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Land Use Issues

The Federal Government plays a major role in
land-use planning even though no national
land-use planning program exists. The Federal
involvement in land use results from its large
land holdings and from programs such as hous-
ing, highways, airports, mass transit, flood in-
surance, agriculture subsidies, water resource
projects, and open space.

This study examines the issues relating to the
Federal Government’s involvement in land-use
planning, management, and control and repre-
sents the perspective used to organize GAO
audit efforts.
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FOREWORD

The realization that land and its resources are limited
has resulted in a shift in the approach to planning for and
management of land use. 1In the past land could be used for
any purpose unless its use was prohibited by regulation or
local zoning laws. This traditional approach often resulted
in widespread abuse and waste. Urban sprawl, soil erosion,
unrestored strip mined areas, and the destruction of hig-
toric, cultural, and esthetic sites are but a few examples
of the traditional approach. Today, more and more govern-
ment entities use comprehensive planning to resolve the prob-
lems of managing the Nation's land and related resources.

Major problems still exist, however, over how best to
use the land. The continuing controversy between those
who would develop the land and those who would conserve
the land highlights the need for proper planning and utili-
zation of this finite resource. The quantity and quality
of lands in agriculture production to meet our food needs,
the continuing need for land for timber and mineral pro-
duction, and the continuing need to conserve iand for rec-
reation opportunities and open spaces are a few examples
of the social and economic areas that land-use decisions
affect.

Energy conservation and energy availability and develop-
ment can significantly affect future land-use planning and
management decisions. Energy conservation could influence
future sitings of industrial and other facilities and where
people live, work, and recreate. Energy availability and
development could influence how land containing certain min-
eral deposits 1s used.

As part of GAO's continuing reassessment of areas of
national concern and interest and as an aid to focus our
work, we have identified problems and issues within land-
use planning, management, and control that merit attention.
Questions regarding the study should be directed to Bill
Martino, Issue Area Planning Director/Land Use, (202)

| Pervey bohmwest”

Director,
Community and Economic
Development Division
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CHAPTER 1

PERSFPECTIVE

The land~use planning, management, and control area
attempts to deal with all aspects of how land is used and
centers around the interplay between development and social
control processes. On the one hand, pressure exists to
develop our land and natural resources for the benefit of
all (or 1n some cases a few) while at the same time, counter=-
forces are engaged in activities to conserve the land and
natural resources for the public's benefit. Determining
which course to follow, and to what extent, has never been
an easy task and still is not.

The quantity of land and related resources is fixed,
and demand for use of the land is continuously increasing.
Supporters of energy and material independence; housing,
recreation, and open spaces; and wilderness, cultural, and
historical preservation will continue to work--at times
in concert but frequently in conflict. This continuously
increasing demand for a fixed asset will necessitate more
comprehensive program planning at all levels of Government
in the future.

Land use cannot be considered a single entity since
1t permeates throughout many other areas--for example,
energy, food, and transportation. Further, land-use planning,
management, and control affects and is affected by Federal,
State, and local governments. Thus, the area must be looked
upon 1in the broadest perspective to measure the complexity
and interrelationship of conflicting views.

Our approach to land-use planning 1is based primarily on
our experience with congressional committees, agency person-
nel, and the prior plan. We also contacted and obtained data
from our regional offices and divisions and other groups con-
cerned with land development and/or conservation.

ISSUES MERITING PRIORITY ATTENTION

We identified the following issues we believe merit
priority attention.



------ How effective is land-use planning on a national,
regional, and local basis?

--Are public lands managed in a manner that will
optimize public benefits?

--How effective are programs designed to prcmote and
regulate the development, rehabilitation, conser-
vation and preservation of nonpublic lands and
related resources?

-~How effective are Federal efforts to meet the out-
door recreation needs of Americans?

Anticipated congressional interest and concern is the
primary reason we selected these issues. We considered pend-
ing and recently enacted legislation, congressional hearings
and reports, and views of congressional staff. We also con-
sidered the extent and amount of media coverage and views of
executive agencies and other public groups involved in land
activities. Chapter 2 discusses these issues further.

ALASKA-~A SPECIAL SITUATION

The Congress is currently considering one of the most
important and controversial land conservation issues it has
ever faced. That issue is how much of the Federal Gcvern-
ment's vast land holdings in Alaska should be placed under
the protection of national parks, forests, wildlife refuges,
and wild and scenic rivers. This proposed legislation has
generated a classic confrontation between conservationists
and developers. Major issues include how much land should
be protected, which Federal agencies should manage the land,
and what land-use activities will be allowed. For the second
consecutive year the legislation faces problems in the Senate
and passage remains uncertain.

The amount of Federal land holdings in Alaska, the
national benefit from development of its resources and
preservation of its natural wonders, the need to develop a
viable land transportation system, the need for Federal
agencies to develop new techniques and programs to manage
the land and to carry out new and existing programs that
will protect Alaska's natural resources are some of the
reasons why Alaska has been designated a special situation.
Land management decisions made now will affect Aslaka's



fragile land for decades to come. We can play a vital role
by helping to assure that Federal agencies are effectively
meeting their land management responsibilities.

We recognize that some aspects of the issues meriting
priority attention will be duplicated. We believe, however,
that land use 1in Alaska is significant and should be given
special attention. Most of Alaska's land is in an unspoiled,
natural state--an ideal environment for land preservation or
conservation--and also contains significant natural resour-
ces--an ideal environment for development. Accordingly, we
plan to give this issue priority attention once the Congress
enacts the legislation. See chapter 3 for additional infor-
mation.

OTHER ISSUES

The following issues were also considered in developing
the land-use program plan:

~-How can land-use planning help solve environmental
problems?

--How can urban land-use planning be more effective.

~~-How can Federal land occupancy, use, and trespass
and disputed title problems be resolved?

~~What are the effects of the Federal Government's tax
immunity on land use?

~--How can the problem of l1and grants to States be
resolved?

~-Are Federal land acquisition, disposal and exchange
laws, policies, and procedures effective in meeting
their established goals?

Chapter 4 contains further details on the above issues.

(8]



CHAPTER 2

ISSUES MERITING PRIORITY ATTENTION

HOW EFFECTIVE IS LAND USE

PLANNING ON A NATIONAL,
REGIONAL, AND LOCAL BASIS?

The Federal Government's attitude toward land-use plan-
ning on private lands has traditionally been to leave it to
the State or local government or private enterprise. To a
large extent State governments have also adopted the same
attitude and, as a result, most planning and control activ-
ities were delegated to local governments. Local governments
controlled the use of land primarily through zoning and sub-
division regulations.

In recent years, however, all levels of government have
become aware that many land-use decisions have impacts which
are of greater than local concern. The Federal Government's
interest in land use has been revived because of problems
such as energy development and air and water pollution which
transcend State boundaries. State governments argue that the
Federal Government's involvement in many land-use decisions
is an infringement on States' rights and that land-use prob-
lems are more easily solved at the State level. At the same
time local governments jealously guard their traditional
powers of land-use control and argue that the majority of
land-use decisions concern only the localities and are best
nandled at the local level. State governments recent attempts
to exert control over the use of lands within their boundaries
by establishing standards and criteria for local governments,
and more recently regional planning authorities, have had
mixed results.

Despite a feeling among some people and groups that a
national land-use planning program would be desirable,
sttempts to get congressional legislation established for
such a program have failed. There is no national land-use
planning program. The Federal Government, however, plays a
najor role in land-use planning through the control of Fed-
eral lands and through assistance in providing infrastructure
investments.

Regarding Federal lands, the Government has a responsi-
bility to plan for the use of its land and can directly con-
trol the planning and use of about one-third of the Nation's
land resources. The significance of this responsibility is



further increased because the decisions applicable to Fed-
eral lands impact on contiguous non-Federal lands. For
example, under the Forest and Rangeland Renewable Resources
Planning Act of 1974, the U.S. Forest Service is required
to plan not only the future use of federally owned land but
also to develop programs for the improvement of 1.6 billion
acres of forest and range lands, regardless of ownership.
The planning programs and activities of other Federal land
management agencies will also have impacts on non-Federal
lands. Thus, as the demand for energy fuels and other min-
erals, timber, forage, water, fish and wildlife, and other
resources increase, the Federal responsibility to plan for
the proper use of its land resources will take on added
significance and importance.

The Federal Government plays a significant role in land-
use decisions by providing assistance for infrastructure in-
vestments. Federal programs in areas such as housing, high-
ways, airports, mass transit, flood insurance, sewer and water
grants, open space, agricultural subsidies, and water resource
projects~—as well as the location of Federal facilities--—
affect land use by State and local governments and private
owners. The link between these investments and land use is
well recognized but little has been done to control their
location.

Through its many programs and activities, the Federal
Government has the opportunity to help protect valuable land
resources for future generations and demonstrate that "good"
land~-use planning can be beneficial in terms of avoiding or
mitigating incompatible land uses and saving millions of
dollars in rectifying the results of improper land-use decis-
ions. Existing Federal programs also offer the opportunity
to demonstrate to the public and Federal, State, and local
officials that land-use planning is not the outcast it is
often characterized as. The success or failure of such pro-
grams may well determine whether new Federal initiatives in
planning for land use are needed.

Recent legislation authorizes up to $4 billion over the
next 11 years for land purchases and assures that Federal
agencies will continue to enlarge their land holdings.

There is growing concern over this issue in States west of
the Rockies, where the Federal Government owns about 80 per-
cent of the land. The so-called sagebrush rebellion has
already started in Nevada (which has promised a lawsuit
challenging Federal title to 49 million acres in the State)



and 1s gaining momentum elsewhere. Legislators in Utabh,
Colorado, Wyoming, California, Oregon, Alaska, and New
Mexico are already mapping plans to challenge Federal con-
trol of vast acreages in their States as well. Utah's
Senator, Orrin Hatch, has introduced a bill (S8.1680) which
would divest the public domain lands and turn them over to
the Western States (Senator Hatch maintains that these
States have shown they can manage the land better and
cheaper).

If existing Federal programs with land-use requirements
are to be successful, they must be properly implemented,
coordinated, and managed. Planning cannot take place in a
vacuum. Many interrelationships between various land uses
exist and, these interrelationships must be given appro-
priate consideration in the planning process. Planners and
public officials must recognize that issues such as trans-
portation, housing, water and sewer, and economic develop-
ment have both direct and indirect land-use impacts which
need to be considered before such activities are undertaken.
Also, once land-use plans are developed, they must be imple-
mented and enforced; otherwise, the planning phase is only
an exercise in futility.

The following questions need to be addressed to deter~
mine whether new Federal initiatives are needed and whether
land-use planning should be done on a more comprehensive
basis.

1. How much and what type of land should the United
Statés plan to own or control? 1Is there a limit
to the amount of land Federal agencies can manage
effectively?

2. What has been the impact of Federal programs and
plans for land use at the local, State, or regional
level? Are such programs coordinated and do they
consider all potential resource uses of the lands?
Do Federal programs consider regional, State and
local needs and desires as well as national needs?
Are these programs compatible with well designed State
or local land-use programs?

3. What are the problems associated with implementing
and enforcing land-use plans under existing Federal
assistance programs?
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Is there a need for a new Federal role to influence
where people live, recreate, and work to minimize
problems such as suburban sprawl? Has the lack of
a stronger Federal role contributed to deteriora-
tion of our cities?

What are the problems State and local governments
have with Federal land-use resource information?

Is Federal resource information available to non-
Federal land-use planning organizations? What prob-
lems have States and local governments encountered
in attempting to obtain technical assistance from
Federal agencies in planning for the use of lands
and related resources and in resolving land-use
conflicts?

How are Federal activities coordinated in the land-
use area? What efforts have Federal agencies made
to develop coordinating mechanisms for the various
planning assistance programs directed to non-Federal
lands? Are these mechanisms effective? Do planning
activities work at cross purposes despite the
coordinating mechanisms?

Are the Government's land exchange programs effective
and equitable?

Our reports issued from June 1978 to December 1979

"The National Forests--Better Planning Needed to Improve
Resource Management" (CED-78-133, 7/12/78).

"Improvements Needed in Administration of the Flood Insurance

Program"

(CED-79-58, 3/22/79).

“The Federal Drive to Acquire Private Lands Should be
Reassessed” (CED-80-14, 12/14/79).

Study in process

--Review of the National Park Service's land acquisition
practice.



ARE PURLIC LANDS MANAGED IN A MANNER
THAT WILL OPTIMIZE PUBLIC BENEFITS?

1 Government owns over cne-third of the

abrout 741 million acres of the 2.3 billion
Inited States. Responsibility for the effective
1 administration of much of these lands rests
+ies. The Department of the Interior's Bureau
ment (BLM) is responsible for about 450 mil-
: 5 (fL percent), and the Department of Agriculture's
fervice im responsible for about 187 million acres

g he remainder is administered by the Depart~-
{u percent), Interior's National Park
ant) and Fish and Wildlife Service (4 per-
Y, and a number of other agencies which administer com-
ralmwﬂWW amallier portions.

Thie
ation’s

Our public lands contain many natural and noneconomic
resources essential to the Nation's economy, growth, and
]ua]ity of life: energy and nonenergy minerals, timber,
qrazlnq forage for domestic livestock, outdoor recreation,

i, fish and wildlife habitat, water and watersheds,
ity, and historic and cultural sites and arti-
‘aets.  Through various acts the Congress has directed that
public lands and related resources be managed in a manner
which wa%ﬁ best meet the present and future needs of the

R b Rt In broadest terms, this means striking

als 1 resource use and development, resource
protection dﬂd conservation, and environmental protection.
It also involves insuring an appropriate balance and diver-
sity among resource uses which are permitted.

Accomplishing this overall goal is innately difficult
and complex. It involves balancing competing and usually
1ﬂt;mq subobjectives. Using and developing land and
res is generally not compatible with protecting and
ing them. Use and development also oftentimes
i s on environmental quality. Even deciding
5 1s not easy because using one resource
', development, or protection of others.

5 has simplified the choices on certain Fed-
tting them aside for special purposes. Park
have been reserved primarily for preservation
and Fish and Wildlife Service lands have been
i{ly for protecting and enhancing fish and

X '} so set aside other lands primarily for
natbural characteristics, most notably the

ss System and the National Wild and Scenic

The Congre
%1 lands by
j lands

ildlife
Lectlng thwi




raiority of Federal lands, however, the
Longress hasg the decisions up to BLM and the Forest Sey-
vice by directing themn to manage their lands under the
Td]tiplﬂ use/sustained yield principle. In other words,

For the

bhey manage their lands in a manner that will achieve
é kd]a;ue h”twwen mes, conservation, and envivonmental pro-
cection. (ump1v1nq with this directive 1s becoming increas-—

ingly more difficult as proponents of each subobjective, and
i sach resource use, increase pressure to emphasize

particalar interest. As private natural resources are
exhausted, Lhexe are increased pressures to use and develop
regources on public lands. For example, ranchers are demand-
ing hjghe grazing allotments on Federal lands and more land
is peing reguested for irrigation projects to increase watevr
and food supplies. The President has directed greater pro-

duction mf Federal coal to lessen cur dependence on foreign
o1l and greatey production of Federal timber to help ease
the housing shortage. At the same time environmentalists and

conservationists are pres suran for more land to be set aside
for protection of noneconomic re%ourcesﬂwparticularly wildepr~
ness, fish and wildlife, historic, cultural, and archeological

Managing public lands and renewable resources is a diffi-

cult proce involving trade-offs between the conflicting
issues of development and conservation. Some questions that

d to be answered when resolving these conflicts include:

1. How much land conservation is enough? Is too much
land being protected? Does a need for new criteria
exist? Are Federal agencies effectively coordinating

prograns affecting wildlife?

2. Ave public timber rescurces being effectively man-
aged? Is optimum growth being achieved with a sus-
tained vield? Are the best sales techniques used?

1. Bre the Nation's wildlife resocurces adegquately and
appropriately protected and enhanced?

4. How well are BLM and the Forest Service implementing
recentiy vised multiple use land management plan-
ning procedures and resultant plans? Will the For—
est Service's revised national renewable resource
assessnent amd program satisfy the Congress' expec-
' : LY e procedures, plans, and assegsments

the land's capacity?




fOL@‘f resources

6. Can livestock grazing productivity be
while improving range land rescources?

7. How effective is the management of Indian range
lands?

§. How well ave Federal laws and programs working to
protect ecologically sensitive avreas?

9. How effective and efficient are the Government's
implementation of condemnation procedures for
land acquisition?

The isgues involved are complex and wvelatile. Land
management planning regulations recently issued by BLM
and the Forest Service and their implementation will
undoubtedly be the ﬂuhjﬂcﬁ of interest over the next few
years. Prior dﬂd ong01mq reviews point to the dilemma
managers of p Je face in trying to resolve
the problem ¢ ing between alternratives that appear
vto be equal in value.

Our reports issued from June 1978 to December 1979

H
i

"Endangered Specie L Controversial Issue Needing Resclution”

(CED=-78-65, 7/2/79}.

Information concerning acguisition of land in Hawaii (CED-
79-6, 11/1/78).

Information concerning the Forest Service's reforestation
and timberstand program {(CED-79~88, 4/27/79). '

"DOD's Commendable Initial Efforts to Solve Land Use Problems
Around Airfields" (LCD-78~341, 1/22/79).
Effectiveness of management of two Rhode Island refuges

(CED~80-26, 11/23/79).
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Studies in process

--Fvaluation of the need for and use of special purpose
funds for reforestation and timberstand improvements
activities.

~--Review of the Federal role for conserving, protecting,
and enhancing the Nation's wildlife resources and habitat.

~-Review of BLM and Forest Service management of public
lands for multiple purposes.

~-Study of Forest Service/BLM vegetative management prac-
tices, including the use of herbicides.

~--Review of the Government's procedures of acquiring land
through condemnation.
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HOW EFFECTIVE ARE PROGRAMS DESIGNED TO PROMOTE
AND REGULATE THE DEVELOPMENT, REHABILITATICN,
CONGERVATION, AND PRESERVATION OF NONFUBLIC
LANDS AND RELATED RESOURCES?

As our population expanded and our rate of economic
development increased, the demand for land was satisfied
through westward expansions and the opening of virgin
territories with their seemingly unlimited supply of
resources. Today our frontiers have been settled and the
supply of new lands for further expansion is very limited,
but our demand for resources continues to grow.

Land 1s not homogeneous. Some lands, because of its
so1l guality, climate conditions, and geographical location,
are especially suited to the production of specific food
crops, timber, or forage for livestock. Other lands, because
of their particular characteristics, are valuable as water-
sheds, wetlands, and wildlife habitat. Still other lands
are valuable because of their scenic characteristics or the
role that they played in the Nation's historic and cultural
development. In addition, some lands which have been used
and often abused in the past--such as past surface mining
activities in Appalachia--would be valuable if returned to
their original state or, at a minimum, rehabilitated to a
useful state.

Twenty~three Federal departments and agencies administer
some 112 programs with land-use policy and/or planning impli-
cations, A random sample of some activities and programs
shows the degree of Federal involvement in land use.

12



Agency

Forest Service:

Soil Conservation Sexrvice:

Farmers Home Administration:

Army Corps of Engineers:

National Park Service:

Department of Housing
and Urkan Development:

L

Activity or program

Agreements with States for
cooperative fire control
programs.

Tree seed and seedling
planting on State and pri-
vate forest lands.

Cooperative foresty program
for technical assistance for
private forest landowners.

Technical assistance through
300 conservation districts
cover almost 2 billion acres
of land.

Great plains conservation
program.

Technical assistance for the
development of conservation
plans and land treatment.

Soil and water conservation
loans.

Resource conservation and
development loans.

Protection of shorelines
and beaches.

Permits for wetland dredge
and fill operations.

Historic preservation grant
programe

Flood insurance and flood
plain management.




Agency Activity or program

Fish and Wildlife Service: Endangered species protec-
tion program on Federal
and private lands.

State fish restoration and
management grants.

State wildlife restoration
and project grants.

National Oceanic and Estuarine sanctuary grants

Atmospheric Administration: Coastal Zone Management
Program.

Office of Surface Mining Program for regulating sur-

Reclamation and Enforcement: face impacts and enforc-

ing reclamation require-
ments for coal mining
operations and the reclaim-
ing and restoring of land
damaged in past mining
operations.

Traditionally, State and local governments have had the
responsibility for preserving private land resources. How-
ever, existing State and local efforts are often limited or
fragmented and fail to resolve land conservation and develop-
ment conflicts in a timely and effective manner. Land-use
planning is not a panacea for resolving these difficult
resource allocations, but it can contribute to rational reso-
lution of many controversies. The Federal Government can play
a vital role in land-use planning for nonpublic lands. Cur-
rently, the Federal Government helps in land-use planning for
nonpublic lands in most of our coastal States through the
Coastal Zone Management Program. This program provides finan-
cial ($66 million requested in 1980 budget) and technical
assistance to participating States for planning and implemen-
tation. States receive additional financial assistance to
offset the shoreside impact of drilling for gas and oil on
the continental shelf. 1In effect, the Ccastal Zone Management
Program is a partnership of the Federal, State, and local
governments as well as redgional entities.

14



! < If we are toc have a more cohe
1 policy that recognizes the partner:
yand local governments, the Federval Government must
to coordinate its role and strengthen wavs to lnvelve
| and communities.

ke shens

States

Determining the national interest inherent in land-use
decisions is a difficult task. As previcusly stated, land

is not homogeneous and, because it is not, some land is
suited for crop and timber production, other land is valuable
as wildlife habitats, watersheds or wetlands, still othey
land is valuable because of its scenic ty or its historic
and cultural nature; and still other land because of the
minerals it may contain.

-

The adequacy and effectiveness of I«
insure that land and resources with important wvalu
available to benefit future generations need to
Questions that should be addressed include:

l.. Do Federal programs promote good fc
to insure a continuing supply of 5t
forest products? Have these progra
in promoting the conservation, pi
reforestation of valuable forest lands?

2. What is the Federal <overnment doing tc
protecting and conserving our supply of
land, watershed and wetlands? Are we def
supply of these types of land?

3. Are Pederal efforts to correct and control adv
mining impacts on the land adedquate? How suUCCe
full will the Government be in regulating ¢
impacts and enforcing reclamation reguireme
for current strip mining operations?

4, How effective are Federal efforts to r
beaches and shorelines from erosion and ¢
offshore cilspills?

5, To what extent have habitats been Ldentifie
the Federal efforts to protect such he
effective? What more needs to be d
eral/State wildlife coordination efi

L5



Our reports issued from July 1978 to December 1979

Alternatives to protect property owners from damage caused
by mine subsidence (CED-79-25, 2/14/79),.

Issues surrounding the Surface Mining Control and Rec-
lamation Act (CED~79-83, 9/21/79).

"Preserving America's farmland--A goal the Federal Gover-
ment should support" (CED~79-109, 9/20/79),

Study in Process

~-Review of the Coastal Zone Management Program.
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HOW EFFECTIVE ARE FEDERAL EFFORTS
TO MEET THE OUTDOOR RECREATION
NEEDS OF AMERICANS?

According to the Department of the Interior's 1979
Nationwide Outdoor Recreation Plan, Americans are spending
about $180 billion annually on recreation and leisure activi-
ties. The public's desire for greater outdoor recreation
has placed great pressure on existing Federal, State, and
local recreation areas. Providing adequate outdoor recrea-
tion for the Nation has taken on new dimensions. A shorter
workweek, more flexible work schedules, more 3-day weekends,
coupled with an expanded population and increased family
income and mobility, have increased the demand for recrea-
tional opportunities.

Over the last 10 years, visits to federally admin-
istered recreation areas have increased an average of 5
percent yearly. Between 1950 and 1978, recorded visits to
the national forests, national parks, and national wildlife
refuges increased more than 600 percent, while attendance
at Corps of Lngineers' lakes and reservoirs increased more
than 2,250 percent.

The Federal Government has a broad influence on rec-
reation. Some 35 Federal agencles have input into recrea-
tion, either through direct action or through financial or
technical assistance to State and local governments. 1In
fiscal year 1980, Interior will spend about $2 billion on
recreation, including $456 million in grants to States and
local governments. Also the Federal Government through its
land managenent agencies--the National Park Service, the
Forest Service, the Bureau of Land llanagement, the Corps of
Engineers, and the Fish and Wildlife Service--~owns 741
million acres of land with recreation potential, particularly
in Alaska and the 11 Western States.

Metropolitan areas--particularly densely populated,
low income, inner cities--have the greatest need for ouvtdcor
recreation and facilities. However, these are the sane
areas that are usually lacking in the availability of such
resources. According to the Heritage Conservation and Rec-
reation Service, only about 25 percent of all recreationsl
facilities and only 32 percent c¢f public recreational lands
are readily accessible to 75 percent of the people in the

United States.



nt and future energy congtraints on travel could
the prokblem of distant locations of rec-

The Heritage Conservation and Recreation

found that three-~fourths of outdoor recreation

: seé to home, after school, after work, and on short

ounings o rno nore than a day. Anticipated energy shortages

ould increase the use of urban recreation facilities

diiv with the increased leisure time now enjoyed 1in

B J

government officials have indicated that operating
‘anq recreation facilities is a problem because of
; 1ty vlaced on recreation and because park and
% are usuvally the first to be cut back when
s occur.  They generally agree that suf-
not being spent to properly maintain park

4 Heritage Conservation and Recreation Service study
shows that 30 to 47 percent of the recreation expenditures
of several cities were financed through various Federal pro-

; T screaticn budgets of cities and towns in the

& have been estimated from $22 to $26 pillion.
., it is extremely important that available
reation assistance is wisely spent. Federal rec-
yrams and grants should go to the areas of great-
i and should help ensure that the recreation needs of
1ser populations are met.

The need to provide recreational opportunity for the

young has been called an incontestable social priority.
Tne lack of adeguate recreational facilities has been linked
with outoreaks of juvenile delinguency and racial problems.
Uth@l groups such as retired, elderly, and handicapped

; have special recreation needs. Yet, many cities are
financial crises; barely have the [unds to pay
iremen, and policemen; and do not have funds for
ment in recreation facilities. Haximun use of exist-

iy cational facilities in urban areas 1s necessary to
ineet se demands. Tne administration has proposed a one-
ine S-vear program of $150 million a year for rehabilita-

in park facilicies. This program grants 70

tion of
; the cost of rengvating urban parks and recreation

experiencing overcrowding and

the effectiveness and adeguacy
by« cessioners are being questioned:
‘ i parks and recreation areas are under
iy : ﬂﬁd other problems 1f unchecked are expected
severe levels in the future.
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> dwrajiy mzintained trails being adeguately
maintained?

9. Are Federal agencles protecting archeological,
cultural, and historical landmarks and heritages?

need for space, privacy, contact with nature, and
1 has always been important to man's well being.
sarly 19508, factors such as a higher standard
Jxorwdsed mobility, and more leisure time have
steady increases in outdoor recreation use.
reation is expected to continually in-
the 1980s.

isesued from June 1878 to December 1979

srding the feasibility of transferring the National
recreation technical assistance responsibilities

itage Conservation and Recreation Service {(CED-79~-

53

iety of the use of Land and Watevr Conservation
City of Portland, Oregon (CED-79~89%, €/4/79).

vrhoon
fung by the

cretary of the Interior Re: "The National Park
national recreation area program.” (CED-78-98;

I:aﬂzxsz £t to
rvice

i*-/l’.)//‘ o

ies over Federal Regquiremente for
*“«timn at New Melcnes Dam in California

WA

of recreational development by Federal

f the control and uses of the Land and Water
wwquflam Fund.

of effectivensss of National Park Service
LOn macagement .

»f Federal agercies implementation of archeo-
galvage laws.

iew of the Land and Water Conservation Fund grant
oublic park on Neville Island, FPennsylvania.
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ALASKA-A SPECIAL SITUATION

HOW EFFECTIVE IS PLANNING,
MANAGING, AND COORDINATING
LAND USE IN ALASKA?

The Congress is now considering how much of the Federal
Government's vast land holdings in Alaska should be placed
under the protection of national parks, forests, wildlife
refuges, and wild and scenic rivers. This proposed legisla~-
tion has generated a classic confrontation between conser-
vationists and developers. Major issues in this controversy
include how much land should be protected, which Federal
agencies should manage the land, and what land-use activities
will be allowed, that is, 0il and gas development, mining
operations, timber cutting, and hunting.

The House has passed legislation to set aside about 128
million acres of the 228 million acres the Federal Government
controls, including about 68 million acres designated as wil~
derness. The Senate bill would set aside about 102 million
acres of Federal land, with about 37 million acres under the
wilderness designation--31 million fewer acres than under the
House bill. For the second consecutive year the legislation
faces problems in the Senate and it 1s uncertain at this
time whether the Senate version will pass this year.

The President set aside 56 million acres as national
monuments in December 1978 to assure that the most sensitive
acres are protected while the Congress acts on the proposed
legislation. The set aside is subject to modification by
congressional action.

We believe our work in Alaska should be deferred until
the Congress has enacted this legislation. After enactment,
however, we believe it will be necessary and desirable to
renew our surveillance of Federal land management in Alaska.
Accordingly, once the Congress has enacted legislation deter-
mining how the Federal land will be designated we expect to
start work in this area.
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%lamxm encompasses a land area of over 375 million

2t of which remains in its natural state. This
ins priceless amcunts of coal, o0il, gas, timber,
natural resources. Until passage of the Alaska
mug of 1958 and the Alaska Native Claims Settle-
coof 1971 (ANCSA), 98 percent of the land was owned
and managed by the Federal Government. Eighty percent of
the land was under the jurisdiction of the Bureau of Land
Management. The remaining Federal holdings were divided
among thne Forest Service, National Park Service, the Fish
and Wildlife Service, and the military services.

The Statehood Act, however, authorized the transfer of
over 104 million acvres 0of land to the State, and ANCSA pro-
vided for a 44 million acre transfer to Alaskan Natives.
Alao, under ANCSA, millions of acres will be added to the
existing 48 million acres of national parks, forests, and
wildlife refuges in Alaska, and additional wild and scenic
rivers will be preserved. Together these acts have estab-
lished the land cownership and management patterns of Alaska.
When transfers under the acts are completed, the Federal
Government will retain control of 60 percent of the land,
Alaska Natives, 11 percent, and the State, 28 percent. About
1 percent of Alaska had earlier been conveyed to private
ownership under public land laws. At the present time, only
abcut 13.6 million of the 44 million acres has been trans-
ferred to Alaskan Natives and about 37 million of the 104
million acres has been transferred to the State.

The major change in ownership and management of Alaskan
land has given rise to many complex and varied land manage-
ment issues that Alaska was not plagued by in the past.

Fach of the major landowners, as well as environmental
groups, have their own ideas as to how these lands should be
managed, developed, and preserved. The State is interested
in resource development in order to maintain a revenue base
for the State. Natives are interested in the income, jobs,
and other henefits that come from rescurce development, as
well as protecting subsistence use patterns (the customary
and traditional taking of wild, renewable resources for
direct personal or family consumption) on Native, Federal,
and State lands. The Federal Government is also interested
in resource development for needed energy and other natural
resources, but also has responsibility to protect a portion
of the natural rescurces for the use and enjoyment of future
generations.
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Alaska is a unique State, which lies about 1500 miles
from America's mainland, and remains primarily in an un-
spoiled natural state. Howéver, pressure to develop Alaska's
vast natural resources is mounting, and Federsl, as well as
non-Federal land managers, are facing difficult questicns.
Decisions must be made regarding the extent of resource
development; preservation and protection of wilderness and
other areas; public access to Federal lands; Native subsis-
tence; wildlife management; and the placement of transporta-
tion and utility corridors. Alaska does not have a major
ground transportation system and such systems need to be
developed if large scale resource develcpment is to cccur.

The key to overcoming many of Alaska's land-use problems
lies in good planning which is coordinated with other Fed-
eral and non-Federal agencies, Natives, and other interested
parties. 1In some cases providing others with the opportunity
to participate in the planning process will be desirable.

The significance of Federal land holdings in Alaska,
the national benefit from development of its resources
and preservation of its natural wonders, the need to
develop a viable land transportation system, the need for

to manage the land, and to carry out new and existing
programs in a manner that will achieve a balanced use of
the lands are the reasons land use in Alaska is so
important. Land management decisions made now will affect
Alaska's fragile land for decades to come.

If the legislation to protect the 100 plus million
acres is enacted, the amount of land managed by the
National Park Service and Fish and Wildlife Service will
double. The Department of the Interior may need additional
funds and resources to effectively manage and preserve
these areas, as well as public lands managed by the Bureau
of Land Management. The Forest Service may also need
additional resources and funds since the proposed legis—
lation would increase their acreage responsibility by
2 to 8 million acres.

Questions that need to be addressed are vwhether or not
Federal agencies have the capacity to meet new land manage-
ment responsibilities and whether or not Federal land-use
planning and management has provided an environment to
achieve a satisfactory balance between development and con-
servation.



Jur report issued from June 1978 to December 1979

"How should Alaska's Federal Recreational Lands be Developed?
Views of Alaska Residents and Visitors" (CED-79-116, 9/27/79).
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OTHER ISSUES

In addition to the issues meriting priority attention
and the special situation of Alaska, six other issues were
considered in the development of the program plan.

HOW CAN LAND-USE PLANNING HELP
SOLVE ENVIRONMENTAL PROBLEMS?

The control of nonpoint sources of water pollution,
proper placement of facilities which contribute to air and
noise pollution, and proper land disposal of waste materials
are important if the Nation is to have a clean, healthy
environment. Proper planning for the future use of land
resources can help solve these problems.

Under this issue the effectiveness of the land-use
aspects of environmental planning programs, such as air,
water, and noise should be assessed. These programg are
important and land use planning may not be given adegquate
consideration as a possible solution to the problem.

HOW CAN URBAN LAND-USE PLANNING
BE MADE MORE EFFECTIVE?

Population growth in the United States hasz placed
increased pressure on urban areas. The result of this pres-
sure has been constantly expanding relatively low density
suburban areas, characterized by large portions cof idle land
as developers "leap frog" across vacant lots tc build on the
rural-suburban fringes and by large regional shopping centers
and longer distances to work areas, which cause traffic
problems and air pollution. At the same time, the inner
cities are decaying as residents and job opportunities move
to the suburbs, tax bases decrease, and transportation facil-
ities and housing deteriorate. Many of these problems have
been caused by the lack of forward looking land use planning
and the inability of fragmented urban governmental iuris-
dictions to join together to solve economic, social, environ-
mental programs on a regional basis and by super highways
providing easy and quick access to suburbs.
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The need for more effective urban land-use planning is
very real and should be recognized. However, there is a
need fLor more effective land-use planning in general, not only
for urban arveas. Rural and undeveloped areas are also facing
increased pressures as the need for greater food, timber,
energy, and recreation resources mounts. In addition, most
of the factors which significantly contribute to urban land-
use problems--inadequate planning, fragmented political and
special use jurisdictions, failure to implement plans, and
ineffective land use control mechanisms-—--are also prevalent
in nonurban areas.

HOW CAN FEDERAIL LAND OCCUPANCY, USE,
AND TRESPASS AND DISPUTED TITLE
PROBLEMS BE RESCLVED?

Unauthorized use and occupancy of Federal lands has
occurred since the beginning of the Nation and continues
today. &Such actions have often resulted in denial of land
use to the public for recreational purposes because of
illegal private use, misappropriation of resources, and
sometimes damage or destruction of the environment and valu-
abble resources., One of the factors contributing to unauthor-
ized encroachnents and trespass action has been the lack of
adequate boundary definitions in the absence of an active land
survey program. Reportedly, boundaries are undefined on 70
million acres of public lands-—-excluding Alaska--that have
not been surveyed. At the current rate of progress it is
said that an B00-year backlog of work exists on boundary
definitions.

Under this issue the effectiveness of Federal efforts
to control unauthorized uses of Federal land should be
addressed, including the difficult task of taking effective
enforcement actions because of the lack of legal authority,
staff, and funds.

WHAT ARE THE EFFECTS OF THE
FPEDERAL GOVERNMENT'S TAX
IMMUNITY ON LAND USE?

Federally owned lands cannot be taxed by State and
local governments. The Congress, beginning in 1891, from
time to time authorized payment to State and local govern-
ments of percentages of sales receipts, principally from
timberlands and oil and gas leases. Under this system, how-
ever, no paynents were made to State and local governments

for naticnal parks, military reservations, and reclamation




reservations., Also, possessory interests of Federal land
users, such as lessees and permittees and the lmprovements
constructed by them were not always taxed. Payments in some
programs undercompensated and in others overcompensated
State and local governments. Thus, the revenue sharing pro-

grams did not meet the standard of equity and fairness.

On October 20, 1976, the President signed the Pavments
In Lieu Of Taxes Act (Public Law 94-565) which reforms the
system of making payments to local governments to conpensate
them for the tax immunity of Federal lands. Under the act
local governments will receive the greater amount of either
(1) $0.75 per acre for certain Federal national resource
lands (national forests, parks, and wilderness areas; Bureau
of Land Management administered lands'® and water resource
lands, such as Corps of Engineers and Bureau of Reclamation
projects) less payments from proceeds of timber and mineral
sales and grazing fees or (2) $0.10 per acre in addition
to timber, mineral, and grazing receipts. Local governments
will also receive an additional payment of 1 percent of
the market value of land purchased by the Federai Government
for parks and wilderness since 1971. These payments will be
made for a period of 5 years to compensate local governments
for the sudden tax loss when lands are taken off the tax
rolls.

The payments authorized under the Payments In Lieu Of
Taxes Act may be used by local governments for any purpose.
Previously, timber, mineral, and grazing receipt payments
were allowed to be used only for school and road purposes.

Under this issue the equity and fairness of
programs to compensate States and local governments
Federal land tax immunity should be addressed. Of partic
ular interest will be the implementation of the provisions
of the Payment In Lieu Of Taxes Act.

HOW CAN THE PROBLEM OF LAND
GRANTS TO STATES BE RESOLVED?Y

Some of the original land grants to States have remained
unsatisfied, principally the States of Arizona and Utah.
The unsettled question of which lands will be transferrad
to the States creates significant problems in planning for
the management of Federal lands.

The major concerns of this issue are to determine the
status of the land grant situation and the reasons for the
delays encountered, progress being made in satisfying land
grant obligations, and actions necessary to complete the
selection process.
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ARE FEDERAL LAND ACQUISITION, DISPOSAL, AND
EXCHANGE LAWS, POLICIES, AND PROCEDURES
EFFECTIVE IN MEETING THEIR ESTABLISHED GOALS?

Federal practices in effecting disposals, acguisitions,
and exchanges of public lands often have come under criti-
cism as being cumbersome, lacking flexibility, and not in
the full and clear interest of the Government. The lack of
flexibility to exchange, purchase, or sell lands needed for
consolidation of scattered parcels and to correct situations
where Federal land is intermingled with private lands in a
checkerboard pattern and the disposal of small tracts of
vublic lands. Also, the Congress has expressed its
concern over delays in acquisitions which it has authorized
for national parks, national forests or wilderness areas,
and the increasing cost of such land in connection with
ineffective acquisition programs.

Under this issue, the effectiveness of existing public
land acguisition, disposal, and exchange authorities should
be addressed including adequacy of the appraisal function
and changes necessary to improve overall public land manage-
ment. Of particular concern would be any Federal land
acquisition, disposal, or exchange, regardless of the agency
involved, which has major implications regarding the use of
other lands in the areas of the action.
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APPENDIX I AFPPENDIX 1 .

SIGNIFICANT LEGISLATION AFFECTING LAND USE

The National Parks and Recreation Act of 1978 (Public
Law 95-625) extensively affected the National Park Systen
and urban recreation programs nationwide. New wilderness
areas, wild and scenic rivers, and national trails were
authorized under this $1.2 billion measure which, because
of its broad scope, the press dubbed the "park barrel”
bill.

The act made substantial changes in the law authorizing
the National System of Wild and Scenic¢ Rivers (Public Law
90-542). The amendments designated 8 new rivers as components
of the system; added 17 rivers to the study category so that
their suitability for addition to the system might be deter-
mined; increased the land acquisition ceiling for 5 rivers
already in the system, and made substantive changes in
management procedures for the system.

The Public Rangeland Improvement Act of 1978 (Public Law
95-514) charges the Bureau of Land Management and the Forest
Service with the responsibility of administering a Z20-year,
$360 million program that will use revegetation, stock water-
ing, erosion control fencing, and other projects to upgrade
Federal rangeland in 11 Western States. The act also requires
the creation of district advisory councils to consult with the
Department of the Interior on issues such as land-use planning
and land classification, retention and disposal.

Many bi1ills have been introduced but have not asg yet
been enacted as a result of the administration's study 1/ of
62 million acres of roadless lands in the national forest.

A 2.2 million acre area in Idaho known as the River of No
Return Wilderness would be the largest wilderness area in
the contiguous 48 States.

The most significant land-use bill the Congress is con-
sidering but has not enacted, concerns the use of Federal
land holdings in Alaska.

1/ These studies were known as Roadless Area Review and
Evaluation.



APPENDIX 11 APPENDIX II

OTHER AGENCIES* STUDIES ON LAND USE

Congressional Research Service

Land use and the Corps: 1land acquisition, relocation,
and planning.

Agriculture land bibliography.

Implementing the Federal Consistency provision of the
Coastal Zone Management Act.

Review national forest system land and resource planning
regulations.

Coastal Zone Management, ongoing.

Office of Technology Assessment

Analysis of laws governing access across Federal lands
with options for access in Alaska, ongoing review.

Congressional Budget Office

None

Urban Institute

Management and Control of Growth: 1issues, techniques,
problems, and trends (4 volumes).

Residential erosion and sediment control: objectives,
principles, and design considerations.

(995023)
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