions should be made to bring the improve-
ment into conformity with the plan st
that it can be properly coordinated and be-
come an integral part of the future city.
The Commission should submit a brief re-
port upon such variations and changes to
the proposing agency. In the majority of
instances, the agency that is respon-
sible for the proposal will realize the
value of such changes because of the ad-
vantages that will be obtained for the en-
tire city, and will revise the project accord-
ingly so that it can be started immediately.
If, however, the proposing authority still
feels that the project is necessary and bet-
ter adapted to the future welfare of the
city than the recommendations of the
Commission, it can proceed with the proj-
ect after approval by a two-thirds vote of
Council. Experience has shown that only a
few such conditions would be encountered.
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